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Abstract

This study analyses the evolution of social asst&tan Italy, Spain, Portugal
and Greece, and closely examines the four couhtdiéfgerent experiences with
Guaranteed Minimum Income (GMI) schemes. A prod¢essng methodology uses
data from secondary sources, archival material, 4thdnterviews to construct an
actor-centred model and pursue a multiple-causdiistorical approach. Outcomes
are shown to result from interactions amowoentral governments, religious
organizations, secular organizations and territorial actors; and also from
destabilizing forces. It is assumed that social assistance benefisiaie forced to
rely on these actors, whose attitudes are founsgaty significantly due to their
different interests, subjective perceptions ofrfags, and preferences.

Case histories of the four countries show thatgéeods prior to the 1970s
were marked by minimal central government inter@sdifferent, hostile, and/or
divided secular organizations; and governmentaltnpaships with religious
organizations. In the post-1970s periods, destafgi forces co-occurring with
centre-left governments resulted in new policied athanges, with relevant
actors/organizations gradually welcoming pluratistbcial assistance systems.

The existence and extent of GMI schemes has beenptimcipal factor
differentiating social assistance developments @mthe four countries in more
recent decades: Portugal is the omguntry with a national GMI, Italy and
Spain have solely regional schemes, and Greecedh@3/I at all. Because GMIs cut
across traditional social assistance categoriesasndoften linked with overall
welfare system restructuring, establishment of GMiad their subsequent
maintenance require the co-occurrence of destatgliforces and strong pro-GMI
coalitions.

Portugal exhibits the highest level of pro-GMI census nationwide, Greece
the lowest, while Italy and Spain occupy intermégligpositions. The institutional
empowerment of territorial actors in the latter tamuntries was a precondition to
emergence of local schemes, while destabilizingef®rand strong local pro-GMI
coalitions greatly increased the odds for estaivigsand maintaining them.
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CHAPTER 1:
EXPLORING SOCIAL ASSISTANCE IN SOUTHERN EUROPE:
AN INTRODUCTION

The present study focuses on #wlution of social assistanda southern
Europe, examining the developmental paths followedhe field in Italy, Spain,
Portugal and Greece, and conducting a compariswough a set of four chapter-
length country case studies, of the relevant hisgignerally and of th&uaranteed
Minimum Income (GMlgxperiences of each of the four countries spedific The
variation in the four countries’ GMdxperiencess the principal differentiating factor
in the evolution of social assistance in the regiorecent decades.

The meaning of the terrsocial assistances neither fixed nor universal.
Nonetheless, more often than not, social assistagfees to benefits and services, the
allocation of which is based upon means-testirgg,the assessment of a claimant’s
means (Alcock, Erskine and May, 2002: 145-146 a?@l).2Considering that social
assistance provisions are made only to citizensse/lmcome and/or capital resources
are below a fixed level, means-testing is usedha®guivalent of ‘poverty-testing’.

The GMI belongs to the third generation of socedistance measures, which
are distinguished mainly by their combination of matary and social insertion
components. The monetary components furnish cgizeith only the minimum
necessary for survival, usually covering the ddfere between a household’s actual
resources and the income that the household sihawiel according to an established
sum necessary for living in a specific region ourtiny. Social insertion components
refer to the participation of a recipient individlua programmes that will facilitate
integration into the labour market. Like the net fiapeze artists at the circus, the

GMI is a measure the welfare state provides to citizensnsure survival despite



economic or social breakdown (Alcock, Erskine andyM2002: 15 and 220 and
Kazepov, 2011: 106).

In the mid-1990s, Gough and others discussed tkedfisuch a safety net as
a fundamental feature of the rudimentary socialstmsce model characteristic of
southern Europe (Gough, 1996: 13; Goeglal, 1997).Fifteen years later, however,
southern European countries’ GMI experiences waiddy dramatically: Portugal
introduced a national pilot scheme in 1996 thatibee fully operational in 1997. In
Italy, a formal GMIlexperiment was initiated in 1998 but abandonedhaykars later,
leaving only a few regional programmes in placee T Autonomous Communities
(Comunidades Auténomiasf Spain have also established regional GMI paognes.
In Greece, this trend so far has been resisteduddrstands out as the exception, as
the only southern European country with a fullyabished national GMI.

Against this background, viewed in conjunction witle many similarities of
the welfare states of the four countries (see,efample, Ferrera, 1996), ti&MVl
comparison is a lens to show the limits of pathetel@nce, but also those of policy
change and convergence in the social assistanceirfighe region. To furnish the
reader with a better understanding of these limitsthe four country case study
chapters, the first part of each provides a vemyadroverview of the historical
trajectory of social assistance in that countrgnfrthe interwar years to the late
2000s. The second part of each country case shajyter then details the country’s
GMI experience. The present analysis of GMI progras is thus a component,
although the most significant one, of a larger argnt regarding the evolution of
social assistance in southern Europe.

This study asks what factors explain the developgatgraths followed in the

social assistance field in the region. What arectgses that encouraged stagnation,



with the latter often reflected in phases of undgefopment in publicly provided
social assistance and of religious organizationth@snain (or the sole) providers of
social assistance? What are the parameters thae drolicy changes, such as
expansions in publicly provided social assistaed®rts at reform, or a turn towards
a more pluralistic model in the field? More impatlgg, how can these parameters
account for why some countries moved to designiampdement a GMI and others
did not? The institutionalization and the continoiatof a GMI scheme are regarded
as criteria for the progress of specific southeuroBean countries in terms of
selective universalismas well as of advances in social rights and cithen
(Marshall, 1963; Seeleib-Kaiser, 1995).

As discussed in Chapter 2, theoretical explanationghe evolution of social
assistance in southern Europe are embryonic and ap@ytion to the relative
underdevelopment of the relevant public policiesthe region, including aborted
efforts to adopt GMI or belated adoption of GBlhemes. The existing hypotheses
underline the significance of late industrializatidamilism, the prevalence of the
irregular and underground economy, and/or the lowigistrative capacity of the
state (see, for example, Ferrera, 2005: 6-11).

Far from rejecting the importance of these explanatfor the evolution of
social assistance in southern Europe, the auththi®fstudy acknowledges that all
the variables mentioned above may have played #abaole in shaping the
trajectories of social assistance in the regionwali as in moulding the GMI

experiences of the four countries under examinatiotteed, as also viewed in the

! In the sense of advocating universalism in terfnthe beneficiaries and selectivity in terms of the
delivery of benefits; see Hansen and Weisbrod (L8&9one of the first uses of this term. The term
was introduced in the Italian context by Ermannard, founder of the Social Christian€ristiano
Sociali CS) faction within the Democratic Parfygrtito Democratico PD) (Baldini and Bosi, 2008:
199).



four country-based case studies, variables sut¢healow administrative capacity of
the state machinery may, for instance, increasedtfieulties accompanying the
institutionalization and the implementation of st@ssistance policy measures.

Taking these difficulties into account, tlaetors/organizationscapable of
affecting the social assistance field might be Ipssitively inclined towards the
establishment of such measures, or to the prosgectform generally, than they
would be in other contexts. Similarly, the autharcepts that labour market
fragmentation may have an impact on the subjeatiag that policy actors perceive
fairness, depending on their position as insidexsutsiders.

Considering the points made above, the preseny stiiedmpts to explain the
evolution of social assistance in southern Eurageing to an actor-centred model.
The attitudes towards social assistance adntral governments religious
organizations secular organizationsandterritorial actors — in other words of those
actors/organizations most able to shape the fielce—put at the centre of the analysis
conducted herein.

The stance of these actors/organizationssocial assistance is regarded as
determinative of the developmental paths followed the field in Italy, Spain,
Portugal and Greece, including the variation inséheountries’ GMlexperiences.
The positions of these actors/organizations onas@ssistance are driven by their
interests, subjective perceptions of fairness, agméferences, so that each
actor/organization has specific incentives to adagarticular attitude within the
field.

The present study also rests on the assumptionthbainterests, subjective
perceptions of fairness and preferences of themesAarganizationsre conditioned

by destabilizing forceghat can be either endogenous or exogenous tpdiical



and social systefn such as the 1922 Asia Minor disaster for Gredie, 1980s
recession for Italy, or the more recent Europeaioza processes for all
(Sotiropoulos, 2004a). To claim that such forcey tmave a predictive value is quite
risky, however, in the same way that the closelgteel concept of ‘critical junctures’,
often understood as a period of contingency duwhigch constraints on action are
lifted or eased (Capoccia and Kelemen, 2007; Mayhaneé Thelen, 2010), is entirely
‘postdictive’ (Hogan and Doyle, 2007: 883).

According to ‘critical juncture’ theory, an everd considered contingent
when it cannot be accounted for by existing sdientheory, or when it contradicts
the predictive capacity of a theory explicitly dgsd to explain a given result
(Mahoney, 2000). In a similar vein, Wheeler (1988jues that a ‘critical juncture’
may not be recognized at the time. The presentysuildl inter alia argue that the
responses of central governments, religious org#ioizs, secular organizations, and
territorial actors to destabilizing forces largabflect the internal dynamics of a
certain time period in a specific national cont@xérrera, 1997: 10-14; Ferrera and
Rhodes, 2000: 3; Sotiropoulos, 2005: 288).

Chapter 2 defines and discusses the core variablbespth, and situates them
in the current literature. Aside from providing amnof the relevant arguments, the
analysis stresses the logic behind the effecthede variables and how they can be
woven into a causal narrative. The author of thuslyg does not claim that this will
explain the entire complex topic, but it shouldaaa for most of the story.

To sum up, the following argument is made: firstemall, that the pre-1970s
period in southern Europe was characterized byréfegive underdevelopment of

publicly provided social assistance. For most of geriod, central governments were

2 Such systems presuppose the interaction of tleimponents, whether they are institutions, interest
groups or individuals acting on their own (Parsdr®s,0).
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usually uninterested in developing such policiesd @romoted social assistance
measures mainly under the impact of strong destatylforces. An additional factor
contributing to continued inertia was the largedgifferent, hostile, or divided stance
towards social assistance of secular organizatishigh were sometimes absent from
debates on the subject for one reason or another.

Central governments maintained moreovesua generispartnership with
religious organizations that, more often than eoicouraged stagnation with regard
to publicly provided social assistance and a heggenaole for religious
organizations in the social assistance field. Mi@s the case especially in Roman
Catholic southern Europe, in particular Italy, wéyeon the one hand, central
governments wished to avoid a conflict with thel@dt Church over the control of
the social assistance field, as well as the palignd financial cost of such a conflict.
On the other hand, the Catholic Church desiredbtd tin to the power of social and
political patronage, as the actor associated wéth@ic welfare charities such as the
‘Opere Pie’. In the Greek case, ideological, prattand historical reasons resulted in
a more limited involvement of religious organizasan the social assistance field.
Thus, in Greece, the relevant policies did not bez@n issue of debate between
central governments and religious organizationse Tdrmer used the help of the
latter, however, especially in periods of crisis.

In the post-1970s period, which was broadly spepkirperiod of expansion
for publicly provided social assistance in south&urope, the co-occurrence of
destabilizing forces and centre-left governmengzeaps in most cases to have been a
necessary condition for the introduction of reldévamlicies and changes in the status
quo. The same period saw the further consolidadioa pluralistic model of social

assistance in the region (stronger in Roman Catlsoluthern Europe, where religious



organizations secured their institutional role he social assistance field; and where
territorial actors played an increasingly crucilerin social assistance, especially in
Italy and Spain).

Second, although centre-left governments were noften than not more
positively inclined towards a GMI compared to cenight governments, they tended
to support such schemes mostly in the presence aan@ination of destabilizing
forces and potent domestic coalitions favouring @MI. In other words, the
combination of destabilizing forces and pro-GMI dstic coalitions are key to
understanding differences in GMI country experisndgortugal exhibits the highest
level of pro-GMI consensus nationwide, Greece theekt, while Italy and Spain
occupy intermediate positions. The institutionalpemverment of territorial actors in
the last two countries was a precondition to thergence of local schemes, while
destabilizing forces and strong local pro-GMI ctatis greatly increased the odds
for establishing and maintaining them.

The next section of this chapter (1.1) discussegdkionale for selecting this
topic. The closing section (1.2) describes the aede methodology, outlines the
sources used, and considers the present studytsltdions and limitations. Chapter
2 details the relevant literature and analyzesatigggments made herein. Chapters 3,
4, 5 and 6 consider the Italian, Spanish, Portugwesl Greek cases, respectively.

Chapter 7 finally provides an overview of the stgdyain findings.

1.1. Studying Social Assistancein Southern Europe

a. Social Assistance as a Research Topic
Social assistance and the GMI in particular metiidg for a number of

reasons. First and foremost, the provision of Gkbivitles a measure of a society’s



progress toward social citizenship (Leibfried, 199Renassi, 2002). This is
particularly true since GMI policies usually have gaeater need for political
legitimization compared to other social policy pamgmes (Marshall, 1950 and
1963; Seeleib-Kaiser, 1995: 269-270).

Additionally, lessons can be learned from the stadysocial assistance,
because dominant actor constellations in that pdield differ substantially from
those in other components of the welfare states@laand Siegel, 2007: 6). For
instance, religious organizations are far more pmemt and influential in social
assistance than in social insurance.

Lastly, social assistance is under-researchedmsicy field. Little progress
has been made since these policies were ‘discoveyedcholars in the mid-1990s
(Seeleib-Kaiser, 1995; Gough, 1996; Eardée¢wal, 1996a, b, ¢, d and €). Moreover,
most recent works on the subject stress the sigmée of a single variable such as
religion (Kahl, 2009; only for the establishmenttbése policies, broadly defined as
‘poor relief’, not their development), or focus tre economic dimensions of social
assistance, for example the coverage or non-takefugenefits (Matsaganis, Levy
and Flevotomou, 2010; Figaet al, 2010). Yet it is just such policies (unlike fisld
such as pensions, which have not changed dragtioaélr time) that need further
investigation in connection with the dynamics of [faee state transformation

(Seeleib-Kaiser, 2008).

b. Southern Europe as a Regional Focus
Similarly, the evolution of social assistance inuth@rn European countries
deserves scholarly attention. A major reason i thespite the periods of expansion

of publicly provided social assistance in the regisouthern Europe igenerally



regarded as being characterized by a relativelyderformance with respect to these
provisions: one of its key features is the aboredidrt to adopt, or the belated
adoption of, GMI schemes. This performance cordragth the relevant average
performances of other clusters of EU countries,($ee instance, Ferrera, 2005;
Madama, 2006).

The relative underdevelopment of publicly providedcial assistance in
southern Europe is striking, considering that thementries have the highest poverty
rates after transfers in the EU-15. All four of tbeuntries considered here score
above the EU-15 average poverty rate of 16.2 pet foe the year 2010 (see Table
1.1). Their need for such policies is consequegtbater, especially when universal
programmes performing that function such as the @Mlabsent (with the relatively
recent exception of Portugal).

As regards poverty, the situation was even word@enpast. For instance, in
1939, a report referred to families in the interdrSicily as having ‘only roots and
herbs’ for food. In 1951-1952, one-quarter of th&alt population was classified as
‘poor’ or ‘needy’ (Duggan, 1994: 149-150, 159, 28@ 262). Table 1.1 presents data

on poverty ratesafter transfers in the EU-15:

® The data is from EUROSTAT. The at-risk-of-povettiyeshold is set at 60 per cent of the national
median equivalized disposable income



Table 1.1. Poverty Ratesin the EU-15 (2010)

Country Poverty Rate
After Transfers
(Total Population)
Italy 18.2
Spain 20.7
Portugal 17.9
Greece 20.1
Belgium 14.6
Denmark 13.3
Germany 15.6
Ireland 16.1
France 13.3
Luxembourg 18.2
Netherlands 10.3
Austria 12.1
Finland 13.1
Sweden 12.9
United Kingdom 17.1
EU-15 average 16.2

Are publicly provided social assistance policies southern Europe as
underdeveloped as experts of the ‘southern Europetfare state’ claim them to be?
Broadly speaking, and leaving aside the abortebetated GMI experiences of the
countries under examination, we should keep in rthiad by contrast to welfare state
components such as pensions or health provisio@st @lata on social assistance
benefits (and even more so services) is very diffiif not impossible) to obtafn

One of the reasons behind this difficulty is asatd with the way of
managing social assistance provisions. The allmcatif these provisions usually
takes place in a very dispersed mode; governmegahcies as well as centrally
supervised and/or autonomous local agencies offeplay a relevant role. As a

result, recordings of the total of social assistabenefits and services are rather

* Unless otherwise stated, this section benefits fdiscussions with Panos Tsakloglou, Professor at
the Athens University of Economics and Business.
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improbable, especially in countries well-known tbe low capacity of their state
machinery.

Furthermore, when it comes to publicly providediabassistance, databases
such as those of EUROSTAT and the World Bank asradterized by significant
limitations. The data does not show, for instartbe, distribution of the relevant
benefits and services per income decile or theke-tgp, which due to the
stigmatization of the recipients of social assisgaprovisions is often low (see, for
example, Matsaganis, Paulus and Sutherland, 2d&8gally, differences in the
underlying national datasets constrain the conmsisteand comparability of results
across countries, as well as the level of detavided (Paulugt al, 2009: 2).

Against this backdrop, assessing a country’s sasaistance performance
cannot (and should not) be limited to evaluating hbis performance is reflected in
guantitative data (see also Gough, 1996). Belowethall be several occasions to
note that the aborted or belated institutional@atf GMI schemes is arguably the
trademark of the relative underdevelopment of miyplprovided social assistance in
southern Europe. In fact, Iltaly, Spain and Greeae the only EU-15 countries
without a national GMI.

At the same time, if spending on means-tested biermdnstitutes a reliable
indicator of a state’s performance in social aasist, then despite its limitations, the
EUROSTAT data on means-tested benefits as a pageif gross domestic product
(GDP), or on means-tested benefits in purchasingepstandard (PPS) per head,
show that, on average, southern European cousitaa® below the EU-15 averages:
2.21 and 524.94, respectively, as opposed to H1B32.01. Table 1.2 presents this

data:
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Table 1.2. Spending on Means-Tested Benefits as a Per centage of GDP
& Means-Tested Benefitsin PPS per Head

(2008)
Country Spending M eans-Tested Benefits
on Means-Tested Benefits in PPS Per Head
(% GDP)
Italy 1.73 450.70
Spain 2.94 761.99
Portugal 2.29 446.08
Greece 191 441.02
Belgium 1.35 391.90
Denmark 0.91 282.98
Germany 3.23 934.87
Ireland 5.24 1.753,16
France 4.19 1.110,59
Luxembourg 0.59 413.29
Netherlands 3.91 1.304,97
Austria 1.89 587.86
Finland 1.06 315.07
Sweden 0.78 240.44
United Kingdom 3.69 1.052,86
EU-15 average 3.00 832.01

Additionally, as seen in Table 1.2, Greece, Itatygl @ortugal stand out as
being little interested in means-tested provisi@asnpared to countries such as
Germany, Ireland, France, the Netherlands and thiéed) Kingdom. Spain is a
southern European exception, only because spemdirige GMI schemes of the 17
Autonomous Communities is counted in the data gsemses on means-tested
provisions.

Using data based on the EUROMOD tax-benefit miamakation model, we
can safely reach the conclusion that the southemogean countries have minimal
interest in social assistance policy measures coedp@ the rest of the EU-15 (see
Table 1.3). This multi-country model, which sim@sthon-contributory cash benefit
entitlements, direct tax and social insurance doution liabilities (on the basis of the

tax-benefit rules in place and information avakabh the underlying national
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datasets), is the only micro-simulation model thifdws an estimate of the welfare
performances of different states as if there wame hundred per cent take-up of
benefitS. The model also separately analyses the distvibytroperties of means-
tested benefits. Table 1.3 presents Hatameans-tested benefits as a percentage of
the disposable income of all households and ofdwest decile of the population in

EU-15 countries:

Table 1.3. Means-Tested Benefits
as a Per centage of the Disposable | ncome of All Households
& of the Lowest Decile of the Population

Country Means-Tested Means-Tested
Benefits Benefits
as a Per centage of as a Percentage of the
the Disposable Disposable Income
Income of the Lowest Decile of the
of All Households Population
Italy 1.9 10.5
Spain 11 9.2
Portugal 2.2 21.7
Greece 0.1 1.0
Belgium 3.1 42.5
Denmark 2.9 8.6
Germany 2.1 18.9
Ireland 8.5 53.2
France 4.5 17.1
Luxembourg 1.6 17.9
Netherlands 1.9 25.0
Austria 1.0 6.4
Finland 2.2 16.1
Sweden 2.2 15.6
United Kingdom 8.4 55.1
EU-15 average 29 21.25

While the EU-15 average for means-tested benedit2.9 percent of the

disposable income of all households, southern EBapercentages range from 0.1

® Unless otherwise stated, the information in tiiid the next two paragraphs draws on Paatual,
20009.

® The data derives from EUROMOD and regards thecpolears 2001 for Denmark, France, Ireland
Italy and Sweden, 2003 for Belgium, Germany, Luxeuarly, Netherlands, Austria, Portugal, Finland
and the United Kingdom, and 2005 for Greece andnSpa
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for Greece to 2.2 for Portugal. Even Scandinavienntries, known for their non-
means-tested, universal welfare policies, score/@altioe southern European average
of 1.325 (see also Nelson, 2010).

The performance of the four countries is even poerken means-tested
benefits as a percentage of the disposable incoimtheo lowest decile of the
population are considered: Greece, Spain and #fabyv 1.0, 9.2, and 10.5 percent
respectively, against the EU-15 average of 21.26tugal stands out as a southern
European exception as the only country in the regitth a fully established national
GMI, which is counted in the data as a means-tdsteefit.

Even so, the southern European average of 10.6ougerl than the
Scandinavian average of 13.4. Last but not leasstrmoentral European countries,
usually acknowledged as belonging to a continemédfiare regimé& score well above
the southern European average. Hence, the dat&asspedavour of Sotiropoulos’
view (2004b: 47-49) that southern Europe is moeeia class biased’ than most of
the EU-15.

Nor can functional equivaleritsfor publicly provided social assistance
policies in southern Europe be found among the dusuispects’ (wages, the tax
system, or pensions). On the one hand, relatively wages (in a system
characterized by a rather ‘compressed’ distributbddrearnings, see, for example,
Esping-Andersen, 1999) and high scores in tax ena@ee Chapter 2) fail to prove

that these two factors might balance the four aoesitinadequate governmental

" For a discussion of welfare regimes see the sém@80 work of Esping-Andersen.
8 See Seeleib-Kaiser, 2002.
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performance in social assistance. Table 1.4 offatd on wages in southern Europe

(and the respective EU-15 averages):

Table 1.4. Wages (Southern Europe and EU-15 Averages, in Euros)

Country Minimum Annual Net Monthly Minimum Wage
Wage Earnings asa Proportion of

(per month) (for one Average Monthly Earnings

per son, (Industry, Construction, and
no children) Services)

Italy — 18,376.73 -

Spain 738.85 15,861.45 35.1
Portugal 565.83 10,862.84 43.2
Greece 862.82 11,220.62 50.7
EU-15 1,168.42 21, 350.54 42.6

On the other hand, pensions certainly do appelave a strong redistributive
function in southern Europe (Fuest, Niehues andhiPe2009: 14; Paulust al, 2009:
11). However, pensions aim at attaining ‘horizomedistribution’, i.e. income is
redistributed over the life cycle of individualerfexample, pensioners get back what
they paid in earlier periods of their life (Petntsi and Papatheodorou, 2006b; Hills,
2004: 185-186). This function contrasts with ‘veati redistribution’, where income
is redistributed from the rich to the poor. So@askistance provisions constitute the
most explicit example of this latter kind of redilstition that benefits the least well-
off citizens (Barr, 2004: 185; Esping-Andersen a&hdes, 2009: 639-640).

The relative underdevelopment of publicly providedcial assistance in
southern Europe is certainly puzzling. Social @aete in the region also merits
analysis, however, because, as already mentionedealthe changes in the social

assistance sector that have occurred in southawpE&un the last decades, above all

° The data, from EUROSTAT, reflects the year 2010 ¢hinimum wages and annual net earnings),
and the year 2009 (for the monthly minimum wagdje EU average minimum wage in this table is
the average of nine of the EU-15 countries withrestitutionalized minimum wage. The EU average

monthly minimum wage is the average of eight of Et¢-15 countries providing such data. Italy has
no statutory national minimum wage.
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the establishment of GMI schemes by several castdo not support the idea of a
‘southern European social assistance model’.

Saraceno (2002a: 24) was the first to point out 8@ain and Portugal have
moved more towards thedual social assistance regirtfein that both these countries
developed a general safety net to supplement thegmacal assistance schemes,
although in a different form. Considering the marwyltural, socioeconomic and
political similarities amongst the four countriee¢, for instance, Malefakis, 1992),
the variation in their GMI experiences is strikingd particularly promising, both
from a theory-generating perspective and a mosilaimesearch design perspective
(Gerring, 2008: 668-670).

Variations in welfare outcomes within southern E@o such as those
reflected in Tables 1.5 and 1.6, should not beedemrded for the sake of
generalization. Table 1.5 presents data on totalak@xpenditure in Italy, Spain,
Portugal and Greece across time, in percentageDéftGTable 1.6 presents data by
welfare function (public expenditure on old-age aswvivors cash benefits, on
disability and sickness cash benefits, on famiyditand unemployment benefits], on
active and passive labour market policies, and rekind benefits [for old age,
survivors, incapacity, health, family, unemploymehbusing, other social policy
areas], all in percentage of GDP).

Table 1.5. Total Social Expenditurein Southern Europe
(% of GDP)

Country 1980 1985 1990 1995 2000 2005 | 2010
ltaly 18 20.8 19.9 19.8 23.1 24.9 278
Spain 15.5 17.8 19.9 21.4 20.2 21.1 26.5
Portugal 9.9 10.1 12.5 16.5 18.9 23.0 25.6
Greece 10.3 16.1 16.6 17.5 19.8 21]1 23.3

19 The ‘dual social assistance regime’ includes Feaarwd the Benelux countries (Gough, 1996: 12).
" The data for both tables is taken from the OEClukse.
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in Southern Europe
(% of GDP)

Table 1.6. Public Expenditure on Various Welfare Functions

(2009)
Country | Old-Age | Disability | Family | Family | Active | Passive In-
& & (Total) | (Unempl.) | Labour | Labour | Kind
Survivors | Sickness Market | Market | Benefits
Cash Cash Policies | Policies
Benefits | Benefits
ltaly 15.5 1.9 1.6 1.5 6.33 6.06 8.5

Spain 9.3 25 1.6 7.5 13.47 11.64 9.1
Portugal 11.8 2.0 1.5 2.4 3.66 6.57 7.9
Greece 13.1 0.9 1.4 1.3 1.85 5.45 8

Table 1.5 demonstrates that in 1980, significafieinces existed among the
four countries in their total social expendituresparcentage of GDP, and that these
differences have decreased over time. Despite thi2010, southern Europe’s
laggards, i.e. Greece and Portugal, spent les®adal protection than did Italy and
Spain. Furthermore, Table 1.6 shows that Italy @nekce are the southern European
champions in spending on old-age and survivors bastefits. Spain is the country
that spends the most on disability and sickneds lbasefits, and Greece the least.

The variations are less significant when includitaga on public expenditure
on family (total), on active labour market poligiesd on in-kind benefits. Spain
spent significantly more on unemployment benefiemtthe other southern European
countries, a finding that is consistent with theditionally high levels of
unemployment in that country (see, for instancechll’s historical statistics, 2007,
pp. 176-177).

Finally, another reason to examine social assistamsouthern Europe is that
Italy, Spain, Portugal and Greece are outlier casmxly explained by existing
theories. The evolution of social assistance i tegion and, more importantly, the

variation in the four countries’ GMI experiencesg #herefore attributable to as-yet
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unexplored causes. The examination of such caseseésommended path to theory-
making (Van Evera, 1997: 22), which brings us taee tHiscussion of the
methodological tools used for the present studywaB as its contributions and

limitations.

1.2. Methodology, Contributions, Limitations

This is a qualitative study based on a multiplesedity comparative historical
analysis approach (Mahoney and Rueschemeyer, 2@08) an actor-centred
explanatory model. Commonalities and differences extplained through historical
developments and the positions of actors/orgamazatin the social assistance field.

In particular, the actor-centred approach pursuethis study is rooted in the
work of Stein Rokkan, which explores the action®@fanizationsand institutions to
explain social phenomena (Rokkan, 2000: 366-3886in@ementing this approach is
the model of actor-centred institutionalism, in @hactors pursue strategies to attain
a particular target (Scharpf, 1997; Van Lieshol@0&. The analysis moreover
combines temporal and spatial dimensions to ansieresearch questions posed
(Gerring, 2007: 28 and 153).

The main method used is process tracing, whichiregjuhe collection of
large amounts of data, ideally from a wide rangsafrces. Process tracing helps to
identify steps of the causal chain and the mechaniknking the independerand
dependent variable(s) (George and Bennett, 20@5d&223; Gerring, 2007: 173 and
178; Tansey, 2007: 766).

The data has been collected from secondary sowaogsyal material drawn
largely from the parliamentary archives of the faauntries, and semi-structured

interviews. Interviewees were selected based om Km®wn involvement with the
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policies under examination, thus on a non-probgbgdampling approach (Tansey,
2007: 765-767). After identifying an initial subseft interviewees, a chain-referral
process was initiated, with respondents asked twige lists of people they
considered reliable sources of information (Fargsia 2005).

The 46 individuals interviewed included nationaldafocal politicians,
members of religious organizations, union repredems, policy experts, and
administrative staff. Secondary sources and archival material provatedverview
of the research topic. Interviews were then usecbtooborate the findings and shed
light on factors still unclear after the secondaources and archival material had
been examined.

As will be argued in Chapter 7, the proposed véglcan be woven into a
causal narrative applicable to countries outsidg¢hsyn Europe. The main ambition
of this study, however, is to provide explanatitimst account for the developmental
paths taken by social assistance in southern Epeoe chiefly for the variation in
the GMI experiences of these countries. For the periodréetfioe 1990s and the
beginning of wider debate on the introduction @Ml in the region, the question of
why universalism never became an option must lhédetinother time.

The present study will contribute to five areasdfolarly discussion. First, it
will add to the broader literature on social assise and redistribution, particularly in
relation to political and cultural variables. Theeories which put political variables
at the centre of their analysis point to the imaoce of factors such as the extension
of voting rights, voter turnout, the role of worggitlass actoralone, and partisanship

(see, for example, respectively: Lindert, 2004rdea, 2001; Myles, 1989; Kwon and

12 The Referencesectionat the end of the study contains a list of therinésvees and of the other
sources used for the study. An accompanying ndtlsiéow interviews were conducted and explains
how quotes have been rendered herein.
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Pontusson, 2005). Theories that emphasize cularghbles tend to underscore the
significance of factors like familism or religioege, for instance, respectively: Jurado
and Naldini, 1996; Manow and Van Kersbergen, 2009).

This studystresses the link between political and culturalades such as
central governments and religious organization® (ktter are here considered
cultural since such groups are formed on faith-basieria and are assumed to serve
religious principles). This partnership partiallxpéains the evolution of social
assistance in southern Europe.

Second, the study will contribute to the literatumre path dependence and
convergence. Studies of path dependence have legiptid that the welfare state has
a relatively small potential for change (Esping-arsgen, 1996: 24; Hinrichs, 2000).
The literature on convergence, on the other hasxyyses on changes in the welfare
state through which a degree of standardizatiexsected (Leibfried, 1992; Adnett
and Hardy, 2005).

The commonalities in the developmental paths s@saistance has taken in
southern European countries show that the initegigh or neglect of policies is a
determinant in consolidating specific policy out@sn The increasing differences
among these paths in the course of time, howewwgeatally the different GMI
experiences of the four countries, indicate thabtntial for change always exists. In
fact, the road towards maturity seems to encourdigeimilarities more than
similarities, a conclusion that justifies the argnts formulated decades ago by
scholars such as Rimlinger (1971) and Flora ane&’(b981: 48).

Third, the present study will augment the literaton the so-called ‘southern
European welfare model’. Leibfried (1992) and esgbc Ferrera’s seminal 1996

article in the Journal of European Social Policyriggered a discussion on the
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existence of such a ‘model’, and opened the roaddmparativists to probe into the
commonalities and differences amongst the sociéitips of southern European
countries.

The relevant literature divides into two generaidiencies. One considers
these countries as rudimentary versions of the rdeveloped types of welfare state
found in continental Europe (see, for instance jiifgspndersen, 1990; Castles, 1995;
Katrougalos, 1996; Andreotet al, 2001; Hall and Gingerich, 2004). The other
regards the south as comprising a separate wetferdel and regime (see, for
instance, Leibfried, 1992; Ferrera, 1996; Boye2Molina and Rhodes, 2005 and
2007).

In the 2000s, the influential ‘varieties of capgal’ literature even
endeavoured to link the existence of a ‘southemofean welfare model’ to that of a
‘Mediterranean’ or ‘state’ type of capitalism, whidliffers substantially from both
the ‘liberal/market’ and the ‘coordinated/managegpes of capitalism (see, for
example, Hall and Soskice, 2001; Schmidt, 2002)hénsame line of argumentation,
Amable (2003) considered the common features oGiteek, Italian, Portuguese and
Spanish welfare states as empirical evidence ois@nctive ‘southern European’
ideal type of capitalism, based on a specific pattd institutional complementarities.

Against this backdrop, one of the points made big thtudy is that
‘clusterization’ is a useful and fascinating tool social policy analysis. However,
scholars should never forget its limits: any kinfd atustering rests on reducing
complexity at the expense of truth.

Fourth, the present study will contribute to aaentred approaches to
welfare policies. From neo-Marxism to power resesr@and institutionalism, such

approaches build on the idea that policy is gepdrhy actors possessing the capacity
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and the power to act and to impose their prefeeiisee, for example, Poulantzas,
1973; Stephens, 1979; Orloff and Skocpol, 1984;I,HE93). This study pays

particular attention to the stance on social amst& taken by central governments,
but acknowledges that the interests, subjectivegmptions of fairness, ideological

preferences, and thus the behaviour of other dotgemizations vis-a-vis social

assistance can affect policy-making and determalieypoutcomes.

Central governments, religious organizations, securganizations, and
territorial actors are intertwined in two ways. Alle linked to one another implicitly
through the struggle to promote their own resoame policy interests in a common
public sphere. Moreover, all are directly intercected. Each is aware that the
attitude of every other actor/organization towasdsial assistance has implications
for shaping and determining the final policy out@and consequently for their own
interests, since an increase of benefits and sier one actor/organization may
result in decreased benefits and services for anoth

Fifth and finally, the study will stress the sigo#énce of history in the
development of social assistance. This may appgfewdent, but social scientists
tend to forget that earlier processes are relet@arnhe understanding of current
outcomes (Pierson, 2000a, 2000b and 2004).

This work is historical in that it views the evaturt of social assistance, the
GMI experience of each country included, as a medbat unfolds over time. It
belongs to the category of chronological studiekpse structure is dictated by a
historical sequence (Dunleavy, 2003: 66). The tepan, multiple countries, and the
scarcity of data in the seriously under-researgbelity field of social assistance

made the work challenging and rewarding.
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This said, the limitations of this study need to deknowledged from the
outset: quantitative data on social assistancefisidnt. As already mentioned in the
first section of this chapter, accurate nationdinestes of the total expenditures for
such policies, as well as of the number of benaiies, are difficult or impossible to
get. The abundance of qualitative detail for thelaton of social assistance in the
countries under examination, above all for their IGMperiences, will, it is hoped,
compensate for this gap.

The boundaries between social assistance bengfitether forms of welfare
are also often indiscernible, making it hard taidguish provisions directed at low-
income groups from those for other categories olhemable individuals. The
definition of social assistance adopted here isheeitoo limited nor excessively
broad, so as to alleviate such difficulties anéltow comparisons of cases. A more
comprehensive future approach to social assistameeld incorporate in-kind
benefits related to education and hedjtas well as minimum wages and indicators
regarding tax policies, but including such data i@lvhis, once again, scant) here
would over-complicate the already complex analgéian under-researched topic.

Finally, no one can determine whether destabiliZioges, governmental
decisions or the actions of other actors/orgaronatihave the greater impact on the
evolution of social assistance in a given counfilyis problem is common in both
gualitative and quantitative research, with oftemtcasting findings from these two
methodological strands even when analyzing the save.

This study accordingly acknowledges the existenéelimits to both

qualitative and (still more) quantitative comparatresearch. As Steinmo (2010: 8)

131t should be noted, however, that the evidencevshbat even if these benefits were quantified and
included in the study, southern Europe’s low perfance in social assistance might be still more
pronounced (Dafermos, 2010: 5).
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recently argued, ‘Quite simply, waq, comparative political scientists) increasingly
have tried to understand the world as if it was enag of discrete, stable and
independent units (or variables) when in reality km@w that human history is the
product of complex, dynamic, and interdependentgsses’.

As discussed in detail in Chapter 2, the preseatlystargues that the
interactive and, more importantly, cumulative imipatdestabilizing forces, central
governments, religious organizations, secular argdions and territorial actors offer
an explanation, for the evolution of social assiséain southern Europe, and,
primarily, the variation in the GMI experiences thfe four southern European
countries. The analytical model used does not siggey deterministic causation,
however.

By contrast, given the complexity of social phenamethis model should be
treated in probabilistic terms. Furthermore, ad,ghie time span covered and the four
case studies, combined with the limits imposed loetoral thesis, determine the
boundaries and intellectual ambitions of the result

All that being said, now it is time to survey thterature on the evolution of
social assistance, the core variables, and thecipah lines of argument under

discussion.
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CHAPTER 2:
THEORETICAL BACKGROUND AND PRESENTATION OF ARGUMENTS

From the 1960s and Theodore Lowi (in Amenta, 2000B7) to the 1980s
(Quadagno, 1987; Weir, Orloff and Skocpol, 1988t Ya@nd the present day (Gilens,
2012), the literature on the evolution of sociasisignce has been dominated by
theoretical explanations focused on the existirfiedinces between the USA and
Western Europe, especially with respect to the tH#afgenerosity of social assistance
provisions in the former compared to the lattere Tdrguments formulated have
stressed the importance of a wide range of fattte existence or absence of strong
industrial labour unions and labour-based politigarties; the dispersed or
centralized political power of different state stwres and the resulting weakness or
strength respectively of national bureaucracies;vilues or ideologies held by the
citizens of different countries (for example, threrpinence of liberal individualism in
a country’s political culture is assumed to hindee institutionalization of social
assistance programmes).

Scholars such as Taylor-Gooby (2001), Armingeon Bodoli (2006), and
Bonoli (2007) have discussed social assistance@esidual component of the welfare
state that was particularly affected by the emergenf the new risks and needs that
influenced welfare policies in their entirety inetipost-industrial period. Such risks
and needs were seen in the processes of de-iralizstiion and the augmentation of
the services sector, the increased female participan the labour market, the ageing

of the population, and the instability of the naclé&amily.

! See Quadagno, 1987: 120-124; Gilens, 1999: 24Aexina and Glaeser, 2004. Generally speaking,
‘social assistance’ is discussed in this literaseéanti-poverty measures’.
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Social assistance in southern Europe, howeverrdra$y been a subject of
study, in the same way that the ‘southern Europeaslfare state was not
‘discovered’ by social scientists before the pd®ds period. Only one of the two
1996 collective volumes on social assistance in DEGuntries and two of Gough’s
influential articles included an overview of sudblipies in that region (Eardlest al .,
1996b, 1996¢, 1996d, and 1996e; Gough, 1996 andl)2Mbre recently, the most
prominent contributions to this topic have beeroakoedited by Saraceno (2002a), a
jointly-written article on anti-poverty policies iGreece, lItaly, Portugal, and Spain
(Matsaganist al., 2003; this article also appeared as a book chapt 2004 book
edited by Taylor-Gooby), and a volume edited byrémar (2005) on welfare state
reform in southern Europe.

It should not come as a surprise that systemascrggions of the embryonic
theories concerning the evolution of social assc#an the region are scarce. They
very much focus on the relatively rudimentary cheeraof publicly provided social
assistance in southern Europe, including abortédrtefto adopt or the belated
adoption of GMI schemes. Certain questions receave little consideration, such as
what accounts for the different roles played bygrelis organizations or other actors
in the region’s prevailing social assistance fighdx’, i.e. the co-existence of public
and non-public actors and institutions in the figdée, for instance, Ferrera, 1996;
Guillén and Petmesidou, 2008; Petmesidou and Pidligzoforthcoming). The
possible relationship between the underdevelopnoénpublic social assistance
provisions and the presence of religious orgaromatin the social assistance field is
not investigated.

The few methodical presentations of the theoriexeming the evolution of

social assistance in southern Europe may be fomrttia works of Gough (1996),
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Ferrera (2005), and Madama (2006). Gough (199617)3distinguished social-
structural (level of economic development, famityakehold structures, labour
market features, and migration) from political-ingtonal causes (the interest groups
fostered by the southern European regime typeélistsctive political processes, and
the historical pattern of development of categdrassistance in the region). After a
cursory examination of these factors, however, ¢nnnent social scientist admitted
that ‘more historically-grounded research is neaes$o isolate the weight of these
factors, and others, in influencing policy devel@mnin these countries’ (Gough,
1996: 17).

Ferrera (2005: 7-11) and Madama (2006: 251-252)tlm other hand
underscored the importance of hypotheses basedroardl or supply rationales. The
demand rationale related to the requests emergnng the social environment for the
creation and development of a social assistancéersysThe supply rationale
concerned the state’s capacity to provide and nesagh policies effectively. The
hypotheses pointing towards the former invoked fiami and the existence of an
informal economy. The supply side hypothesis strgdbe absence of administrative
capacity and professionalization in the southermopelan bureaucracies — the
weakness of the state apparatus in supporting faotiek social assistance system.
Both scholars excellently described the strengthshese theories. Neither paid
attention to the weaknesses.

Notable studies on the GMI per se focused almodiusively on the scheme
at the national levél together with its implementation and practicgiexts. Where

the causal factors behind each country’'s experienth the GMI have been

2 Spain: Aguilar, Laparra and Gaviria, 1995; Arrid®99a and b, 2001 and 2005; Moreno, 2003;
Laparra, 2004; Italy: Benassi and Mingione, 2003n& Ortigosa, 2007a; Sacchi, 2007; Greece:
Matsaganis, 2004; Portugal: Ad&o, 2009.
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investigated, authors have emphasized diverse gdeasnthe weak power resources
of low-income groups in Greece (Matsaganis, 2004¢; initiatives of the meso-
governments and the relationship between thesergments, the central government
and other organizations in the Spanish contextilfarrl999a and b, 2001 and 2005;
a similar hint is also made in Matsagagisal., 2004: 112); and the interaction of
electoral strategies with other domestic varialhe®ortugal (Branco, 2001; Adao,
20009).

Against this backdrop, as already mentioned in @hap, the present study
does not reject the explanatory weight of varialslesh as the low capacity of the
administrative machinery of the state, or labourkeafragmentation, or the others
treated below. By contrast, the author acknowledigesole such variables may have
played in shaping the interests, perceptions ohésis, preferences, and, thus, the
attitudes of key policy actors/organizations toveasdcial assistance. Nonetheless, as
discussed below, the acceptance of the explan&bompipotence’ of any of these
variables is an oversimplification that should beided.

Thus, the following section of this chapter is dexbmostly to examining the
weaknesses of the major hypotheses outlined inelkgant literature. Labour market
fragmentation as a possible explanation for théiquéarities of social assistance in

southern Europe will then be discussed.

2.1. Getting to Know the Usual Suspects (Plusa L ess Usual One)

The level of economic development. The developmental explanation regards
the particularities of social assistance in soutteurope, above all the rudimentary
character of the relevant provisions including #isorted effort to adopt or the

belated establishment of GMI schemes, as the resdhte industrialization. This

28



hypothesis is based on the assumption that indugtrogress is a prerequisite for a
mature welfare state. It is articulated in Rimliigeseminal Welfare Policy and
Industrialization in Europe, America and Russia (1971), as well as in Skocpol and
Amenta (1986), who review the pertinent argumehé emerged mainly from US-
centred and comparative quantitative research &s® Polanyi, 1944; Flora and
Alber, 1981).

Increases in nations’ industrial activity were umdbly accompanied by
extensive socio-economic changes that paved tltefandhe introduction of welfare
measures. This evolution was due largely to govenirattempts to avoid social
disorder, and to the pressure put on governmantsicipient labour unions and the
classes closely involved in the process of indalstation (Pierson, 2004).

Certainly, southern European countries did not lekhthe early industrial
rigour of the United Kingdom or Germany. In the el®pment economics literature
of the 1970s and 1980s, Spain, Portugal, and Gneeoe cited as ‘semi-peripheral’
or ‘newly industrializing’ countries (Wallersteir975; Arrighi, 1985; Holman,
1987). Such terms encapsulated the upgrading afstndl organization and the
expansion of manufactured exports as indices ofamipg industrial performance,
especially since the early 1960s (Karamessini, 20082). These countries’
economies were moreover distinguished by the higimber of agricultural sector
workers as a proportion of total employment, exegbmhigh rates of self-
employment, and the predominance of small and medize enterprises (Mattick,
1987).

Nonetheless, if indicators such as the rates ofl@ment in the agricultural
and industrial sectors reflect (to a certain ejtetite level of a country's

industrialization, then variation within southerargpe is significant, and there is not
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necessarily a positive correlation between low gtdalization and inadequate social
assistance performance (or the opposite).

Graph$ 2.1 and 2.2 depict the evolution of employmenggriculture and
industry respectively as percentages of total eympént in southern Europe and
selected EU-15 countries:

Graph 2.1. Employment in Agriculture

as Per centage of Total Employment
(Southern Europe and Selected EU-15 Countries, 1983-2010)
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Graph 2.2. Employment in Industry as Percentage of Total Employment
(Southern Europe and Selected EU-15 Countries, 1983-2010)
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Although the decrease in employment within the @gtral sector is a
characteristic of all countries, Greece and Pottagatinue to exhibit relatively high
levels of employment in this sector even todaycdntrast, the relevant percentages
in Italy and Spain are comparable to those in Aaistereece is southern Europe’s
outlier in terms of its industrial sector level@hployment. It is moreover surprising
that for many years this level was higher in southBuropean countries than in
Denmark or the United Kingdom.

The most telling examples of variation in relatido industrialization,
however, are those from Italy. In parts of the hertmainly Piedmont, Liguria, and
Lombardy — industrialization was relatively earlgdaintensive (Duggan, 1994: 23
and 151-152). The inveterate and increasing devwsdopal gap between the north
and south of Italy has led scholars to speak ottdexistence of two divergent paths

of development (Garofoli, 1991): intensive indudtration based on the mass
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production of consumer goods (Fordism) in the naatid weak industrialization and
the growth of construction and services in the lsdliaramessini, 2008: 512).

Economic historians have attributed the disparitireslevelopment between
ltaly’s north and south to diverse factbssich as the importance of natural resources,
which are readily available in the north (Rapp, 3;9%enoaltea, 1999); the north’'s
geographical proximity to the European core (Matani2002); and the protection of
agriculture, resulting in an incentive for the dota specialize further in the primary
sector. This incentive was harmful in the long rand contrasted with the large
amount of human capital stock in the north thatoengged early industrialization
(Gagliardi and Percoco, 2011).

Leaving aside the various possible explanationshiergap between north and
south, though, the bottom line is that as earlthagperiod 1891-1911, the increase in
the industrialization indéxin the north was accompanied by a contractionhaf t
index in the south (Fenoaltea, 2006; Gagliardi Bedcoco, 2011: 82-84). Southern
regions as late as 1951 moreover still had the saremge percentage of workers in
agriculture as in 1891 or 1911. In fact, the prdipar of industrial workers in the
south remained below the national average througth@utwentieth century (Felice,
2011: 939). Bagnasco (1977) was the first to sugtest a third developmental
pattern existed in the centre and north-east ofthmtry.

Northern Spain, especially the Basque Country aradalGnia, appears
likewise to have followed a distinct developmeritajectory (Naldini, 2003: 44-45)
compared with the poorer south (Andalusia, Muram)ich was dominated by rural

production (Romero Salvadé, 1999; Alderman, 2010).

® See Felice, 2011: 930-932 and 946 for their review
® The ratio between the regional share of industile added and the regional share of male
population older than 15 years.
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Graphs 2.3 and 2.4 provide visualizations of tHéedinces occurring at the
level of industrialization, mainly between the hoand the south of Italy and Spain.
The first graph is based on employment Hatahe agricultural and industrial sectors
per geographical area in ItdlyThe second shows disparities in employment in the
high-technology sector as a percentage of totall@mpent at the regional level in
southern Europe

Graph 2.3. Employment Data in the Agricultural and Industrial Sectors
per Geographical Areain Italy (2007)
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As Graph 2.3 illustrates, the number of people eygd in agriculture,
forestry and fishery in the south is more than éntiee number of those employed in
this sector in the north-west of the country. Tla@ ¢ even more striking if we take

into account that the number of employees in altas of the economy is higher in

" Annual averages in thousands.

8 The data is for the year 2007 and is from the oy Institute of Statisticd gtituto Nazionale di
Satigtica, ISTAT).

° The data pertains to 2008 and is from EUROSTAT.
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the north-west than in the rest of Italy. Moreo\arleast twice as many people in the
north-west are employed in industry as in the sauiththe islands.
Graph 2.4. Employment in the High-Technology Sector

as a Percentage of Total Employment at the Regional L evel
in Southern Europe (2008)

% of Empl. in the Hich-Tech. Sect.

Country/T erritory

Finally, according to Graph 2.4, Greece and ltaly & opposite ends of the
spectrum with regard to employment in the high-tethgy sector as a percentage of
total employment. Variation within Spain and Poel also high. Whereas in the
Basque Country employment in this sector in 2008adgd 4.50 percent of total
employment, in Andalusia it amounted to only 2.43cent. Similarly, in the Italian
north-west and centre, the 5.29 and 5.20 percepentively of those employed in the
high-technology sector is almost twice the numbdguemple employed in that sector

in the south. Variations are significantly smalleGreece and Portugal.
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In short, despite the prominence of the developaletiypothesis in
explanations of the particularities and especially the marginality of social
assistance in southern Europe, full acceptance aimale ‘stages of development’
argument for the outcomes examined should be adoidédicative of the weakness
of this theory is, for instance, that the two coigs that achieve the lowest and the
highest scores in employment in the high-technoleggtor as a percentage of total
employment, i.e. Greece and Italy respectivelyhbbatk a national GMI. In a similar
vein, Greece and Portugal are the two southerngearo countries that continue to
exhibit relatively high levels of employment in thgricultural sector even today, but
are also those whose GMI performances are at tbeettremes of the spectrum:
Greece lacks a GMI and Portugal has established aaintained) the only
permanent, national GMI scheme in southern Europe.

Therole of the family. The familistic explanation is based on the assionpt
that the family in southern Europe functioned histdly as an effective safety net,
thereby decreasing pressure to strengthen thel qoaigection system through the
provision of social assistance and the establishneéna GMI. The familistic
orientation of southern European societies supppsestiuced the demand for
welfare state intervention in an area perceivedhasfamily’s responsibility. The
notion that social assistance falls into that ditksaout this hypothesis.

This explanation rests on Esping-Andersen’s (1988)sion of welfare
regimes into familisti? and non-familistic. Following the same line of seaing,
Goodin and Gough associated the ‘extended’ typlarafly in southern Europe with
the relative underdevelopment of social assistam¢leat region. They theorized that

if the provision of such benefits and services dgfly presumed small, stable

10 See also Banfield, 1958 for one of the first usésfamilism’ in the discussion of a backward
southern European society.
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households, southern European family structure gp@sganizational problems for
the extension of means-testing (Goodin, 1992: Z3ijgh, 1996: 14-15).

The family in southern Europe has indisputably efest as a social shock
absorber across a whole range of policy areas dMdhd Warman, 1996; Naldini,
2003). Nonetheless, the link between familism arfdrior social assistance, as the
latter is reflected in the aborted or belated aidopdf a GMI, is problematic, making
the explanation reductive. Whether (and how) themeables are connected in a
cause and effect relationship is unclear. As Sa@¢2006b: 98) argues, the role of
family solidarity may be perceived not so much asase, but as an effect of the lack
of other forms of solidarity.

Santos (1994), Hespanha (1995), and Nunes (19956) stfessed that the
existence of a strong welfare society in southemurofe, based on personal
connections, affective links, and networks of exg® is less a sign of strong social
(including family) ties, and more a result of thheadequacies of state welfare policies.
Similarly, Addis (1998) and Lynch (2006: 48) arguth@t in the case of ltaly the
tendency for social legislation to focus on the ifgras primary caregiver and source
of income support is a rather recent phenomenautieg from increasing demand
and decreasing welfare resources rather than fnenmtpact of familistic culture.

Instead of assuming that meagre (or non-existembligdy provided social
assistance policies are produced by a region’s mlmifamilistic culture, we can just
as reasonably hypothesize the following: welfargime attitudes towards social
assistance are shaped at least partially by amsgprevailing ideology of how far
the state’s responsibilities should extend. Theoidgy varies in different parts of
Europe. In the Nordic countries and parts of carttal Europe, where non-familistic

regimes are the norm, Protestantism is thoughtaee Hed to the creation of a
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Weberian state, organized and omnipresent. Thi atsumed public responsibility
for the poor at an early stage, gradually dimimghihe family’s role as a welfare
provider (see Battilani, 2000, where the authocubses the emergence of a ‘doctrine
of the state’ in German-speaking areas that letheéodevelopment of the notion of
‘social democracy’ by Lorenz Von Stein, and to estatterventionism as a tool to
fight poverty and maintain the existing politicatler; also Kahl, 2009).

Broadly speaking, caution is advised when traciognections between the
family and public policy outcomes, especially oum&s concerning vertical
redistribution such as that performed by sociaiséemsce. The family may be a social
structure anterior to thgovernment of a nation, state, or community, buitipal
authorities can affect redistribution far more proidly (Kazepov, 2008: 260). This
argument builds on Polanyi’'s assertion that theillfaoan be redistributive only at an
inter-generational level. Polanyi (1944: 47-49)¥ant referred to this function of the
family as ‘reciprocity’, classifying redistributioras outside the family sphere.
According to this reasoning, the family is essdiytiancapable of acting as a
substitute for governmepblicies that target vertical redistribution.

Returning now to Goodin and Gough’s claim aboutrélationship between
the extended family type in southern Europe andréfetive underdevelopment of
social assistance, the presumption is that soaals@nce typically posits the
existence of small, stable households that makeasier for authorities to locate
beneficiaries and provide benefits. At least irergdistory, however, we may doubt
whether the southern European family was ever riextended’ than in other parts
of Europe that are characterized by more developeclal assistance policies

compared with southern Europe.
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If the fertility rate is among the demographic raiors with the greatest

effect on family size (see, for example, Becket6@XKent and Larson, 1982), then

the total fertility rate in Greece and ltaly in D96s illustrated in Graph 2’5 was

actually lower than in countries such as Austrialgidm or France. Portugal had one

of the highest fertility rates in Europe, but it svatill comparable to that of the

Netherlands. Similarly, the 1960 fertility rate f8pain was only slightly higher than

that for the United Kingdom, France, or Finland.

Graph 2.5. Total Fertility Ratesin the EU-15 (1960-2005)
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Furthermore, contrasting with the situation in does such as Belgium or

Sweden, the continuous decline in fertility ratess Hed to southern European

countries, along with Austria and Germany, becomimg current EU outliers in

terms of fertility rates. That decline may partipkain why, for the year 2007, family

M The data is from the Max Planck Institute for Dgmaphic Research. The indicator concerns the
mean number of children born alive to a woman & sbnformed throughout her childbearing years to
the fertility rates by age for a given year.
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size in southern Europe was indeed among the lowdbe EU-15: the 4 percent of
households with three or more children in Italy,atBp and Portugal, and the 5
percent of households with three or more childrefsieece, are comparable to the 4
percent of German households and the 5 percentusfrian households with the
same number of children. These percentages areamalsh smaller compared to the
seven percent of French households with three oe rimldren and the eight percent
of households with the same number of children ielgBm, Ireland, or
Luxembourd® In fact, southern European family structures appi@creasingly
similar to structures in the rest of Europe (Beteal., 2010: 10).

Suppose, nonetheless, that Goodin and Gough watatedpotlight the
existence of multi-generational or extended farndpabitation in southern Europe as
an explanation for underdeveloped social assistangeas manifest in the aborted or
belated adoption of GMI schemes. Contrary to papafanion, such cohabitation
was not widespread in the preindustrial periodhezitbecause the lifespan was
relatively short or the low-productivity agrarianomomy could not sustain more than
one nuclear famif{?. Multi-generational cohabitation became commothi context
of industrial transition in the nineteenth centu®yven that industrialization occurred
later in most parts of southern Europe than inréds¢ of the continent, the idea that
this familial form was a long-term structural elerhef the local culture should
however be disputed.

Even for more recent decades, research has shawthth long permanence
of adult children in the parental home is cause@éguliarities of regional housing
and labour markets rather than by socio-culturatuiees (Jurado, 2002). Studies of

public attitudes towards welfare policies in Itahhave moreover revealed that

12 The data is from the OECD database.
13 This paragraph is based on Barbagli, 1990 and iditeg 2001: 14.
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individuals who strongly agree with traditional féynvalues are also more
supportive of strong state intervention on behélfamily values (Palomba, 1995;
Lynch, 2006: 48).

Overall, we cannot assume that multi-generationalabitation would work
against governmental ability to implement sociadistance policies. Additionally,
means-tested benefits and services in most casebyadefinition allocated after
taking the individual, not the household, into aguo(Alcock, Erskine and May,
2002: 145-146; Monacelli, 2007: 185). The existelmfesmaller or more stable
households in no way constitutes a prerequisitesémial assistance provision. The
data reveals that, in practice, social assistaroefixiaries in Italy are relatively large
households (Monti and Pelizzari, 2007: 11).

Finally, even if Goodin and Gough’s argument magoant to some extent
for the relative underdevelopment of means-tesitnthe region, it cannot explain
why southern Europe (with the recent exception @twal) did not opt for a more
universalistic welfare model. The familistic expddion is thus marked by serious
flaws that should make us more cautious about using

High tax evasion and an extended shadow economy. The argument that a
positive correlation exists between high tax evasind the large size of the shadow
economy on the one hand and rudimentary or noriestipublicly provided social
assistance policies on the other is based on twmiges. First, that taxes finance
these policies and so widespread tax evasion seisuless money being available for
them. Second, that the large size of the shadowasey lessens demand for social
assistance. The underlying idea is that individuaisuld be less in need of
governmental assistance if they could find emplayimie the shadow economy

(Madama, 2006: 252). The coexistence of traditiopafticipation in the labour
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market (e.g. agriculture, small business) and oft@mng shadow economy is
presumed to offset the need for social assistdfeedra, 2005: 9).

Extensive informal sources of income are also thotw invalidate the use of
income earned in the formal economy as a measuseaséll resources and so make
means-testing more difficult (Goodin, 1992; Goudl®94). Finally, problems in
under-reporting taxable income render any govermnmahative in this direction
unlikely, as it would result in subsidizing manyividuals with income from other
sources (Amitsis, 1994: 13).

Both tax evasion and the shadow economy are cBrtawdespread in
southern Europe. The Italian authorities miss ouian estimated 100 billion euros
annually in uncollected taxes. Greece loses 1bikuros. Along with Greece (the
OECD champion), Italy, Portugal, and Spain are alsleved to have some of the
largest shadow economies in the OECD (Feld and &dén 2010). These shadow
economies range from 20 percent of the GDP in Battand Spain to 25 percent of
GDP in Greece, whilst the relevant percentagesBfaain and France are slightly
over 10 percent of GDPTle Economist, 2010). The outcome of large shadow
economies is fewer financial resources for prograsihat require state spending
from tax revenues.

Why extensive tax evasion and the shadow economsouthern Europe
failed to hamper the development of other, far moostly tax-funded welfare
policies in the region nonetheless remains unemgthi The national health systems
in the four countries studied offer an example.sSehgystems are partly (in Greece) or
almost entirely (in Italy, Spain, and Portugal) ded by taxes (Schubert, Hegelich,
and Bazant, 2009: 175-178, 230, 283-284, and 4@7J-4Despite imbalances and

inefficiencies, they are also relatively generods. 2007, Greece's health
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expendituresvere 9.6 percent of its GDP, Italy’s 8.7 percemtrtégal’'s 10 percent,
and Spain’s 8.5 percéflti.e. comparable to the EU-15 average of 9.13Hat year.

The same conclusion can be reached if public healpenditures as a
percentage of total health expenditures are tak#a consideration. Here the
variation within southern Europe is larger: in 2087 percentages were 60.3 for
Greece, 76.5 for Italy, 70.6 for Portugal, and 7tbi8Spain. With the exception of
Greece, however, the figures are similar to theseduntries such as Belgium (74.1
percent). Finally, it should be noted that, acaogdio EUROSTAT, the percentages
of social protection expenditures that come fromati®n in two southern European
countries, i.e. Italy and Portugal, are very cltsehe respective EU-15 average of
42.8 for the year 2008: 42.2 percent for Italy a9 percent for Portugal, as
opposed to 36.2 percent for Spain and 34.6 pefoe@reece.

Hence, the aborted effort to adopt or the belatepon of GMI schemes in
southern Europe cannot be convincingly ascribdartived tax revenues. The origins
lie in political priorities that, for a variety ofeasons, regard, for instance, the
financial support of the national health systenmase important than the funding of
social assistance. Lastly, even if a positive dati@n between tax evasion, the large
scale of the shadow economy, and the marginalitgoazial assistance in southern
Europe exists, we still have no explanation for wiksly, Spain, and Portugal
undertook reforms in the social assistance sedter #the 1990s more easily than did
Greece.

All the contentions discussed above ignore the anhpé political factors on
the design and implementation of social assistathces, seriously weakening the tax

evasion-shadow economy hypothesis.

14 Unless otherwise stated, the data in this andéxe paragraph is from the World Bank database.
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The low administrative capacity of the state. The argument associating the
low administrative capacity of southern Europeamatest with the relatively
rudimentary character of social assistance in tegion is premised on one
assumption: that professionalization of the cielivice and autonomy of the relevant
administrative structures are necessary for magatiie resources associated with
policies such as the GMI effectively through staddaed procedures (Madama,
2006: 252). In other words, the delivery of targepeovisions requires a degree of
administrative capability presumed unavailableaateern Europe.

Ferrera (1996: 29) argued that welfare rights i@ tbgion, particularly in
Greece and ltaly, are not embedded in a solid WWabstate that impartially enforces
its own regulations. The organs of administratiorine region, it has been asserted,
suffer from a low capacity for implementation, cadispartly by the inadequate
resources available to front-line staffThe low degree of political autonomy within
the administrative system can also make it diffi¢at the officials responsible for
benefit delivery to withstand external pressurasalfy, if administrative ability to
assess need accurately is an absolute requirenremiefins-testing, administrators in
southern Europe may be unable to judge the mamralmstances of applicants and
determine their actual eligibility for benefits.

Low administrative capacity can undeniably inteydlie imbalances of the
welfare state, but it cannot be proven to be thennraason for the relative
underdevelopment of social assistance, includirgattorted or belated adoption of
GMI schemes. Supporting this hypothesis requires takieginadequacy of the
administrative systems of the four countries faarnged. Are these systems equally

ineffective though? By contrast, examination okest#d indicators for state capacity

15 This paragraph utilizes Atkinson, 1998 and Ferr2é@5: 10.

43



indicates that variations exist within the regiboth from one country to another and
over time (see also Sotiropoulos, 2004b for a Betadiscussion of administrative
reforms and the state in Greece, Italy, Portugdl@reece).

Graphs 2.6 and 2.7 provide visual representatibgewernment effectiveness
and the control of corruption in southern Europeamntries for the years 1996, 2004,
and 2018°. Government effectiveness reflects perceptionthefquality of the civil
service, its degree of independence from politmassure, the quality of policy
formation and implementation, and the credibilifytiee government’€ommitment
to policies. Control of corruption reflects perdeps of the extent to which public
power is exercised for private gain, as well asdapture of the state by elites and
private interests. The estimates range from apprately -2.5 (weak performance) to
+2.5 (strong performance).

Graph 2.6. Government Effectivenessin Southern Europe (1996, 2004, 2010)
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Graph 2.7. Control of Corruption in Southern Europe (1996, 2004, 2010)
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The data shows Portugal to be the government eféaeiss champion for
2010. Italy reflects the other extreme. The per@moe of all countries deteriorated
after 1996. Greece’s best performance was in 20@1year of the Athens Olympic
Games). In terms of control of corruption, Portuges once again the best-
performing country in 2010, when Greece performeunisivand Italian and Spanish
results also declined.

Is the Portuguese state’s higher administrativacié compared to the other
southern European countries, a reason for the Gitess story in Portugal? The
answer is that it may have helped in surpassinglementation problems, and
perhaps this was taken into account by actorsam ttecision to support the scheme.
Nevertheless, the establishment of the measurareeqa political decision, which

places policy actors and their interests, percaptiand preferences in the social
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assistance field at the centre of the analysise @yain. The same holds true for the
other southern European countries.

Similarly, labour market fragmentation (discusseglot) has significant
weaknesses as an explanation for the outcomes ardsatination.

Labour market fragmentation as a possible variable. Gough (1996: 4 and
19) was the first to suggest that a dual labourketaiexhausts public finances’,
making the development of publicly provided sociassistance, the
institutionalization of a GMI scheme included, ‘Har to attain’. He did not,
however, analyze the causal mechanisms betweenrlabarket fragmentation and
the rudimentary character of social assistance.

More recently, the segmentation of the labour ntankesouthern European
countries into various dichotomies — public verpusate sector, large versus small
firms, formal versus underground economy, and diws by age, gender, and
ethnicity (Karamessini, 2008: 510) has been assumed to explain the fragmented
social protection system in these countries ana tbe redistributive performance.
Once again, the suggestion is that scholars shpald more attention to labour
market fragmentation as a possible explanation tha particularities of social
assistance in southern Europe (Ferrera, 2005: Berge 2007: 93 and 108; Croci
Angelini and Farina, 2006: 88). This hypothesigdgesainly on the assumption that
labour market fragmentation reinforces inequalitgoagst employees working in
different sectors of the labour market and enhamnttedism between insiders and
outsiders, leading to unequal rights and provisfonshese groups.

Unequal rights and welfare provisions are neveedgelikely to occur within an
already segmented and rudimentary welfare systemigmed to associate

employment status with such provisions (HausernaarhSchwander, 2010: 13 and
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20). Indeed, welfare provisions in southern Eurape proportional to contributions,

rather than being means-tested or universal. Tlegeguently lead to incomplete
and insufficient social rights for outsiders angrogluce market inequalities instead
of resolving them (Bradlewt al., 2003). The provision of welfare benefits and
services such as social assistance thus affectsamnetimes magnifies labour market
fragmentation, not the other way around (HausernaamthSchwander, 2010: 5).

In southern Europe, moreover, the welfare stateeagpto have evolved
concurrently with a fragmented labour market, thgracquiring its own degree of
internal polarization (Ferrera, 2007: 93). In theseumstances, a causal relationship
between labour market fragmentation and the undefdement of welfare policies
in general, social assistance included, is diftiGfiinot impossible) to prove.

Furthermore, even if a cause-effect relationshipween labour market
fragmentation and the rudimentary character ofad@ssistance in southern Europe
existed, fragmentation in the four countries’ labmarkets differs in respect to both
the labour market structure and actors, and remgylaprocesses and regimes.
Differences include the size of firms, the existent collective agreements, and the
tenure, skill, and educational level of workersagiaou, 2009).

For instance, Spain has made more progress thhnimtaerms of labour
market de-segmentation: labour laws were changd®97 and 2001 to improve the
social security rights of irregular and temporargrkers and their opportunities to
access the formal labour market (Ferrera, 2007).1@7terms of labour market
actors, Portugal appears to be the least fragmettiag the most (loannou and
Kjellberg, 2005: 346 and 354-355). The ability taild social pacts between
important social actors such as employers and werkensequently varies from

country to country. Hausermann and Schwander (2@1); moreover, recently
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argued that southern European labour markets ase dealized than markets in
continental Europe in terms both of gaps in thesgrawage and of training and
promotion prospects.

Finally, more importantly, labour market fragmergatdoes not necessarily
result in social protection dualism, which struetly disadvantages outsiders in
terms of social rights and welfare benefits. Caestrcan counterbalance their
segmented labour markets by ensuring the rightgookers in temporary jobs and in
the informal market; or by providing targeted, effee welfare provision to extreme
outsiders (Hausermann and Schwander, 2010: 6-dnd 25).

Against this backdrop, whether labour market fragtaton leads to dualism
and weak social assistance policies, includingedhor delayed attempts to establish
GMI schemes, depends on the decisions and attitatl&ey actors/organizations,
such as the ones discussed below.

Before proceeding with the description of my chafrargumentation in the
final chapter section (2.3), | discuss the corealdes used in the analytical model of
this study, and locate them briefly in the relevétdrature. Although this is an
exploratory study that derives its analytical moaeluctively by investigating social
assistance in southern Europe, in particular the &hperiences of these countries,
each of the variables proposed here already esstan independent focus of

scholarly research and debate.
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2.2. CoreVariables

a. The Independent Variables
CENTRAL GOVERNMENT

The central government is the executive policy-mgkbody of a state,
responsiblanter alia for political decision-making, legislating, arlaiting conflicts,
and so on. Ever since the recognition of socialkcgas a distinct policy area, a large
body of literature has acknowledged and attempbedetermine the factors which
shape the substantial impact of central governmemtsocial policy outcomés A
range of theories, from liberalism to Marxism, the€o-versions and beyond, focus
on the role of central governments as protagomstise field of social policy and the
effect of government characteristics, partisanship particular, on the above

outcome¥’.

RELIGIOUS ORGANIZATIONS

This term comprises ecclesiastical organizationshsas the Catholic and
Orthodox Churches, along with other smaller assiotia acknowledged to represent
believers and governed or influenced by religioekels, such as grassroots Catholic
and Orthodox organizations. The present study dussregard political parties
usually classified under the rubric of ‘religiousarfy’ (confessional, cross-
confessional, denominational, clerical, and chuntbrest parties) as religious
organizations (Madeley, 2009: 15). For the moreemégast, the study also largely

differentiates between the stance of the ecclesshstierarchy and organizational

7 See, for example, Macbeath, 1957; Marshall, 196&bel-Smith and Titmuss, 1974: 23-32.

18 See the contributions of Lipset, 1960 and Rue@872o the research strand on partisanship and
social policy, together with the overviews of subleories by Alcock, Erskine and May, 2002, and
Lavalette and Pratt, 2006.
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elites on social assistance and that of grassroaanizations (especially in the
Italian case, due to the particularities of then@at Church in that country; above all
the geographical proximity with the Holy See aneé tvirtually absolute control
exercised by the Vatican over the Church in Itagge Chapter 3).

Since Weber'd'he Protestant Ethic and the Spirit of Capitalism (1904/1905),
religion has been recognized as a determinant bligpolicy outcomes. Religion
may affect public policies in several ways: for exde, individuals with a particular
set of religious beliefs may behave differentlynfiréhose without them, or interest
groups and parties may be formed to promote celialiefs (Castles, 1994a; Van
Kersbergen, 1995; Manow and Van Kersbergen, 2009).

The debate started in the social policy literatuvéh Heidenheimer’s
pioneering article on secularization patterns dredwestward spread of the welfare
state (Heidenheimer, 1983). The discussion recometenn 1994 when Castles
(1994a and b) and Therborn (1994) disagreed owerdlationship between religion
and public policy in the pages of tRaropean Journal of Political Research.

The recent increase in the acknowledgment of aaligirole in public policy
has been driven mainly by an ideational approadt tirobes the influence of
religious doctrines on social policy principles. dn article invoking modernization
theory, Scheve and Stasavage (2006) argued, ftanices, that religion and welfare
state spending are substitute mechanisms thateinsdividuals against adverse life
events. Other scholars have discussed the religmots of modern poverty policy
(Kahl, 2009) and the theoretical context of thetiehship between religion and the
western welfare state (Manow and Van Kersberge®9R0For the most part,

however, religion remained long ignored in the pupblicy literature.
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Likewise, the role of religious organizations imphng social assistance and,
more importantly, in shaping the GMI experiencestted four southern European
countries, has been generally disregarded. Exceptimay be found in the works of
Moreno and Sarasa (1992) and Esping-Andersen (1@®@rein the authors mention
that the Catholic Church impeded the developmerthefwelfare state in southern
Europe, frequently acting in alliance with consémepolitical forces.

Saraceno (2006b) argues moreover that Catholigioak organizations fill
the holes both of the welfare state and of famdidarity. In Greece, the logic of
subsidiarity between the central government andiogis organizations in the social
assistance policy area is considered to be lessndom(Adao, 2009: 199). The
reasons for this difference between Roman Catlsolithern Europe and Greece are
discussed in detail in the country-based chaplérsse chapters also provide data on
the financial wealth of the Catholic and the Orttwodsreek churches, as well as on

the size of the endowments tied up in Catholic@ritiodox welfare charitié3

SECULAR ORGANIZATIONS

Secular organizations include political parties anebns, together with other
interest groups such as employers’ associations. gthdy nevertheless focuses on
political parties and unions because of all theugsoconsidered, they have the
greatest powers of mobilization and the strongetgrést in social assistance. Their
impact on policies is most pertinent here.

The bibliography on secular organizations and pgublolicy outcomes is

particularly rich. It forms part of the broaderliature on interest groups and public

¥ The reader should keep in mind though that comjmgith a hard number for ecclesiastical assets is
difficult, if not impossible.
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policy, with pluralism (Dahl, 1961; Lindblom, 197@&hd neo-corporatism (Thomas,
1993) the most influential theories. More recerdotietical debates considenter
alia, whether globalization has limited the impact efdar organizations on public

policy (Baccaro and Simoni, 2008).

TERRITORIAL ACTORS

Territorial actors include political elites and skr organizations representing
regions, municipalities, sub-states, or other gaplgical units. Examples of such
actors are lItaly’s regional and sub-regional governmemisgd Spain’'s elites and
organizationsrepresenting the 17 Autonomous Communities. Theggies may
exert decisive influence on social assistance,irfietance by promoting their own
agendas in that policy field.

At this juncture, it should be said that this studpes not discuss
decentralization versus centralization as a depgngwiable. This choice was made
to avoid further complicating the multifaceted exaation of the evolution of social
assistance in four countries. Attention is paitetoitorial actors simply to understand
their role in shaping social assistance, espedialthe GMI experiences of Italy and
Spain.

In Italy and Spain, decentralization led to tem@bactors becoming relatively
autonomous and powerful in the sector, both symblyi and in reality, as opposed
to the more centralized Portuguese and Greek sassastance models, where these
actors’ responsibilities are limited mostly to gdministration and implementation of
the relevant measures (see, for example, HolschKaaals, 2004). In that sense, the

present study provides a useful illustration ofiterial actors as political actors
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capable of having a significant impact on policyede, but also of the complications
for equity and citizenship brought by regionalieatin Italy and Spain.

Territorial actors are the subject of a large strahthe literature, featuring in
discussions of federalism and other territorial eledand their consequences for
public policy. Hine (1996) offers an exemplary ais&8 of regional pressures in
historical perspective, while other papers andistidxamine the territorial politics

of welfare®.

b. The Condition Variable*
DESTABILIZING FORCES

‘Destabilizing forces’ is an umbrella term usedd&signate a wide range of
‘forces’ endogenous or exogenous to the political social system. These internal or
external forces are essentially factors and ewvbatsact as challenges for the existing
policy equilibria in the social assistance fielddasre thus capable of triggering a
process of policy change. Such forces are largie-so&io-economic changes such as
fiscal crises; fundamental changes in the stateisep and organizational structures
caused by war, revolution, or regime change (fas¢essdemocracy and the like); and
significant policy initiatives by influential inteational organizations such as the
European Union.

Destabilizing forcesnay activate a process of policy change in two ways
first, by increasing the incentive for influentipblicy actors to act, they break
through policy sclerosis (Rhodes, 2011: 2). Secdess often, they function as

enabling conditions so that a particular set diituigsonal actors take action.

% Moreno and McEwen, 2005; Gallego, Goma and Suir2005; Béland and Lecours, 2005 and
2006; Kazepov, 2008 and 2010.

2 The condition variable frames a condition whosespnce activates or magnifies the action of a
causal law or hypothesis (Van Evera, 1997: 10).
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To weigh such forces and the critical periods thescipitate is problematic
(Weber, 1949: 183). Not all possess the same degfemtensity and/or dis-
equilibrating capacity (Capoccia and Kelemen, 20850-363); they could threaten
the system with very serious imbalance unless aewvilibrium is attained (Gilboa
and Matsui, 1991), or might be milder, but stilpahle of disturbing the existing
equilibria in the social assistance field.

The influx of immigrants from Asia Minor to Greee1922 provides a good
example of a very strong force that in additiorodlsreatened the status quo and the
very existence of the central government and attege organizations. In response to
this crisis, for the first time in modern Greekthry, the government introduced
publicly provided social assistance policies inetatively systematic way. In the
absence of this force, the governmenight have chosen not to act, promoting
stagnation instead of change.

The EEC policy shift towards selective universalisnsocial assistance in the
1990s is an example of a milder force. In the absesf any formal procedure to
compel member states to implement it, a soft law,the form of an EEC
Recommendation, does not usually exert the sanssyme on actors/organizations
a war or a revolution, but is perfectly capablérmfgering a policy change. It can, for
instance, affect the debate on the proper waysahgting and implementing social
assistance policies, especially in southern Eurafere conforming to EU policies
has often been synonymous with economic developnagat social progress.
Europeanization processes largely determined wdrato$ choices were made about
the policies discussed here (Ferrera and Gual@@@4; Fargion, 2009: 187).

Beyond their effect orcentral governments, destabilizing forces may also

have an impact on other organizations capablefbfeincing social assistance, such
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as religious or secular organizations. An example lee found in the fiscal restraints
of the 1980s. They encouraged secular organizationsecome more amenable
towards means-testing and towards the expansioa piuralistic model of social
assistance.

As already observed, destabilizing forces can ocnally create the
conditions for a particular set of actdcsact. For instance, the creation of regions in
Italy in the 1970s provided the political elitesdasecular organizations representing
territorial units with the authority and autononhey needed to develop their own
policies in the social assistance field.

Finally, as already mentioned in Chapter 1, debtag forces are very
closely associated with what historical instituadsts call ‘critical junctures’, periods
which open up opportunities for historic agentslter the trajectory of development
(Katznelson, 2003). During such periods, the denssitaken not only reflect major
digressions from previous policies but also hawilg impact upon subsequent
decisions and structures (Gal and Bargal, 2002).482lestabilizing force may be
the catalyst for such a ‘critical juncture’ orwee prefer the term Polanyi used in his
classic study on the rise of the modern market @agn the trigger point for a critical
period (Polanyi, 1944: 4; see also Gerschenkro®2)19

The following section discusses, among other nmgttow destabilizing

forces interrelate with the other core variables.

2.3. The Chain of Argumentation

The present study’s argumentation rests on a sefiesssumptions. The
following diagram presents the simplest possibkiltition of these assumptions

concerning the relationships among destabilizingcds, central governments,

55



religious organizations, secular organizationgjtteral actors, and the evolution of

social assistance:

Diagram 2.1. How Destabilizing For ces, Central Governments, Religious
Organizations, Secular Organizations, Territorial Actors,
and the Evolution of Social Assistance Interrelate

Here are the assumptions, indicated by italicssstoalistinguish them from
the discussion:

i. Central governments, religious organizations, secular organizations and
territorial actorsare all able to affect the evolution of social assistance. They have an
interactive and above all cumulative impact on this policy field. As Korpi and Palme
(2000: 2) argue, ‘the relative capabilities of drfint actors and interest groups to
make and, if necessary, to enforce claims are asea fruitful starting-point for
analyses of distributive outcomes’.

At the same time, from the viewpoint of political economy, the beneficiaries of
social assistance policies must rely mainly on the actors/organizations capable of
shaping and determining such policies (see, for example, Taylor-Gooby, 2004b: 9).

This is because social assistance targets extremseders with, at best, limited and
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dispersed political representation in sodietyduber and Stephens (2001: 18) pointed
to the existence of an ‘underclass’ that, ‘pregisbkcause it lacks skills and
connection to the process of production, [...] alscks organization and power and
thus is acted upon rather than being an actorapiag the welfare state’.

As a social assistance policy measure, the GMI cuts across categorically-
defined forms of social assistance. Its institutionalization is often linked with the
restructuring of the welfare system as a whole, and therefore with the reduction or
abolition of well-established benefits, triggering a possible reaction from actors not
among the GMI beneficiaries (Vanderborght, 2006: 16-17). For these reasons, the
existence of strong pro-GMI coalitions of actors/organizations capable of shaping
and determining such policies becomes a sine qua non for the establishment of a
GMI, and, even more, its maintenance against any government change. The broader
the range of actors/organizations participatingairpro-GMI coalition, the more
powerful and influential the coalition will appetr be (see, for example, Tattersall,
2010; Tarrow, 2011).

ii. At every moment in time, the attitudes of central governments, religious
organizations, secular organizations, and territorial actors towards social assistance
are driven by their interests, subjective perceptions of fairness, and preferences with
regard to this policy field. These interests, perceptions and preferences provide each
actor/organization with incentives to adopt a particular stance towards social
assistance (see, for example, Stjerng, 2008, for a discussibrihe relationship
between values and policy goals and instruments)

iii. The interests, subjective perceptions of fairness and preferences, thus the

incentives, and, finally, the attitudes, of all these actors/organizations towards social

22 The relationship between social and political esidn is well-established: Maceebal., 2005: 37;
Anderson and Beramendi, 2005; Bartels, 2008; Larstd, 2008: 5.
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assistance may change through space and time (see, for instance, Epstea al.,
1998).

iv. Destabilizing forces may increase the incentives for actors/organizations
to change their stance towards social assistance. Or these forces may function as
enabling conditions that make it possible for these actors/organizations to act. In

every case, destabilizing forces make policy change more likely than stagnation.

These are the building blocks of the argument direautlined in Chapter 1.
The following four chapters discuss specifics facke country in a series of case
studies. Chapter 3 begins with an examination efetrolution of social assistance in

Italy.
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CHAPTER 3:
SOCIAL ASSISTANCE IN ITALY.
FROM FASCISM' S VERBA NON ACTA 1 TO THE GMI ALL’ ITALIANA

The evolution of social assistance in Italy has Ime¢n devoid of periods of
expansion and reform. As will beter alia argued in this chapter, such periods were
largely connected with the co-occurrence of debiatg forces and centre-left
governments.

Still, the available body of information on publigbrovided social assistance
paints a rather grim picture of the provisions mbagéhe state in the field. A national
GMI has never been fully established, a reflectiastly of the relatively weak
consensus and meagre pro-GMI coalition in the egu@nly some regional and
(mainly) sub-regional GM$chemes exist. The pioneering case of Turin inquaair
once again reveals how, while the existence ofitutginally powerful territorial
actors is a prerequisite to the emergence of |@&Ml programmes, destabilizing
forces and strong local pro-GMI coalitions incretdse possibility of establishing and
maintaining these programmes.

Furthermore, as seen in Table 3.1 (below), in 28419 18,513 million euros
were allocated to the two major, national sociaistance benefits: 14,543 million
euros to the civil disability pensiopdnsione di invalidita civileand 3,970 million
euros to the social pensiorpefisione sociale These figures correspond to
approximately 3.36 percent and 0.92 percent of gganding on social protection,
respectively. For all years spending on these liisnefs persistently around 3 to 4

percent of total social spending:

! An inversion of the Latin phraseta non verba
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on the Two Major Social Assistance Benefits

Table 3.1. Dat& on Expenditures

at the National Level in Italy (1990-2009)

(in Million of Euros)

Year Social Civil Total Social Civil
Pension Disability Spending on Pension Disability
Pension Social (as a Pension
Protection Percentage (asa

of Social Percentage

Spending) of Social
Spending)
1990 1,639 5,022 161,249 1.02 3.11
1991 1,662 5,055 178,681 0.93 2.83
1992 1,816 5,615 196,035 0.93 2.86
1993 1,738 6,818 203,189 0.85 3.35
1994 1,750 7,367 212,321 0.82 3.47
1995 1,760 7,479 221,243 0.79 3.38
1996 1,772 7,492 235,594 0.75 3.18
1997 1,862 7,375 253,311 0.73 2.91
1998 1,921 7,356 259,925 0.74 2.83
1999 2,169 7,440 271,127 0.80 2.74
2000 2,407 7,750 282,617 0.85 2.74
2001 2,520 7,748 298,949 0.84 2.59
2002 3,113 9,683 315,885 0.98 3.06
2003 3,195 10,554 331,997 0.96 3.18
2004 3,429 11,014 349,196 0.98 3.15
2005 3,468 11,558 362,793 0.95 3.18
2006 3,576 12,222 380,252 0.94 3.21
2007 3,655 13,083 394,227 0.93 3.32
2008 3,787 13,866 415,397 0.91 3.34
2009 3,970 14,543 432,357 0.92 3.36

and criteria for access to social assistance obdbkes of their own varying standards.
As Table 3.2 shows, the national average for expamed for individuals in economic

hardship in 2008 was 25.76 euros per capita. Mbgh® poor southern regions

performed worse than those in the richer northcerdre.

2 The data is from the Bank of Italy.
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Table 3.2. Datd on Social Expenditures

in Italian Regions (2008)
(in Euros per Capita)

Region Total Social Expenditures for Individuals
Expenditures in Economic Hardship
Piedmont 140.74 40.80
Aosta Valley 262.98 14.16
Lombardy 120.19 34.96
Trentino-Alto Adige 280.52 20.20
Veneto 110.90 33.51
Friuli-Venezia Giulia 211.15 44.94
Liguria 137.95 33.17
Emilia-Romagna 167.98 27.71
Tuscany 130.38 28.94
Umbria 95.44 21.29
Marche 106.63 19.30
Lazio 134.24 19.63
Abruzzo 64.81 8.22
Molise 41.32 9.51
Campania 53.69 10.53
Apulia 55.16 13.94
Basilicata 57.77 9.43
Calabria 30.33 4.74
Sicily 70.33 20.74
Sardinia 168.40 51.04
Italy 111.35 25.76

The redistributive impact of publicly provided salcassistance in Italy is not

Monacelli, 2007).

Levels of poverty and inequality nevertheless renegh. Table 3.3 presents

3 The data is from the ISTAT.
* The data is based on EUROSTAT.
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negligible. Although scholars agree that a numbecamtributory benefits perform

better than social assistance provisions in redug@averty and inequality in the
country, all acknowledge that the social pensioparticular has acted as a limit to
poverty intensity, consistently taking more than @&rcent of recipients out of

poverty (O’'Donoghueet al, 2002; O’Donoghue, Baldini and Mantovani, 2004,

datd on the percentage of population at risk of poyeasywell a®n the ratio of total

income received by the 20 percent of the populatdh the highest income to that




received by the 20 percent of the population wité kbbwest income. For all years
between 2004 and 2010, Italy scored below the otispeEU-15 averages.

Table 3.3. Percentage of Population at Risk of Poxtg &
Income Quintile Share Ratio (S80/S20)
in Italy and the EU-15
(2004-2010)

Year Percentage of Population Income Quintile Share Ratio
at Risk of Poverty (S80/S20)
Italy EU-15 ltaly EU-15
2004 19.1 17 5.7 4.8
2005 18.9 15.7 5.6 4.8
2006 19.6 15.9 55 4.7
2007 19.8 16.0 55 4.9
2008 18.7 16.2 51 4.9
2009 18.4 16.1 5.2 4.9
2010 18.2 16.2 5.2 5.0

Nonetheless, Italians appear to be only moderatédyested in governments
coping with poverty and inequality. The data frohe tintegrated European Value
Survey (EVS) and the World Value Survey (WV®) telling: with a scale from 1 to
10, where 1 is ‘incomes should be made more ecuad 10 is ‘we need larger
income differences as incentives’, 59 percent efrdspondents chose an answer over
5.

At the same time, the Catholic Church and a largvark of organizations
affiliated with the Church, such as Caritas Itadiaplay a central role in the provision
of social assistance (with the blessings of the weegority of Italian governments,
and, for the most part, as will be argued, regasitd their political orientation). This
role® is manifest, for instance, in the fact that in 200@e million individuals

contacted Caritas requesting assistance. That numtyeased by another 25 percent

> All data is from the Section E of the Survey, iRolitics and Society’ and regards the year 2005.

® Unless otherwise stated, this and the next papagieaw on the interviews with Pierluigi Dovis, in
charge of the regional Commission of Caritas, Tuaind Francesco Marsico Vice-Director, Caritas
Italiana. See also Caritas Italiana-Fondazione &an2010: part 2.
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during 2009-2010. As regards Caritas Italiana,ptovision of assistance takes place
mainly through 195 centres, which are located inelgions. The distribution of food
to those in need comprises a large part of theviaes of Catholic religious
organizations, along with parishes and InstituteConsecrated Life/Societies of
Apostolic Life (stituti di Vita Consacrata/Societa di Vita Apostal).

A 2002 survey on the social assistance provisiomised to the Catholic
Church in Italy revealed that approximately twardlsi of these provisions were not in
the lists compiled by territorial actors, e.g. thmcal administration, for the
programming of social assistance services. Thimdscative of the autonomistic
tradition of charity intervention by religious orgaations in the country (Mingione,
2000: 107 and Sarpellon, 2002: 222, cited in FaiskD04: 272).

Overall, it is nearly impossible to define how mubkse organizations devote
to social assistance activities in Italy. At 1ea8t000 religious organizations, directly
or indirectly linked to the Catholic Church, arerremtly involved in the field A
comprehensive examination of the resources, fimhremd other, devoted to the
provision of social assistance by these organimatia the country should take into
considerationorganizations such as the ‘national’ and the ‘dsace Caritas; the
Pontifical Relief La Pontificia Opera Assistenziald?OA) that was replaced by
Caritas in 1971; figures from religious orders sashthe Franciscans, Dominicans
and Jesuits; the social assistance activities dpedl by the Apostolic Charity
(Elemosineria Apostolidaan organization directly linked to the Holy &eand the
patrimony administered by the Administration of ®&rimony of the Apostolic See

(Amministrazione del Patrimonio della Sede Aposadlic

" Unless otherwise stated Professor Emeritus, UsitéeCattolica del Sacro Cuore, this and the next
paragraph benefit from communication between thkawand Alberto Cova.

® The information regarding the Apostolic Charitydathe Administration of the Patrimony of the
Apostolic See draws on the sitelaf Curia Romanai.e. the administrative apparatus of the Holy.See
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Another possibility would be to look for the amouwsit the Peter's Pence
Collection (’'Obolo di San Pietry that is, the money raised among the faithful all
around the world and sent directly to the Popecfarity (see also Lo Bello, 1968:
23-24; Manhattan, 1972: 2e208). This revenue, collected through the income ta
and allocated to the social activities of religiouganizations at the discretion of
Italian citizens currently amounts to approximated@ million euros per year.

Finally, it should be noted that every diocese padsh acts individually as
far as both the development of charitable actisiaed the management of financial
resources for these activities is concerned (Eunf@ha, 2012). When the cases in
need of social assistance are numerous or comghlexparishes spread awareness of
the issue of social assistance to other local welégents, predominantly the local
Caritas or Diaconia. The latter is under the same authoasgy Caritas and can
therefore be considered as part of the organizékasina, 2006: 186).

To understand the nature and the degree of invauwerby the Catholic
Church and its associatemtganizationsin providing social assistance, five main
factors need to be considered. Some of them peetastusively to the Italian case,
whereas others pertain to the Catholic Church inegd. First and foremost, as
argued by John Pollard (1985: 4), one of the tgpohians studying the relationship
between the Catholic Church and the Italian state,

‘The role of the Catholic Church in ltaly was, astll is, conditioned by a
factor which is still missing in every other Catisocountry, the physical
presence of the Holy See. In consequence, the [Batourch in Italy speaks
with a greater and more direct authority than elee... Relations between the
Church and the State in Italy, therefore, have nbeen and can never be like
those in any other country, either in Europe ovargre else... Moreover, given
the virtually absolute control exercised by the i¥&at over the bishops and
clergy in Italy, to all intents and purposes thdit&n was the Church in Italy...’

Second, the role of Catholic religious organizagion the social assistance

field is deeply rooted in history. For instancee tBGatholic Church developed an
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interest for the lower classes before the Italigyrstates and kingdoms did. Even in
the post-Unification period, and at least up to9,%tate intervention in the welfare
field in general was limited and highly discretiopdsee, for example, Cova, 1997
33; Battilani, 2000).

Third, in Catholicism, centuries before classicatislogists discussed the
concepts of ‘social integration’ and ‘solidarityLThomas Aquinas had formulated
relevant principles that would be further developedoapal writings: helping the
needy was a duty of the individual, if he wantece&on a place in heaven (see Van
Kersbergen, 1995: 201-204; Stjerno, 2004: 63-7®s&an, 2007; Manow and Van
Kersbergen, 2009: 2).

Fourth, this duty was gradually transformed intes@urce of social and
political patronage, as well as a lucrative poliesid to which the Church held
exclusive rights (Pace, 1982: 695-696; Cova, 181733). The Catholic Church in
Italy administers, for instance, innumeralidpere Pie/IPAB (Istituti Pubblici di
Assistenza e Beneficenublic Institutions of Assistance and Benefic@fhohich
are public in name only.

These institutions receive numerous donations f@atholics, who are taught
that via Church-managed contributions to the pbely twill ensure that their souls
will go to heaven. The assets of the IPAB werengstied in 2000 at approximately
140 thousand billion lire (over 72 billion eurosyhich included large real estate
holdings, especially in northern and central ItéRrospettive Assistenzial2000).
Vicenza's IPAB, for example, the most importantthe Veneto region, owns more

than the local authorities own in the area: 200tapents in the town centre and 1200

® Since the 1890 Crispi law, the ‘Opere Pie’, imstitutions with a strong religious character airted
meet basic social needs mainly by ‘bringing assestato the poor and destitute’ (Martinedli al,
2003: 69), would be named IPAB. Despite their pugapublic legal status, the IPAB in fact operated
as private bodies well into the twentieth and tuathtfirst century (Fargion, 1997: 138).
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farming estates, in addition to shops, churchesjumeznts and works of art (Frisina,
2006: 189).

Fifth, according to Pierluigi Dovis, in charge dietregional Commission of
Caritas in Turin (Interview), ‘The provision of gatassistance by organizations such
as Caritas Italianss largely based on private donations’. Many mesources would
have to be mobilized by the state if it were to stilbte taxpayer resources for
Catholic charitable ones (see, for example, Zahjri96). In fact, Cardinal Angelo
Bagnasco, who heads the council of bishops in,Itedg recently stressed the ‘social
value’ of church activities, in order to defend fiburch against the intention of the
Italian government to reduce its financial privisgn the midst of the financial crisis
(Eunjung Cha, 2012; see also Frisina, 2006: 187afdiscussion of how the state
implicitly asks religious organizationdo take care of those segments of society
which, because of certain political choices, arepant of its agenda).

The role played by the Catholic Church and itsliatBd organizations in the
evolution of social assistance in ltaly is, nontthg, only one of the themes to be
discussed in this chapter. As already mentionedhapter 1, in the first part of each
country case chapter herein, | shall furnish theedee with a very broad historical
overview of the developmental paths followed byigloassistance in the country. In
Italy’s case, the periods under consideration romfthe era of fascism to the end of
the 1970s, corresponding to the end of the sogacayjelden era’ of the welfare state
in industrialized countries, and from the 1980¢h® late 2000s. In the second part of
this chapter, as in each country case chapterall discuss in detail the country’s

GMI experiences.
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3.1.S0cIAL ASSISTANCE INITALY : AN HISTORICAL OVERVIEW

3.1.1. From Fascism to the End of the 1970s
a. Mussolini’'s*Verba Non Acta the Silencing of Key Secular Organizations and the
Alliance with thé Enemy

Driven by a combination of ideological preferencpsrceptions of fairness
and interests, and in a context also charactefigethscism’s silencing of secular
organizations such as parties and trade unionggetfiime took minimal ad hoc steps
towards establishing publicly provided social assise. Neither did it seek to curb
the Church’s influence on social assistance (seezdninelli, 1996: 139-142).

To begin with, il Duce himself (Mussolini, 1928: ch. 10) and fascist
commentators such as Lo Monaco Aprile (1931: 3@®ptpd out that rising rates of
poverty would have a long-lasting dysgenic effecttibe race. Nevertheless, at the
same time, the individual was regarded as resplen&ibher own welfare, which was
deemed a duty to society (Manunta, 1939: 7). Fastiad ‘to be liberated from an
understanding of assistance as a concept clossbgiased with philanthropy’ (PNF,
1935/6: 8).

Against this ideological backdrop, although the wes marked by high rates
of unemployment, low wages and huge variationshim price of basic foodstuffs
(Ebenstein, 1939: 173-174), the leadership of tlaiddal Fascist PartyPartito
Nazionale FascistaPNF) established no allowance or comprehensibéigscheme
aimed specifically at low-income groups, particlylathose unable to work.
Pignatari’'s 1936 guide to fascist welfare policiegentions the poor only in
connection with thé@pere Pie The term IPAB is moreover completely absent from

the guide (Pignatari, 1936: 5, 12-13 and 16-17).
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Fascism’s public policies generally targeted loweime groups only to the
degree that they overlapped with those ‘vulnerapteups prioritized by the regime:
infants, youth, and the family as a nation-propaggainstitution (Fargion, 1983: 53).
For instance, when the Fascists established thertnstitute for the Protection of
Maternity and Infancy @pera Nazionaleper la Protezione della Maternita e
dell'Infanziag ONMI) in 1925, the objective was to provide foparticular subset of
the poor — unwed mothers and illegitimate childreand to improve women’s
chances of becoming pregnant and breastfeeding Hadiies successfully (Law
2277/1925).

Instead of developing a coherent policy for lowame groups, the Fascists
preferred selective piecemeal acts that could eatdled public (Arena, 1936). For
example, starting in October 1930 PNF provinciatypkeaderdan depressed northern
towns launched a winter relief programme, an inteawhich however was financed
privately. Likewise, the PNF in several provincesve special hardship grants to
unemployed Fascists with many children, raising theney through private
donations (see Fargion, 1983: 52, Morgan, 1991ageBQuine, 2002: 118).

The fascist regime’s sole relatively well-planneastial assistance measure
was essentially administrative and hardly innowatim 1937 (Law 843), Mussolini
institutionalized the obligation of municipalitiés support the destitute by founding
the Municipal Aid Authorities (Enti Comunali di AssistenzaECA). Their
establishment was driven by the need to exercis@lsmntrol over unwanted groups
in the population rather than by any altruism didswity on the Fascists’ part, or by
territorial actors staking any claims to autonorsgg also David, 1984: 189).

The regime’s stance on social assistance shouldidweed together with

fascism’s silencing of secular organizations sushparties and trade unions. In
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October 1926, all opposition parties were bannendthErmore, Mussolini set up a

corporative state in which the needs of labour wswbordinate to the central

government’s interests (Colombo and Zaninelli, 1228 26). In these circumstances,
any interventions in the social assistance fielshea@nly from the state bureaucracy
(Cherubini, 1977: ch. 6; Zaninelli, 1996: 135 arsg¥}L

Meanwhile, the regime enjoyedsaii generispartnership with the Catholic
Church, reflected in the regime’s concessions ¢oGhurch on social assistance. The
Federzoni law (1187/1926) made explicit the abseoiceestrictions on clerical
involvement in the administration of tl@pere Pie As Salvatore De Martino, who
presented the report for the introduction of thedLgederzoni law commented, ‘the
Opere Pieare the richest source of social assistance’haba law which protected
these institutions was a law that ‘conforms witle ttuty of patriotic harmony and
restoring respect for religious values’ (Cameralgputati, 1925: 2).

Additionally, on 11 February 1929, Articles 29, &8dd 31 of the Concordat
between the Holy See and Mussolini’s Italy recanéd the role of the Church as the
main provider of social assistance (Williamson, 9922-66). AsL’Assistenza
Fascista(1935: 256) stated, ‘To all those who are poor iangeed of assistance, the
fascist state admits the necessity of public helihé form of private initiative’.

The Church would openly express its support forrdgaime in response to
such concessions (see also Lo Bello, 1968: 66;R&asbergen, 1995: 66). Indicative
of that support is the Vatican’s order that alkepts pray for the salvation of ‘the King
and the Leader'pro Rege et Dugeat the end of their daily Masses (Manhattan,
1949: 83). This mutual exchange of favours opehedatay for Pope Pius XlI, in his
1931 encyclicalQuadragesimo Annoto reaffirm the hegemonic role of Catholic

religious organizations in social assistance (Fiol¥91).
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Mussolini quickly realized that in a Catholic natidike Italy, securing an
alliance with the Church was preferable to takimfjoms that would provoke its
hostility, and also that this would help him in@eahis popularity among the
Catholics of the north (Manhattan, 1949: 79; Lol®&el968: 64-65; Gollin, 1971
444). The Fascists’ belief that the Church sho@dHeir ally was strengthened after
the PNF's dramatic internal crisis in the late 192@hen their regime looked for
strong allies that would offer support and pres{igesso, 1974: 40).

Mussolini’'s acknowledgement of the Church’s dompeann the social
assistance policy field was, however, also a realimove. As late as 1926, many
institutions run by parishes and religious orgatnire remained unregulated by the
government although they were officially registegeisocial assistance institutions
providing a public service (D’Ormeo, 1928: 30-34).

As discussed in the next subsection, the situatiohe social assistance field,
characterized by the rudimentary ad hoc policiezsbéished by the fascist regime and
the maintenance of the hegemonic role of religiooganizations, would not be

disrupted substantially by the advent of democracy.

b. A Post-War Tale of Unfulfilled Potential: The ri&ian Democrats and the
Influential Others

The need for a clear break with the ruined fasstste and the gravity of the
economic and social situation in the first post-wears led Italian politicians to make
reconstruction their motto. Although the task imigd policies aimed at improving
the living conditions of citizens, governments bk timmediate post-war period
(dominated by the Christian Democrats) remainedelgr uninterested in changing

the status quo in the social assistance field, @mtinued the pre-war ‘tortured’
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partnership with religious organizations. At themsa time, overall, secular
organizations, meaning both political parties amdde union confederations,
remained largely indifferent, hostile, or at begtressed divergent positions on social
assistance (Cabibbo, 1944: 17; Assemblea CostapkE 7a: 3237-3434). The result
was, by and large, the disappointment of hopes dieatocratization would bring
about a radical change in the Italian social aascs field; the inertia continued.

Despite the devastation of World War Il and the saguent intensive
economic reconstruction and aid (see, for exantpdan, 1988: 105-154)he 1947
Constitution (Article 38) did not explicitly defingublicly provided social assistance
as a concept, allowing governments the discrebact (see also Albanese, 2007: ch.
1). The public agencies that allocated benefits sedices to low-income groups
were remnants of the fascist period found mostlyhat local level (i.e. the ECA;
Bassaninet al, 1977: 15).

Private assistance, largely provided by the Catiohurch and its associated
religious organizations, was defined as a benefiie provided freely. Constitutional
provisions that assigned territorial actors an ioiptole in designing and managing
social assistance (Article 117Costituzione della Repubblica Italianal947;
Assemblea Costituentd947b: 5311-6041), closely related to those reggathe
foundation of a regional state, were not, howeweplemented.

What explains the post-democratization persistesfcenertia in the social
assistance field? As already mentioned, severabfmacontributed to this outcome.
The first is the Christian Democratic Partyl3efmocrazia CristianaDC) hegemony
in the post-war period, which translated into stagm for social assistance because

of the party’s alliance with the Catholic Churcimdaalso because of the Christian
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Democrats’ ideological stance on social assistambe.second can be found in the
positions taken by other significant secular orgations.

In the parliamentary debates on the articles of iber Constitution, the
Christian Democrats, who, led by Giovanni Grondiminated the Constituent
Assembly, were for their part convinced that sodaisistance needed to be
acknowledged as a social right. However, this askedgement was couched in a
framework that respected the Catholic Church’'s aocassistance network
(Assemblea Costituent®947a: 3237-3434).

The DC is broadly acknowledged to have countedhenGhurch’s help to
consolidate its supremacy in Italian politics (stee,example, Einaudi and Goguel,
1952: 28; Lipset and Rokkan, 1967; Kalyvas, 199&-221; Van Kersbergen, 1995:
65). The Christian Democrats consequently had tarast in defending the plethora
of religious institutions active in social assistarand favoured the survival of those
institutions, including the IPAB, which were publit name only (Cherubini, 1977:
372-390).

The IPAB, aside from being centres for providingiab assistance, had
another very important task to accomplish: alonthwine Catholic Action Azione
Cattolica), which was also largely involved in charitabletegprises, they spread
political propaganda (Mazzolari, 1953: 282; Lo Bell968: 150-151; Miccoli, 1973:
1534 and 1542). The objective was to rescue lt@mfthe Communist threat, a fear
shared by the DC and the ecclesiastical hierarelaytifo della Democrazia Cristiana,
1964). The provision of social assistance through HPAB, managed largely by
Catholic organizations, may have been a way of iguyhe loyalty of those who

might theoretically have voted for the Communists.
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After the September 1943 unconditional surrenderitaly to the Allied
Forces, organizations founded by the Catholic Ohdoc social assistance purposes
had multiplied (an example is the setting up by Watican of the Pontifical
Commission of Social Assistanc®dntificia Commissione di Assistefizé&gan,
1988: 108 and 116). The number of such organizatwould further increase after
the Christian Democrats’ sweeping victory in the A@il 1948 elections (Russo,
1974: 47-72). Only after 1958 did a new generatbmore progressive DC cadres
emerge, leading to the party’s slow disengagemenin fthe Catholic Church
(Ferrera, 1988: 451; Pollard, 2008: 130-151).

Aside from their alliance with the Church, howeuwbe Christian Democrats’
ideology did not favour expanded governmental imgoient in social assistance (see
Stjerno, 2011: 167-169 for a discussion highlyvaitd to this issue, of the concept of
solidarity in Christian Democracy). In the wordsArhintore Fanfani, a future prime
minister and first Minister of Labour and Social NMdee in the first De Gasperi
government, ‘The state should provide social amscs to citizens... to the extent,
though, that such assistance does not hinder tigzens from finding their place in
the world of employment’ (Camera dei Deputati, 1:94@6 and 469).

DC party officials such as Fabio Fiorentino and &en Ludovico Montini
expressed similar views in journals such Gisitas Questitalia and Humanitas
(Fiorentino, 1954: 51; Montini, 1956: 429). As Ram¢1994: 231-289) has pointed
out, American influence on the birth and consolaaf republican Italy and post-
war economic policies aimed at the stabilizatiortred lira and the Reconstruction
take-off, ‘even at the expense of the population’.

It should be emphasized that poverty at that tiras iroadly understood as a

consequence of unemployment. Boosting employmespecally in the south, was
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considered a way of alleviating poverty (Camera@eputati, 1953). The impact of
the European Economic Community (EEC) on the stamicehe DC coalition
governments on social assistance should also bsidayed; the purpose of the
founding treaties was market-oriented. At leastiluhe 1992 Maastricht Treaty,
financially weak citizens were not a major EEC aamgHantrais, 2000: 167).

In a similar vein, the Christian Democrats’ intésewere responsible for the
failure to implement constitutional provisions gssng territorial actors an implicit
role in the social assistance field. Taking fulvadtage of their absolute majority
after the 1948 elections, the DC wanted to pretieatRed Belt’ regions of Emilia
Romagna, Tuscany, and Umbria from falling into tiaads of the Communists (De
Gasperi, 1969; Fargion, 2005: 129-130). The debbtaut territorial actors as key
actors in the social assistance policy field wadiidd fertile ground in Italy again in
the 1970s and then in the 2000s.

As mentioned above, the positions of other sigaificsecular organizations
also helped perpetuate inertia. The Italian ComstuRiarty Partito Comunista
Italiano, PCI) — increasingly distanced from Marxist prples with their assertion
that social assistance ‘destroys the class conseiehthe proletariat in an incurable
way’ (Ruhle, 1939) — stressed the need for the stegecure the right of employment
for all, but left the right to social assistancelefined (Assemblea Costitueni®47a:
3283 and 328%revidenza Sociale960: 1581).

The PCI considered social assistance a mattetdowomen’s organizations
and the Catholic Church to deal with (Ufficio digdeteria del PCI, 1947; Terranova,
1975: 9; David, 1984: 190). The Communists moredeadieved that the problems of
low-income groups could be solved by strengthenireg productive mechanism of

the state (Assemblea Costituente, 1947a: 3283 288; 2.ongo, 1950: 449-452), or,
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alternatively, by socializing the means of prodmetiL'Unita, 1968: 4). Driven by
these beliefs, the PCI pursued a policy of defepdire interests of core industrial
workers in the short term, while neglecting otheliqy areas (Cabbibo, 1944: 17).

On the other hand, Lelio Basso, the general segrefathe Italian Socialist
Party Partito Socialista Italiang PSI), argued along with party senators such as
Mario Merighi that assistance should be provided atb citizens (Assemblea
Costituente1947a: 3278, 3300 and 33 revidenza SociaJel960: 1579 and 1600).
Although the PSI appeared to be more open to aveusal’ provision of social
assistance, there were still party officials, sashthe left-wing socialist Fernando
Santi, who underscored that ‘social assistanceanasher incomplete solution to the
problem’ Mondo Operai9p1951: 9).

Similarly, the policy initiatives of the biggestatte union confederations in
the country, the Italian General Confederation abaur Confederazione Generale
Italiana del Lavore CGIL) and the Italian Confederation of Trade Urso
(Confederazione Italiana Sindacati Lavorato€ISL), focused on salaries and on
modernizing collective bargainify Demands for changes in social assistance policy
remained distant. The unions’ limited social basethat time (mainly industrial
workers) and their lack of a strong political vqieespecially within the left, to
advocate for changes $ocial assistance policy, offer a possible explandbr such
an attitude. The increasing dependence of unioffiedenations on political parties,
which had little interest in changes to social stesice, also worked against labour

confederations developing a concern for policyiatikes in that field.

19 This paragraph draws on CGIL, 1947; CISL, 195%/8Land 1959; CGIL, Archivio Storico-Fondo
Renato Bitossi1958 and 1960; Cherubini, 1977: 351-417; PrimdeCahd Negrelli, 1982: 615, 623-
625, and 667-669.
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To sum up, during the immediate post-war periodatikudes of the DC and
other secular organizations towards social assistéavoured the furtherance of the

status quo in the field. The 1960s, however, wdwidg the first signs of change.

c. The 1960s: Harbingers of Change

In the 1960s, the experience of the first recesafter the post-war economic
miracle made central governments and the othemagi@onscapable of influencing
the evolution of social assistance gradually ackedge the need for change in the
status qub. This experience constituted a destabilizing fate® triggered a debate
on the adequacy of existing (mainly private/religip social assistance structures, on
the need for an expansion of the role of the put#ictor in the field, and on whether
harmonizing private and (minimal) public provisiohsocial assistance benefits and
services was necessary (see, for example, theussok of the 37th Social Week of
Italian Catholics Conclusioni della 37a Settimana Sociale dei Cattdtaliani] that
took place in Udine, 8-12 September 1965, quote@altombo and Zaninelli, 1998:
33-39).

On the one side, people such as the DC’s Vice &agr&iovanni Battista
Scaglia stated that the social assistance actuvitiaeligious organizations (and the
nominally public IPAB) should not be touchdtiRopolo, 1963). On the other side,
voices such as those of the prominent Christian d@eat economist Pasquale
Saraceno stressed that ‘emerging new social needsired the party to distance
itself from ‘the old forms of social assistance’dato ‘accept the need for a new

governmental role in that field’ (Ministero del Bricio, 1964a: 149).

™ This paragraph is based on the interview with Eme#n Ranci Ortigosa, Scientific Director and
President Emeritus of the Institute for Social Resk (Istituto per la Ricerca SocialelRS),
responsible for evaluating the GMI experiment ialylf see also Bassaniet al., 1977: 183-184;
Zamagni, 1993: 338; Zaninelli, 1996: 145; Kaze@808: 249; Kazepov, 2010: 35.
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It was Saraceno’s recommendation that found acoepthy an increasing
number of DC cadres, as well as within religiougamizations. This outcome was
closely connected to the impact of the Second "ati€ouncit’. The Council (1962
1965) signalled the beginning of a new era in @iationship between the Vatican
and the state. At least in theory, the ecclesialstierarchy wasnter alia ready to
acknowledge that governments had to be given mooenrfor participation in
activities traditionally under the jurisdiction afligious organizations. Social
assistance provisions would no longer be perceagdhe Church’s exclusive and
fundamental right, but more as a policy area inclwlgovernments were obligated to
intervene in order to help the poor (see, for imsta Cardinal Giacomo Lercaro’s
statement on the matter @ivilta Cattolica 1963: 285; Ugo Poletti’s statement in
Poletti, 1974: 167; Tavazza, 1974: 160-161).

The foundation for this change had been laid atetigeof the previous decade
with the election of Pope John XXIlI, under whosadership the Council began (see,
for example, the encyclicdllater et Magistra(15 May 1961) in John XXIII, 1961:
36; the encyclicaPacem in Terrig(11 April 1963) in John XXIII, 1977: 4). Pope
John XXIII's policy regarding social assistance \bhe continued by Pope Paul VI
(elected June 1963) for much of his reign and veasnfirmed by the statements of
the Italian Episcopal Conferenc€dnferenza Episcopale ItalianaCEl; see, for
instance, Paul VI's declaration in the encycli€alpulorum Progressian Paul VI,
1967: 31-32).

Aside from the growing acceptance of the need toange in the social
assistance field among DC and ecclesiastical sirclbe Socialists increasingly

discussed publicly provided social assistance amstrument for raising the living

2 This paragraph draws on Miccoli, 1973: 1542-1548.
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standards of the populace (P3B63; Avanti!, 1963). According to Lelio Basso
(1966: 28-29), ‘As the left won bigger and biggecteries at the polls... the idea
gradually grew in many people’s minds that the denaitic road to socialism, which
began to be talked about again after 1956, wasgahthe traditional parliamentary
road advocated by the old reformists’.

The PSI participation in the 1963-197Zabinets thus contributed to the
opening of debate on the social assistance paliggteon. The Socialists held several
important portfolios in the centre-left coalitioo\@ernments of this period. Under the
leadership of Pietro Nenni, the PSI's stance onas@ssistance was reflected, for
example, in the criticism of existing forms of sa@ssistance voiced in June 1964 by
Antonio Giolitti, the Moro government’s first Mirnisr of the Economy, as well as by
Giolitti’'s stated interest in reform (Ministero d8lilancio, 1964b: 24). In January
1965, the government’s economic programme for #e#s/1965-1969, as announced
by the Socialist Minister of Finance Gaetano Pigracincluded a proposal for the
establishment of a social pensiopefisione socialesee, La Programmazione
Economical1965: 1 and 117).

The measure’s salience (Articles 1 and 2, Law 99&3) derives from the fact
that a few years later it would serve as the Hasisstablishing the first allowance in
modern lItalian history intended for citizens indntial need. Indeed, in 1969, Law
153 would extend access to social pensions tdaiah citizens over the age of 65
who had no income and insurance (Article 26, seean&a dei Deputati, 1969a:

6075).

13 From 1966 to 1969 merged with the Italian Sociehcratic PartyRartito Socialista Democratico
Italiano, PSDI).
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Within the centre-left governing coalition headgdN\bariano Rumor, the PSI,
the PSD}* and the ltalian Republican Parfyattito Repubblicano ItalianoPRI) all
expressed support for the expansion of social pedsi Christian Democrats were
divided between those who considered the measefaldsr reducing contemporary
social tensions and those who opposed the condestomal assistance per se and
believed it might create budgetary problems. Thé wQuld abstain from voting,
expressing its disapproval of the amendments t@éned of the law’s validity made
by a majority in the Senate.

Though they exerted no pressure on the governmantthfat particular
measure, all major union confederations, which joated forces in November 1968
and February 1969 to demand pension reform, apethtite extension of the social
pension (see Flavio Orlandi in Camera dei Deput&®9b: 6553-6554). The unions’
stance made scholars such as the economist andn®@ber Ada Becchi Collida
assert that the labour movement’s attitude wascegifradictory, especially since the
introduction of publicly provided social assistanpelicies would increase the
demand for precarious jobs (Becchi Collida, 1979). @n reality, though, little
contradiction existed. The measure was only a spait of what Law 153/1969
represented for the unions: a victory for the vasiss of pensioners through the
significant rise in pension rates.

The social pension remains the first effort anidtalgovernment made to
institutionalize a GMI scheme. The allowance, hogvewas notably low. In 1970 the
average social pension amounted to 154 lire, op@rdent of the average wage for

all sectors in 1970. The relevant expenditures arsalito just 0.88 percent of total

1 See note 13.
15 This and the next paragraph are based on Camebsepatati, 1969b: 6231-6591.
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social expenditures and the number of benefit restp was 766,000 (Ministero del
Tesoro, 1981).

In conclusion, a major destabilizing force, i.ee tBxperience of the first
recession after the Italiamiracolo economicgeconomic miracle) prompted the rise
of debate on the status quo in the social assistareld and brought an
acknowledgement that some change was needed. Asetttedecade would show,
however, for the Pope and other Church officialsadonit that the old system was
inadequate and an increased governmental roledialsassistance policy necessary
was by no means an invitation to the governmenntervene more drastically in

what had for centuries been the Church’s jurisdrcti

d. The 1970s: Destabilizing Forces, New Policy A£tnd A ‘Religious War’

During the coalition government headed by Christemocrat Emilio
Colombo, DC deputies saw the 1971 recession ampetus to the establishment of
another means-tested benefit, this time for dishld#izens, the civil disability
pension pensione di invalidita civileLaw 118/1971, see, Camera dei Deputati, 1971:
26792-26901). Furthermore, in 1973, the governndestded social pensions would
be automatically indexed to the cost of living 1876, however, social pensions were
excluded from indexation to wages in an effort void additional costs, in striking
contrast to the automatic re-evaluation systemrmfost pension schemes (Monacelli,
2007: 185-186).

Nonetheless, the 1970s did lead to the creaticimeniconditions required to
empower territorial actors institutionally in thecgl assistance policy field, and thus

paved the road for the enforcement of a pluralistodel of social assistance, as well
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as for the establishment of local GBtithemes. Additionally, the old war between the
state and the Catholic Church over the IPAB was/egl

The mounting pressure for a degree of power-shakaty to the 1970
government decision to proceed with the impleme@raof regional autonomy as
provided by the 1947 ConstitutiolC@stituzione della Repubblica Italiand 947,
Bassaniniet al, 1977: 188). Regional autonomy in itself provecota large-scale
destabilizing force, however, because it opened vtlag for territorial actors to
acquire a measure of explicit institutional auttyorand autonomy over social
assistance.

According to Francesco Motta, a member of the wugkigroup that
eventually introduced the GMI in Turin and formeirdator of Social Services
(Interview), ‘Immediately after the central goveramh acknowledged their
institutional role in 1970, territorial actors gtd a fight to force the transfer of
functions as provided in the Constitution’. For mxde, several regions circulated a
proposal entitled ‘Ideas for a Legal Frameworktfoe Reform of Social Assistance’,
requesting an increase in their competences inpiblisy field in March 1971. The
objective was to reinforce their autonomy vis-athis central governmefiBassanini
et. al, 1977: 189). Under pressure from territorial agtdhe Ministry of the Interior
drafted a proposal that would become the basis déaee on the enforcement of
territorial actors in social assistance policy 8¥2 (Decree 9/1972), followed by Law
382/1975 and a 1977 presidential decree (Decred 816).

Despite the interest in decentralization sharedalyroad range of secular
organizations, only a fraction of social assistaacvities would be transferred to
the regions. This outcome was largely because thseppct of liquidating social

assistance agencies and funds, as stated in tlkeal@71977 decrees, rekindled the
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old conflict between governments and religious pizgtions over control of the
social assistance field (Bassaretial, 1977: 213; Ferrera, 1988: 391). After years of
feeling secure as the key player in the field,@a¢holic Church sought to defend the
autonomy of ecclesiastical and para-ecclesiasticstitutions dispensing social
assistance (De Sandre, 1981: 299-305; Pace, 1882: 6

The reactions came from groups under the influefoecclesiastical circles
and from hard-core Catholic DC cadres, and peakethe mid-1970s. The CEl's
declaration, published in’Osservatore Romand5 July 1972, denounced ‘the
dreadful dangers of the reform of social assistafitd&kegnqg 1972: 534). In 1973,
1975 and 1976, the bishops of Emilia-Romagna comgdiathat the region was
behaving in a more and more monopolistic and tat@in way in respect to social
assistance (sekestimonianzel974: 503-512tl Regng 1975 and 1976: 216-217 and
276-277 respectively).

In 1977, Archbishop of Florence Giovanni Benelliesated the view the CEI
had already voiced: ‘In order to fulfil their humstic duty, it is necessary for
religious organizationso maintain control of the IPAB. Rejecting this meathe
death of religion’ Adista 1977: 5). The Archbishop of Palermo and the emates
of Liguria and Tuscany would express similar cisties in the mid-1970s (Pace,
1982: 750 and 753). Even Catholic lay organizatisumsh as the Union of Catholic
Italian Lawyers stressed the unconstitutionalitgappressing the IPAB)uaderni di
lustitia, 1978).

Against this background of conflict, the governmefdgd by Christian
Democrat Giulio Andreotti, took at least one stgggkward, issuing a new decree

(113/1979) that revoked the 1977 order. Those IRA& performed a religious
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(and/or educational) function were shielded fromansfer to the regions and
municipalities.

This policy event, however, signalled the beginnaighe end of the fight
between the government and the Catholic Church awetrol of the IPAB and social
assistance overall (Rescigno, 1980). Invoking thé9ldecree, three Opere Pie took
their case against the region of Lombardy and tWwat municipalities to the
Constitutional Court in 1981. The Court declared itter-regional dissolution of all
IPAB illegal (David, 1984: 199-201). According touM Kazepov, coordinator of
anti-poverty programmes and member of the co-otuigaeam of the Italian GMI
(Interview), ‘Given the wealth that the IPAB helddathe interests concentrated
around their management, for IPAB administratorgppsrters, and associated
religious organizations not to oppose the transfeheir properties would have been
illogical’.

As ISTAT representatives and regional committeesited to audit the IPAB
reported, neither the exact number of IPAB nor wealth they administered was
known. Nonetheless, the findings of a 1977 survayied out in the Lazio region
revealed the magnitude of the financial interestscentrated around these
institutions. The 57 Rome-based IPAB owned 36 sl used for social assistance
activities, 38 mansions and smaller houses useesadences, 550 apartments used as
residences and offices, 218 stores and garages.churches, three cinemas, three
hotels, one day hotel, two schools, and 12 paafelsban land (Di Giacomo, 1978).
Approximately two-thirds of these properties weanteolled by just 19 IPAB of
great size (David, 1984: 200). Finally, a surveynducted by Caritas Italiana that
same year estimated the number of social assistasititions linked to the Catholic

Church in Italy at 4,096 (Caritas Italiana, 197@nihelli, 1996: 144).
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Nevertheless, the conflict between the governnagwt the Church over the
control of the IPAB and the government’s retre&ing with the institutionalization
of territorial actors, served to pave the road floe further consolidation of a

pluralistic model of social assistance in Italythe post-1970s period.

3.1.2. From the 1980s to Berlusconi

a. The 1980s: Social Assistance as a Tool foriEffey and a Multi-Player Game

In response to the concerns arising from the dechneconomic growth and
the increase in the state’s overall deficit andt delbhe early 1980s, the 1983 election
campaign was dominated by discussion of the needtfimgent welfare austerity
In light of the financial crisis, even the partie§ the traditional left eventually
acknowledged that some kind of welfare austeritys waeded. Bettino Craxi, the
PSI's head in particular, had made his intentioprtamote ‘reform on a grand scale’
clear in an article published vanti!, 27 September 1979. The political rationale
underlying his reformist profile was that governiagchanging society required the
transformation of institutions to improve theirexfivenessAvanti!, 1979).

The governing coalition that emerged from the 18B®tions was a renewed
centre-left five-party alliance of DC, PSI, PSDRIP and the Italian Liberal Party
(Partito Liberale Italiang PLI) (Vassalo, 1994: 236-237). In his quest fificeency,
Craxi as coalition head made restoring the stdigal health one of his top priorities
(Battistini, 1984). Consistent with this principtege government proceeded to expand

means-testing. With the 1984 budget law (Law 7388)9income ceilings were

1% This paragraph draws upon th@83 electoral programmes of the DC, PCI, PSI, PBDI, and PLI,
as presented il Popolo, 1983;PCI, 1983 and Berlinguer, 1983; PSI, 1983; PRI, 198B8manita
Supplement1983; PLI, 1983espectively.
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established for multiple benefits such as old age disability pensions, and for
family allowances.

This government strategy met resistance, mainiyftibe PCI, but also from
some DC members, on the grounds that it would elmuig-established benefits and
demolish the welfare state (Camera dei Deputat831%399-6045). The unions
moreover claimed that the turn to means-testingnbdrtheir interests (Pasti, 1985;
Sivo, 1988). Despite opposition, Craxi would manempass all measures.

The later experience of making means-testing fonilfa allowances even
stricter (in 1986) was revealing. The governmert teacall two confidence votes in
the Chamber of Deputies within eight days to congigenting legislators to follow
their leaders in approving Article 23 (concerningeans-testing) of an austerity
finance bill (Ricci, 1986). Craxi’s government dgsurvived both confidence votes
(Camera dei Deputati, 1986a: 36435-36461; CameraDdputati, 1986b: 37451-
37486).

Other policy initiatives by Craxi's governing cdan in the social assistance
field included a substantial increase in the allogeafor the nuclear familyagsegno
al nucleo familiar¢ in 1983 for low-income recipients with many chéd; the
establishment of an additional means-tested disahllowance in 1984; the ordinary
disability allowance gssegno ordinario di invalidija(Law 222/1984); and, in the
later 1980s, an increase in the amount of the worbutory disability benefit
(originally established in 1971).

The same destabilizing forces that, along withribes ideological profile of
the Socialists under Craxi, encouraged the expangib means-testing, also
contributed to the enforcement of a pluralistic mloth the provision of social

assistance. According to Motta (Interview), ‘Thdseces triggered a resurgence of
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rhetoric stressing the inadequacy of existing podituctures to meet the demands of
new social care’.

The impact of destabilizing forces on the sociaistance field should be
viewed together with the launch of EEC anti-poveptpgrammes after the mid-
1980s. These programmes encouraged local partpsrisbiween public agencies and
non-profit organizations, including those closeblated to the Catholic Church
(Fargion, 2001: 197). According to Chiara Saracéoamer head of the Commission
for Research on Poverty Issues/Social ExcluSi@nd advisor to Livia Turco,
Minister of Social Solidarity in the first Prodi gernment (Interview), ‘Such events
might be argued to represent the institutionalmratof a pluralist situation which
already existed informally, mainly because pubbtiqgges were ‘lacking’

Pluralism essentially meant greater reliance onigicels and other
organizations to conserve limited state funds. Addally, prolonging the often
conflictual relationship between the state and ottrganizations involved in the
social assistance field entailed high costs, notiredp financial, that were
unreasonable for everyone to continue paying.

This renewed confirmation and consolidation of alism also made both
long-standing and newer religious organizations rgnsecure in their institutional
role in social assistance policy. Aside from th&Bp a whole world of third-sector
enterprises and associations developed, linked roorkess institutionally to the
Catholic Church or to religious associations sushGaritas Italiana’ (Saraceno
Interview). ‘Caritas di Torino’, for instance, ‘wafunded in 1982’ (Dovis,

Interview). In Saraceno’s words, ‘The public polieswid had room for such

1" Law 328/2000 changed the name of the CommissipRésearch on Poverty Issu€@ommissione
di Indagine sui Temi della Povejtéo Commission for Research on Social ExclusiBartmissione di
Indagine sull’Esclusione Socigle
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initiatives. The Catholic world was more culturalind organizationally equipped to
fill that void than the lay world, including thefte(Interview).

In the late 1980s, a quite unforeseen event furdiaforced the turn towards
pluralism in the social assistance field. On theaomous initiative of the Opera Pia
Sant’Anna, an IPAB located in Bologna, the Consitiual Court in 1988 declared
that the IPAB were entitled to request to becomeape and thenceforth continue
their activities autonomously. This decision wadigative of the continuing general
tendency of public authorities to accommodate théh@lic Church’s interests, and
strengthened the principle of subsidiarity (Fargioh997: 153; Prospettive
Assistenziali 2000). Indeed, social assistance services coetheict the Catholic
Church increased from 4,089 in 1988 to 10,938 891@ yearly growth rate of more
than 15 percent (Sarpellon, 2002: 18, quoted isitkaj 2004: 277).

In short, the 1980s in Italy were characterizedabghift towards means-
testing and a more pluralistic model in the prawsiof social assistance. Major
destabilizing forces reinforced the incentives of@ning coalitions and other actors
included in this study’s analytical model to prodde (and accept) such a turn. The
1990s, however, would be the golden era for s@salstance in the country, largely

because, but not exclusively, of the attempt taldisth a national GMI.

b. The 1990s: Social Assistance on the Fast T+&sstabilizing Forces and the
Centre-Left’'s Pioneering Role

The early 1990s were marked by a combined serieendbgenous and
exogenous destabilizing forces that produced &afijuncture for the evolution of
social assistance in Italy. Such a force was, farsi foremost, the deep political

crisis. In fact, the ‘Bribetown{Tangentopo)i scandal also included people directly

87



involved in the social assistance field, such asidM&hiesa, president of the IPAB
Pio Albergo di Trivulzio (Colaprico and Fazzo, 199Qverall, the scandals made the
need for policy reform evident.

An upsurge in political regionalism in conjunctiomth Europeanization
processes contributed to the alarming circumstasbeped by the political crisis.
The loudest voice of regionalism was the secesstidtorthern LeaguelLéga Nord
LN). This upsurge of regionalism would prove essgnin paving the way for
decisions to reinforce decentralization and thues pbowers of territorial actorm
social assistance policy.

Finally, Europeanization processes were associatirdooth the EEC policy
shift towards furthering convergence in memberestagocial assistance policies and
the broader need to conform with EEC-imposed maoioemic standards. On the
one hand, the move to convergence, as exemplifiredthe 1992 policy
recommendations 92/441/EEC and 92/442/EEC, exgutedsure to adapt on the
Italian governments, which were traditionally cortted to attaining EEC objectives
(Hine, 2004: 302).

On the other hand, ‘respecting the Maastricht Gateequired efforts at
macroeconomic adjustment which necessitated thenedization of state finances,
including those of the Italian welfare state’ (RadDnofri, Head of the Onofri
Commission, Interview). The aim of rationalizaticonformed, in Prodi’'s words,
with a plan for ‘putting public finances back orstable footing in order to meet the
Maastricht criteria’ (Camera dei Deputati, 19974731-14760; see also Hine and
Vassallo, 2000: 35).

In this context, the Prodi centre-left coalitiomtltame to power in May 1996

raised hopes of policy change, in a way that wddth integrate the weakest socio-
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economic strata and strengthen the country’s pealefor a stable European future.
The change of scenery in social assistance poliay @ane factor in meeting these
targets, also helping Prodi to raise his coalisorprofile as a modernizing
government (see ald¢dUlivo, 1995).

Such were the circumstances when Prodi appointadremittee of experts in
January 1997 called the Onofri Commission afterckiairman. The Commission’s
main task was to draft a wide-ranging plan to testire the welfare system and ‘test
whether the ambitious goal of reforming that systeras compatible with the
macroeconomic adjustment underway in anticipation tlke EMU’ (Onofri,
Interview).

In order to rationalize social assistance and redag evasion by the self-
employed, the Onofri Commission proposed a condist&rategy for reform that
included the following measurés gradual unification of the means-tested cash
benefits administered by the central governmemdtititionalization of a national
GMI; and creation of a new legislative frameworkestablish uniform, equitable
criteria for means-testing. The foundation wouldabaational means-tested system
that specified standardized criteria for measutamgl verifying the income of all
residents who claimed means-tested provisionssysiem was expected to be drawn
up in cooperation with territorial actors, i.e. imwpl and municipal governments.

According to Onofri (Interview),

‘The municipalities failed to obtain the requisit&ormation from the tax
returns of citizens because of lax controls. Furtfzee, the coefficient of less
than one that was proposed for use in weightindgy ehdd in a household to
determine total household income came under attackpro-family rights
organizations. Within two years, however, the [nsetEsted] system would be

finalized. Only real property assets would be as=g&nd the national database
would be managed by the National Institute of Welfigstituto Nazionale della

18 This paragraph is based on the interviews withfaad Ranci Ortigosa.
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Previdenza Sociale INPS]. This rationalization of means-testing was
prerequisite for the GMI'.

Onofri (Interview) cites two reasons for choosimegestive universalism rather
than a more universalistic model of social asst#afBeyond budget constraints’, he
points out, ‘Italian public opinion does not attrib much value to citizenship rights.
The allocation of benefits on the sole criteriorfinfncial need does not seem to be
acceptable’.

The Commission’s proposals found very limited suppamong secular
organizations on the left or the right of the poéit spectrum, mostly on the ground
that these proposafs only partially concerned with social assistanwepuld cause
restructuring of the welfare system. Reactionshi ®nofri Commission proposals
culminated in the parliamentary debates on the H@B1999 Finance Laws (Camera
dei Deputati, 1997c: 1-160 and Camera dei Deputag: 1-189).

The major union confederations were also reludiamiccept reform. Unions,
particularly the CGIL, feared that the rationaliaatof social assistance might pave
the way for the erosion of benefits such as thaufemploymerif. The stance of the
unions on the prospect of reform resulted in threaal of social insurance benefit
figures from the newly created ‘economic situatiordicator’ (ndicatore de
situazione economi¢aSE), which defined an individual’'s economic ciiwh in
terms of wealth.

The ecclesiastical hierarchy, ‘safe after the 1888nph of the principle of
subsidiarity and the consolidation of the role atiilic religious organizations in the

social assistance field” (Saraceno, Interview)camtrast avoided adopting a clear

¥ This conclusion is based on the interviews withofiinRanci Ortigosa and Saraceno, as well as on
Commissione Parlamentare di Controllo, 1997: 1a82, Camera dei Deputati, 1997b: 15142-15252.

% This paragraph draws on the interviews with Veaabnica, Secretary of the CGIL, responsible for
Social Assistance, Welfare and Health, Ranci Ostigand Saraceno, as well as on Grion, 1997a and
1997b, and Camera dei Deputati, 1997b: 15176-15177.
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public stance on governmental interventions in fieddl. Their attitude contrasts with
the Vatican’s in areas where the Catholic Churdhrf®re threatened, for instance
family policy (see also Chianura, 1999).

The attitude of the ecclesiastical hierarchy map dle an expression of the
position of non-alignment taken by the Catholic @ which sought to neutralize
movement towards supporting the left (Magister, 2067). That position largely
reflected the growing percentage of practising Glath identifying with the nascent
centre-left Olive Tree coalition (Garelli, 1996:@®iamanti, 1997: 348).

Eventually, based on the proposals of the Onofm@dssion, the government
legislated the separation of the anti-poverty fiorciof cash transfers from support
for family responsibilities (Law 449/1997). Abové, at introduced the ISE, which
made means-testing more consistent, and the GMI.

Using the same policy rationale, the D’Alema goweent that succeeded
Prodi in October 1998 established two new mearnsddsenefits: a family allowance
for households with at least three childresgegno per i nuclei familiari con almeno
tre figli minori) and a maternity allowancegsegno di maternifafor women not
covered by compulsory maternity insurance. A fundstipport access to rental
housing fondo per Il sostegno all’accesso alle abitazionilocaziong was also
created to subsidize the cost of rent for low-inedamilies (Madama, 2006: 270).

Since these policies always took up a very smaipertion of the Italian
welfare system, however, the progress was moretgtizg than quantitative. As seen
in Table 3.1, in 2000 expenditure on the two maspartant social assistance
measures in terms of population coverage, the Ispergsion and the civil disability
pension, amounted to only 0.85 and 2.74 percediD{2and 7,750 million euros

respectively) out of the 282,617 million euros ksf@ending on social protection.

91



Nevertheless, undeniably, in an environment shdyyethe combined action
of destabilizing forces, the centre-left had proeek to rationalize the social
assistance field. As argued by Ranci Ortigosa aardcgno (Interviews), the centre-
left put low-income groups on the political agendath symbolically and
pragmatically. From this aspect, the GMI experimesats a key initiative. In the
2000s, the stance of the centre-left on sociaktsste would become ideologically

incoherent, however.

c. The 2000s: An Inconsistent Centre-Left... a @eRight Minimally Interested in
Publicly Provided Social Assistance... the Dividethers... and the Omnipresent
Religious Organizations...

In 2000, the Amato government voted to establighgéneral principles and
standards for the reform of social assistance pdadied to devolve administrative
power from the national to the regional, provinceid local levels (Law 328/2000).
According to Kazepov (Interview), ‘The LN’s elecabrgains in the 1996 general
elections enabled that party to force the issueadralism, making it a priority of the
centre-left government’. Given the north-south céage the centre-left did not push
the devolution process too fdra Stampa2000). The Socialists emphasized national
standards for identifying minimum service leveld#®provided across the couritry

Berlusconi's Forward Italy Horza Italia, Fl), together with the National
Alliance (Alleanza NazionaleAN) of Gianfranco Fini did not participate in the
voting. The LN and the Communist Refoundation PgRgartito Rifondazione
Comunista PRC) voted against the reform. FI was composedrafier DC and PSI

members, making its ideology on the territorialneéat highly flexible AN strongly

2L Unless otherwise stated, this and the next paphgase based oba Repubblica2000: 30; Camera
dei Deputati, 2000a: 1-98; Senato della Repubb#fap: 1-40.
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rejected federalism, regarding it as a ploy to wcwke financial support to the
southern regionsvhere it maintained a strong voter base (Cari@B6). The PRC
viewed the reform as a threat to the central gavent’s role in directing economic
planning (Bertolino, 2004). Finally, the LN was ota@rested in a law that among its
chief objectives was intended to manage territadigparities in Italy, particularly
those between the country’s north and south.

At the same time, although major union confederatiappeared to welcome
the legislation Conquiste del Lavor,®000), social policy experts attacked unions for
disregarding the needs of the poor, chiefly becadseolution was considered
harmful to the interests of the poorer soyfProspettive Assistenziali2000).
Continuing its policy of non-alignment, the Vaticadopted no clear public position
on the reforrf?, whereas grassroots religious organizations opvgured it. They
believed it fit the citizenship model they enviseohn which would establish and
protect the institutional rights of the destitutéis stance is manifest in the positive
comments on the reform published in magazisash as thd&lew Proposal(Nuova
Proposta, cited in Fossi Fiaschetti, 2000)ife (La Vita, 2000) and Events
(Avvenimenti2000).

A few years before, Prodi had made it clear thatgavernment was counting
on the cooperation of religious organizations i@ slocial assistance policy field. He
stated that his government ‘acknowledges the inapod of such a collaboration for
the sake of the country and its citizenka(Repubblica 1997b). In fact, the last
decree (207/2001) issued by the ‘Olive Tree’ camlitoefore its defeat in the 2001

elections offered the IPAB the chance to becomkeeiprivate foundations and

2 This paragraph is largely based on interviews Witlvis, Kazepov, Marsico and Saraceno.
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associations, or else personal service agenciegrated into the regional framework
of social services.

Why? According to Saraceno (Interview),

‘First of all, one faction of the Olive Tree coaih was partly composed of ex-
Christian Democrats, making it politically importaim obtain the support of
both the Catholic hierarchy and Catholic civil igi For the same reason, the
Olive Tree government would also accommodate th&&@¥s interests in other
policy fields. For example, private schoots(iole paritari¢, mostly Catholic,
were argued to be semi-public institutions undetage conditions, given that
they performed a public function and therefore rhigiteive funding (contrary
to the Constitution). That subsidiarity was thevaikng discourse at the time
concerning social assistance should moreover bentako account. The role
model was Germany, where the churches are amongotrernment’s official
partners in providing care’.

Leaving aside, however, the reinforcement of theneaship between the
government and religious organizations in the $@saistance field, a constitutional
reform on the eve of the 2001 national electionseoagain changed the social
assistance policy landscape. After being defeatetthe regional elections of 2000,
the Olive Treehad a strong motive to adopt a more accommodatewgien strategy
in order to compete with the LN and undermine tetie-right coalitiof?.

The reform deprived the central governmehthe power to issue planning
instruments in the social assistance field, as 26@0 law had provided. Policy
implementation depended on the voluntary compliari¢erritorial actors. Moreover,
constitutional reform theoretically paved the way terminating the GMI experiment
(Sacchi and Bastagli, 2005: 85). Since the cegwakbrnment had the authority only
to define the essential levels for provisionsvélli Essenziali delle Prestazigni

Livea9 guaranteed for the entire country, a national @Gblild exist if included in

the Liveas (Sacchi, 2006: 876). This decision reflected tkgligible interest in the

% This conclusion draws on the interviews with Kamepnd Ranci Ortigosa. See also Giannini, 2001;
Rosso, 2001; Bull and Pasquino, 2007.
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scheme even on the part of the coalition that Istabéished it more than two years
earlief”.

This development did not, however, diminish thepoesibility of the centre-
right coalition that held power after June 2001 oth the GMI'sfinal abolition and
the move towards an even more segmented selectivigocial assistance policy.
Roberto Maroni, prominent LN cadre and ministerLabour and Welfare in the
Berlusconi governing coalition, denounced the presi government’s practice of
fostering welfare dependency in the press (Mar2002).

The White Book on Welfare (February 2003) and #®oad National Action
Plan for Social Inclusion (July 2003) also madeacidat the government no longer
prioritized a coherent, explicit strategy for armsditing the living conditions of low-
income groupS. Furthermore, ‘theCommission for Research on Social Exclusion
chaired by Saraceno was suspended and its offimsedc When | [Saraceno]
managed to reactivate the Commission some montés lafter threatening to go
public, in order to complete the annual povertyorgpthe files on its computers,
including those for the GMI, had been erased’ (Sama, Interview).

In place of the GMI, the centre-right proposed ititeoduction of the Income
of Last Resort Reddito di Ultima IstanzaRUI), a local minimum income scheme
(Law 350/2003). Mindful that the LN was a cruciahrmer in the centre-right
coalition, the Berlusconi cabinet on several oawasiunderscored the value of
regional autonomy in social assistance policy (learg2009: 184). Additionally, ‘in
place of the former Commission for Research on &@oé&xclusion, a new

Commission with a stronger Catholic presence haehbeominated’ (Saraceno,

4 This conclusion is based on the interviews witm&#®rtigosa and Saraceno.
% This conclusion draws on the interviews with Laisan Ranci Ortigosa and Saraceno. See also
Ministero del Lavoro e delle Politiche Sociali, 3a0and b.
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Interview). As Ranci Ortigosa (Interview) argueEhé centre-right was not interested
in investing in social policies, especially in t@MI, but in increasing the role of
private charitable organizations in the socialstasice field'.

After all, Camillo Ruini, the president of the CHdlentified the victorious
centre-right as the natural home of Catholics (Bafk996; Donovan, 2003: 106).
Claiming a close relationship with Catholicism teglpBerlusconi to woo Catholic
voters and to divide the centre-left's highly hetggneous coalitiong’ e Economist
2007).

Meanwhile, Berlusconi imposed his policy agendattma unions (Paparella,
2001). This stance minimized the potential effectunions on policies related to
social assistance, which were not their primaryceom in any case. In 2005, only 2.2
percent of Italy's GDP, equalling approximately Bdlion euros, was spent on
means-tested provisions, with just one third ofdfiés determined on the basis of the
ISE introduced by Prodi’'s centre-left (MinisterolldeSolidarieta Sociale, 2006;
Madama, 2010: 131).

The fall of the centre-righgovernment in May 2006 was followed by a
centre-left interlude. Prodi’'s governing coalitionnder the name ‘the Union’
(L’Unione), again had an ambitious social assistance agendandumts goals were
reintroducing a national GMI (L’'Unione, 2006: 1594).

The government’s fall in May 2008 only partially pdains why just two
measures from its agenda — the establishmenbonéaoff bonus of 150 euros for the
non-taxpaying working poor and their dependentsi¢whvould cost 1,900 million
euros) and the creation of a fund for non-selfisight individuals fondo per le non-
autosufficienze — were implemented (Law 296/2006). The issue thanopolized

social policy debate during Prodi’'s second cabitethe detriment of discussion on

96



all other social policy areas, was the raising s fige threshold for pensiorisa(
Repubblica2006: 10).

The new Berlusconi government that took power inyN2808 signalled an
abrupt break with all reforms initiated by the cereft in the social assistance field.
This change was complemented by ‘a preferencerfeatization that reinforced the
presence of religious organizations in social #msce policy’ (Ranci Ortigosa,
Interview; see also Il Popolo della Liberta, 2008).

The centre-right's most significant social assiseameasure was the Social
Card Carta Acquist), a debit card refilled every two months and meanbe used
mainly for buying basic food items and paying tyilbills. The laws that established
it cite the reasons why: ‘the extraordinary tensiamposed by the prices of
foodstuffs and the cost of energy bills’ (Laws 28 and 133/2008). According to
Saraceno (Interview), ‘After eliminating signifidacentre-left policy initiatives in the
field of social assistance, the government optedHe Social Card, which might be
interpreted as an indirect incentive for religi@ssociations to be further involved in
that field’.

The estimated number of recipients was approximéated million citizens.
The number of cards actually activated, howevers wsigghtly less than 424,000
(ANOSS, 2009: 5 and 12). Private entities, inclgdmeligious organizations, were,
once again, entrusted with managing that initiat{(@aritas Italiana-Fondazione
Zancan, 2010: part 2).

The centre-right’s relatively low interest in pudhi provided social assistance

is further illustrated by a decree proposed in 2198 to reduce the number of social
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pension beneficiaries significartfy The idea was to stop providing the allowance to
individuals who had worked less than ten conseewars in Italy. By drastically
reducing recipients, the government meant to sa¥e I8llion euros. Budget
Commission chairman and Fl senator Antonio Azzotfmmmented that the measure
would affect only immigrants. Estimates of the ps@l’'s impact showed though that
in 2008 foreigners receiving the allowance amountepist over 23 thousand, 2.87
percent of the total.

The proposal triggered a reaction from the Chmst#asociations of Italian
Workers Associazioni Cristiane Lavoratori ItalianiACLI), a long-established
religious organization, among whose aims was tloenption of a fair welfare state
(Azione Sociale2011). The opposition saw it as a ‘surprise &ttasuch reactions
eventually caused the decree to be withdrawn (T&§88: 2).

Lastly, neither the July 2008 Green Book on theufabf the Social Model
nor the May 2009 White Book on the Future of thei&loModel contained any
mention of theLiveas (Ministero del Lavoro e delle Politiche SocialiDGB and
2009). ‘The White Book’, moreover, ‘envisaged a sahtial reduction of public
responsibility in the social assistance field amel further privatization of the Italian
social model' (Ranci Ortigosa, Interview). In 20XKncial assistance policies were
among the main targets of budget cuts. The Fundh®rNon-Self-Sufficient was
eliminated altogethé?.

Despite its inconsistencies, and although the edeft was almost equivalent
to the centre-right in its enforcement of the goweental partnership with religious
organizations in the social assistance field, tleatre-left stands out as more

interested in vertical redistribution and statesiméntionism in the field than the

% This and the next paragraph are based on Paf8, 2
%’ The data is from the General Accounting Officenidiry of Economy and Finance.
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centre-right. Amongst its interventions, the essliphent of a national GMI

constitutes a milestone and is the subject ofeleaf this chapter.

3.2. THE GMI ALL ’ ITALIANA : FROM EXPERIMENTAL IMPLEMENTATION
TO ABOLITION AND FRAGMENTATION

3.2.1. Against All Odds
a. The Very Beginning

As discussed above, the early and mid-1990s iy Wake marked by a series
of destabilizing forces whose combined action m#ust period and the years
immediately after a critical juncture for sociakesance. In this context, the Onofri
Commission integrated the GNdroposal of the 1995 Commission for Research on
Poverty Issues (Commissione di Indagine sui TenmladBoverta, 1996) into a
proposal for reforming the so-called social shobkaoabers dmmortizzatori socia)i
(Commissione per I'Analisi delle Compatibilita Maeconomiche della Spesa
Sociale, 1997). The GM$cheme was advertised as facilitating the integnaof
outsiders into the labour market (Carpo, 1997)wab as ‘reducing the high rate of
child poverty in Italy, given that anti-poverty poés were essentially absent’ (Livia
Turco, former Minister in both Prodi governmentgglview).

According to Onofri (Interview), ‘The GMivas intended to be a kind of
amalgamation of unemployment insurance and socdaslstance for people of
working age who were either long-term unemployed aad therefore lost their
unemployment benefits or were seeking their fioft jiln both cases recipients were
expected to fulfil the means-test requirementse Titstitution of the measure would
be accompanied by the ‘gradual unification of ttegyinented and categorical means-

tested benefits administered at the national lg8draceno, Interview).
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Furthermore, ‘the GMIiwas expected to even out territorial disparities in
social assistance provisions by regional and mpal@uthorities, which caused most
of the south to be well behind the northern andireémegions’ (Ranci Ortigosa,
Interview). Indeed, on the eve of the GMI's estsitninent, the accessibility,
generosity, and scales of equivaléfiagf existing social assistance provisions at the
territorial level differed from municipality to mugipality without the variations
being based on real inter-regional differencefiéndost of living.

The amount of support provided to citizens in ficiah need was usually
defined at the discretion of social workers in aminment of high legal uncertainty
where recipients could not claim support in a cofitaw (Kazepov, 2011: 129). The
national GMI was expected to change this situaff@hle 3.4° offers an overview of
the amounts of social assistance provided (oftbelled Minimo Vitale ‘Minimum
Subsistence’) in some of the municipalities thatuldgarticipate in the first phase of

the GMI experiment (discussed below).

% Equivalence scales calculate the relative amotiimapme needed by members of two different
nuclear families (of different sizes) to attain #amne living standards.

% The data is from IRS, Fondazione Zancan and CLE®1, Kazepov, 2011: 129, and own
calculations.

100



Table 3.4.Minimo Vitale and Scales of Equivalence (1999-2000)

Municipality | Province | Monthly Number of Family Members
Amount
In Euros 1 2 3 4 5
Nichelino TO° 353.77 | 353.77 601.4D 742.91 77829 813.p7
Limbiate MB 240.15 | 240.1% 324.20 417.86 499/51 1581,
Cologno Ml 265.46 | 265.46 456.59 647.72 838.85 1,027,33
Monzese
Rovigo RO 360.49 | 360.49 540.73 648.88 757.02 865(17
Genova GE 232.41| 232.41 406.f1 511{30 557.78 581.02
Massa MS 309.87| 309.87 402.83 464/80 526.77 588.75
C. Castellana VT 149.77| 149.77 470.27
Caserta CE 103.29 103.29 129.11 15493 180.75 &06.5
Napoli NA 258.23 | 258.23 405.42 526.18 63524 735,95
Leonforte EN 204.03 204.08
Catenanuova EN 360.49 270.36
Catania CT 274.84| 274.84 365.53 49196 549.68
Sassari SS 274.24 27424 392/16 510.08 628.00 923.9

The numbers in the columns on the right side ofi@ 8 show the monthly
amount of the allowance depending on the numbéxrofly members. The variation
in the provision of social assistance at the taiat level is manifest, once again (see
also Table 3.2).

Despite the publicized benefits of establishingeanmanent, national GMI
scheme, the responses of parliamentary and extliarpantary secular organizations
to the GMI ranged from approval to scepticism anthglete rejection (Camera dei
Deputati, 1997e: 1-160 and Camera dei Deputati8199189). Members of the
moderate centre and leftist parties in the OliveeTcoalition such as Alberta de
Simone and Franco Chiusoli from the Democrats efLi#ft ©emocratici di Sinistra
DS) welcomed the scheme as a significant contobuto the Italian welfare state

(Camera dei Deputati, 1997d: 34, 96 and 129-130).

%0 TO stands for Turin, MB for Monza and Brianza, ¥t Milano, RO for Rovigo, GE for Genoa, MS
for Massa, VT for Viterbo, CE for Caserta, NA foaples, EN for Enna, CA for Catania and SS for
Sassari.
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On behalf of the Pole for FreedomBo{o per le Libertd centre-right
coalition, Luca Danese stressed that in order to be effi@e@MI should connect
recipients with productive activities more cleatlyan the centre-left's proposed
scheme; otherwise, it was doomed to uselessnessef@adei Deputati, 1997c: 34).
The youth organizations of the Democratic Partythef Left Partito Democratico
della Sinistra PDS) also stood against the charitable natuthefGMI and instead
favoured policies targeted at job creation. Coathd by Giulio Calvisi and
supported by Alfiero Grandi, who was responsibletfie employment section of the
PDS, these organizations took a step further, ftatimg a proposal that underscored
the need for a stronger social insertion compomerthe scheme proposed by the
Onofri Commissionl{a Repubblical997a: 27).

The most prominent representative of the oppositmthe GMI, however,
was inside the Prodi government. Minister of Laband former Christian Democrat
Tiziano Treu declared ‘making such a provisionhe young would be like giving
them methadone... madness!” (Lupoli, 1997). Likewithe PRC rejected all the
Onofri Commission’s proposals as an ‘attempt to knaspolitically reactionary
choice with the cold rationality of numberg’a Repubblical997b: 25).

According to Paolo Ferrero, former Minister of Sdcolidarity in the second
Prodi government and general secretary of the RREr(iew),

‘The PRC was overall against the proposals of theof®©® Commission,
because, at the time, it was thought that accephiegn meant retreat, making a
step backwards from defending the rights of thekexs. Moreover, in order to
establish a GMI, the governmeinttended to abolish the Redundancy Fund
(Cassa Integrazione GuadagrlG). The defence of the CIG was regarded
though by the PRC as a key issue. Defending the Wa& symbolic for the
protection of the workers’ rights in general’.

In Fausto Bertinotti’'s words, then leader of the(RREstablishing a GMI in

the place of the CIG leaves workers completely otgated in the case of layoffs...
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this strikes me as very irresponsible on behalthef government... we (the PRC)
cannot, thus, support the institutionalization wélsa scheme’*

The unions were hostile, or, in the best-case stersceptical about the GMI
initiative. Whereas the CGIL’s ex-leader Bruno Trerand other prominent CGIL
members explicitly rejected the scheniea (Repubblica 1997a: 27), the CISL’s
General Secretary Raffaele Morese commented:

‘The GMI being a social assistance scheme whichs doat promote job

creation does not make it the best policy we (thens) could imagine... an
experimental phase will definitely help, though,tire sense of mitigating the
risks of making the GMpermanent... we will see whether it helps benegifesa

to get a job... instead of ending up as anothet ebrsocial assistance
programme’ (Esposito, 1998: 6).

CISL president Sergio D’Antoni, however, definitapposed indiscriminate
access by youth to GMI-related measutesRepubblical997a: 27).

According to Lamonica (Interview), ‘Union confedtoas feared that the
GMI might trigger an attack on unemployment besefis well as be used as a
minimum wage threshold and therefore a replaceni@ntactive labour market
policies’. With Marxist influences fading, fiscakéstraint was what now arguably
shaped the behaviour of the secular organizatiepiesenting the labour movement:
if a GMI typically targeted outsiders, the share of thefpiensiders would decrease.
In a similar vein, Innocenzo Cipolletta, the geheatmector of Confindustria, the
employers’ federatigrnclaimed the scheme ‘would function as a disineen#igainst
labour’ (I Sole 24 Ore1997: 11).

Off the record, however, objections to the estabntisnt of a GMI had largely

to do with fear of the potential implications ofsteicturing of the welfare system,

given that, as mentioned several times above, tiopogal to institutionalize a

31 This information draws on communication with VitoLuccio, Office of the General Secretary of
the PRC, 4 February 2013. The citation dates fr8rir&bruary 1997.

103



national GMI was predicated on the gradual abalitad a number of categorical
social assistance measufedn a situation where the poor were not represente
(Ranci Ortigosa, 2007b), this prospect inducedrgeaof secular organizations that
benefited from the pre-existing social assistarys¢esn to advocate its continuation.
For instance, according to Saraceno (Interview),
‘Organizations representing individuals with didaieis initially opposed the
very principle of a minimum income for the poor, the strength of Article 38
of the Italian Constitution, which affirmed the migof every citizen unable to
work and without the necessary means of subsistensepport but made no
explicit reference to financial resources. Later bowever, the objections of
such groups would be limited as it became evidest the physically disabled

poor would constitute a significant GNHrget group’ (see also Ministero della
Solidarieta Sociale, 2007: 33).

The behaviour of religious organizations was cla#r-On the one hand, the
ecclesiastical hierarchy followed the non-alignmgolicy the Vatican had embraced
through part of the 1990s, taking no public stafezeor against the GMf. On the
other, for organizations like Caritas and ACLI tkeheme conformed to the
ideological principles these organizations senfed,they perceived the GMI as a
significant step towards acknowledging social emighip for those at the margins of
society. Furthermore, such Catholic grassrootsrozgsions were expected to play
some role, if not always overtly, in the measucesrplement the GMI.

According to Francesco Marsico, Vice-Director of ri@es Italiana

(Interview),

‘Together with Fondazione Zancan, Caritas had maeproduced a proposal
to reform social assistance in the early 1990sitichided a GMland was very

close to the centre-left's Law 328/2000. Caritaar'tigular support of the Prodi
government’s GMI proposal did not translate intorenformal advocacy of the
scheme articulated explicitly in the public recaotitpugh, due to the charity’s
identity as the pastoral organization of the CathGhurch’.

2 This conclusion draws on the interviews with RaBdigosa, Onofri and Saraceno.

% This paragraph draws on the interviews with Dowazepov, Francesco Marsico (Vice-Director,
Caritas Italiana), and Saraceno.
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In a similar vein, according to a highly rankedmfier of ACLI, who wished
to keep his anonymity, ‘the close links between Wagican and Catholic religious
organizations in Italy make the cadres of thesammationsmore careful in stating
their positions on policy issues than they are theo parts of Roman Catholic
Europe, e.g. in Portugal’ (Anonymous 1, Interview).

The initial debate on the institutionalization ofnational GMIwas thus
shaped by the governing coalition’s divided stamedhe scheme, the scepticism (or
hostility) of a wide range of secular organizatiaine absence of the Catholic Church
from the debate, and the unofficial support of Ghath grass-roots religious
organizations. In Saraceno’s words (Interview),éTack of any strong constituency,
let alone a coalition, supporting the GMkplains why Prodi decided to go ahead
with a small experiment. It was a way to demonstthat poverty was on the agenda
while postponing the actual financial and policycid®ns until the experiment

ended’.

b. The Experiment

Law 449/1997 introduced a GMI at the national lewel Italy entitled
‘Minimum Income for Integration’ Reddito Minimo di InserimentoRMI). In
referring overtly to the French ‘Minimum Income fiotegration’ Revenue Minimum
d’'Insertion RMI), it asserted the need for activation measwaecompanying the
GMIL. Its extremely low cost (about 284 million esydeft the government free to
introduce additional social policy measurka Repubblical998: 2).

The RMI'srecipients were defined as low-income individualsoge income
could not exceed 500 thousand lire (258.23 euras)tinty for a person living alone,

the poverty line in 1998 (Article 6, Legislative @ee 237/1998). Recipients were
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expected to receive a monetary allowance that B829ould equal the difference
between the amount just mentioned and their adghgaimes (Article 8, Legislative

Decree 237/1998). The scheme’s monetary componastsét at the national level,
but ‘once again without taking regional cost ofriy differences into consideration’
(Ranci Ortigosa, Interview). Beneficiaries were saver supposed to participate in
customized plans for social integratioto be devised locally.

Territorial actors (local governments) would be theain agents for
implementing the scheme amdere expected to contribute modestly to the RMI's
financing at a level set at 10 percent of totalding®. TheRMI provided them with
an opportunity to confront extreme poverty in therritory, assess the quality of the
services provided by local managers in the fighdiagt poverty, and increase their
popularity at low financial cost.

The scope of the GMAas rather limited. The evaluation reports lateested
that the share of families who benefited from thdIRn 2000 was about 3.1 percent
of all families in the municipalities participatiilinistero della Solidarieta Sociale,
2006). On 31 December 2000, the number of RMI renig totalled approximately
86,000 and the amount spent for the experiment& two years was around 220
million euros (IRS, Fondazione Zancan and CLES12@acchi and Bastagli, 2005:
117-118), when the lItalian state’s overall socighenditure amounted to 282,617
million euros. The amount spent on the RMI was tlass than one thousandth of
total expenditur®.

Prodi presented the RMI ‘as a scheme necessamhdoltalian state to act in

accordance with EEC recommendations’ (Onofri Intaw see also Camera dei

* The objective was to reintroduce the recipient thimlabour market through attendance at training
courses, involvement in care services, and soemdkso Sacchi, 2006: 874-875).

% This paragraph draws on the interviews with Mattd Ranci Ortigosa.

% The data is from the Bank of Italy.
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Deputati, 1997a: 14751 and 14760). Furthermorenthim official reason for setting
up the experiment was to identify the operationticdlties territorial actors had in
providing the benefit and managing insertion progres, thereby testing the
scheme’s effectiveness in overcoming economic raget marginality in different
contexts (Article 2, Legislative Decree 237/1998he plan was to evaluate the
experiment, then ‘decide whether to convert it iatpermanent national programme
at the end of 2000 after the end of the legislatigssion’ (Saraceno, Interview). A
change of government could thus threaten the saino¥ this politically fragile
initiative.

The term ‘experiment’ was ambiguous, however. Adcay to Saraceno
(Interview), ‘The RMI did not follow the rules ofxperimental design proper to
scientific projects, for example, by including botbntrol and treatment groups.
Additionally, the RMI was criticized for the mannefr selecting the municipalities to
participate in the experiment’s first phase, asl aelfor the expected obligations of
these actors within the scheme’s framework'’.

As regards the former, Saraceno (Interview) panitsthat,

‘The RMI would be piloted in 39 municipalities clesaccording to a set of
socio-economic criteria: poverty levels; variatidnseconomic, demographic,
and social conditions; the range of each munidigalexisting social assistance
measures; an adequate territorial distribution ahitipalities participating in

the experiment; and the municipality’'s willingness participate in the

programme. The municipalities were consequentlyafsolute volunteers, nor
were they selected on the basis of political aftitin, so that the experiment
cannot be criticized for being clientelistic. Théoramentioned indicators
nevertheless functioned better provincially thariha municipal level, so that
the poorest municipality in a province was not alsvahosen’.

Moreover,

‘Only three large cities (Catania, Naples, and Ggneere involved, and the
funds allocated were inadequate to cover potengal, nor were efforts made
to establish conditions for comparing different @gmaphic, economic, and

institutional contexts. Finally, fault-finders tatgd the fact that participating
municipalities were not bound to follow systematigeria in providing data.
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For instance, the scheme could not be suspendedimicipality that deviated
from the implementation criteria except when a rclesisuse of money
occurred’ (Saraceno, Interview)

Given the higher incidence of poverty in southeaty| the vast majority of
the 39 municipalities selected for the experim8Btgercent of all beneficiaries) were
unsurprisingly in the south (IRS, Fondazione Zanaad CLES, 2001; Sacchi and
Bastagli, 2005: 112). This geographical partictyeof the scheme’s allocation would

make the RMI even more vulnerable to harsh criticithough, and was key to its

future abolition, as we will subsequently see.

c. Extending aStillborn' Experiment

The notorious instability of the Italian politicaystem again became evident
in 1998, when the PRC withdrew its support from dPso coalition and the
governmentcollapsed. With only 285 seats in the Chamber ftbe 1996 general
election, the Olive Tree had relied on the PRC’ss8ats to form a parliamentary
majority’’. The fall of the Prodi government was followedthg formation of a new
centre-left coalitioled by D’Alema until April 2000, then by Amato.

The next important stop in the RMI’s journey thrauge Italian welfare state
was the passage of Law 388/2000 by the Amato gavemhh whose Article 80,
instead of making the RMI permanent, as expectedewrArticle 23 of Law
328/2000, only signalled its two-year extensioniluBil December 2002. The
experiment’'s second phase, it was decided, woultipcse 306 municipalities
participating in territorial pacts with the 39 maipalities of the RMI’s first phase.
The pacts resulted in the majority of the munidtped in this second phase again

being in the south.

3" The data is from the Ministry of Interior.
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The government had introduced these pacts, whiaht well beyond the
traditional tripartite structure, as new policiesr flocal development (Baccaro,
Carrieri and Damiano, 2002: 9-10). The enactmenhefRMIthrough networks (the
pacts) was deemed a unique opportunity for teraitcactors to participate in an
exercise of institutional collaboration (Ministedella Solidarieta Sociale, 2007: 19
and 122).

For instance, territorial actors collaborated witkligious organizations,
‘mainly in devising and implementing the accompagymeasures and services that
complemented the monetary benefits such as trgingalycation, and parental
counselling’ (Saraceno, Interview). The collabamatiook place both in contractual
relationships and on a voluntary basis, for examieg the structures of Caritas
Italiana (Kazepov and Sabatinelli, 2002: 117).

Based on information collected from the interviemith Saraceno, criticism
of the way in which the RMI scheme was extended rexsgzed that whereas the
experiment’s first phase had been prepared andnggamied by a monitoring and
support group, its extension was not. On the contiter the government and the
minister in charge of the RMI changed, the monmtgmgroup was disbanded.

The question remains why the Amato centre-left govent decided to
extend the experiment instead of making the RMleananent scheme. This may
initially seem a mystery, but a harder look at pleditical situation of the time helps
to answer the question. When this decision was m#ue political environment
closely resembled that of the first Prodi governtmand the launch of the
experiment’s first phase. Many centre-left cadremted to ‘prioritize alternative

policies’, particularly an increase in minimum pens, ‘rather than to use the same
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resources to establish a permanent G outsiders’ (Ranci Ortigosa, Interview; see
also Camera dei Deputati, 2000b: 1-249).

Trade union confederations also exerted similarsquees. Despite their
involvement in designing associated RMI measumgs sbcial policy experts such as
Emanuele Ranci Ortigosa, head of the research tdmhsvaluated the RMI, saw the
CGIL and CISL as ‘reluctant to accept a dilutiontb& Italian welfare system’s
contributory character. That character securedrecdiinterventionist role in that
system for the union confederations, a role thisa contributory system based on
schemes like the GMiould diminish’ (Ranci Ortigosa, Interview).

Meanwhile, the Italian media frequently publicizbe gap between the needs
and the implementation capabilities of territoredtors in the north-central and
southern regions (Magni and Sala, 2000; Sala, 28@8;hi, 2002). This gap should
be viewed in conjunction with the broader fractbegween the centre-north and the
south of Italy, a long-standing historical phenoomethat widened further during the
first phase of industrial development in the eanlgntieth century (see, for example,
Putnam, Leonardi and Nanetti, 1993; Battilani, 2de8rgion, 2005: 138).

While the governmentould not easily ignore these factors and make the
scheme permanent, it should also be taken intouatdtbat the decision to extend the
RMI experiment occurred a few months before the N2@p1 general elections.
Under pressure from southern territorial actorsmesocadres of the centre-left
governing coalition, mainly from the south and cected with Catholic third sector
organizations, supported the extension of the RiMheir electoral districts without

waiting for the evaluators’ repoend against the advice of the Commission for
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Research on Social Exclusf8nThis dissension reflected yet again how fragnénte
support for the scheme was.

Given these considerations, the second RNdse was arguably driven in part
by regard for possible electoral gain. The officiahsons for extending the RMI
experiment were nevertheless its limited cost ande again, the perception that the
scheme conformed with EEC recommendations for thavergence of member
states’ social assistance policies and with thel20®3 National Plan on Social
Inclusion (Article 80, Law 388/2000; Camera dei Degi, 2000b: 1-249).

Considering the centre-left's divided support ftwe tRMI from the very
beginning and the sceptical or even hostile stafiagher secular organizations, any
change in the political orientation of future gawaents would make it impossible
for the scheme’s few supporters, found mainly amtiveg centre-left and Catholic

grassroots organizations, to ensure its survival.

3.2.2. Chronicle of a Death Foretofd
a. The Road to Abolition

On 13 May 2001, the centre-left lost the electiorthte House of Freedoms
(Casa delle LibertaCdL) centre-right coalition. Although the CdL'si\questioned
leader was Berlusconi, the LN was a powerful velaygr, key to winning the
election and maintaining the coalition (Hine anchkédty, 2006: 106).

The centre-right's return to power after a nine-thomterlude in 1994

coincided with the assessment of the RMI's firspemmental phase bg trio of

% This conclusion draws on the interviews with RaBdigosa and Saraceno.
% The titleis borrowed from Gabriel Garcia Marquez’s 1981 tiave
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independent research cenffedRS, Fondazione Zancan and CLES, 2001). FI and
LN party cadres soon manifested their disappro¥athe RMI scheme. Antonio
Cuomo, FI's provincial coordinator, and FrancescianBo, head of Fl in the
Regional Council of Naples, one of the municipa$itihat benefited greatly from the
RMI, for example rejected the scheme as pure welfi@pendencyFuccillo, 2004).

Of the two parties, though, the increasingly euepsic LN (Hine, 2004: 30) opposed
the RMI most strongly.

During the League’s election campaign, cadres argli@t tax money should
be used for policy initiatives against unemploymiestead of being channelled into
state handout§ Handouts, they asserted, should be reduced betheg hindered
economic development. Echoing libertarian views, Igdnerally favoured the
government redirecting public funding from welfatgeenefits to employment
initiatives, and claimed that the free market coolfer effective protection to
citizens.

AmongLegamembers, the RMI struck a very sensitive chordalting 1993,
when a new minimum tax was imposed that they betlewould drain northern
resources to support a dependent south, provokiotegis around northern Italy
(Gold, 2003: 94). The party had long accused sonthaly of developing ‘a welfare-
dependent culture that was addicted to the guaranté the Italian bureaucracy’
(Bossi and Vimercati, 1993: 42).

League supporters thought this addiction had tiedederal resources that
might otherwise have been invested in the privagetos to foster economic

development. Granting welfare benefits to unwortlegipients in southern Italy

40 The Milan-basedstituto Per La Ricerca Social¢heCentro Studi e Formazione Sociale Fondazione
Emanuela Zancam Padua, and the Rome-bageehtro di Ricerche e Studi sui Problemi del Lavoro,
dell’Economia e dello Sviluppo

“1 This paragraph draws on Greene, 2003: 199.
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would cause the further deterioration of a coumtingady operating at two speeds,
‘that of the producer... and that of the parasi{Bs'ssi and Vimercati, 1993: 20).

In this environment, the government muted the eatals’ positive remarks
on the first RMI phase. The evaluators had fourad tihe scheme mobilized territorial
actors and encouraged inter-institutional coopenatind mutual learning within the
public sector, as well as between the public andprofit sectors (Saraceno, 2006a:
105). Maroni himself instead publicized and exagtgt the experiment’'s negative
aspects, as will be discussed below.

The debate was mainly about how much the develogféel;tive, productive
north differed in terms of performance from the emtkveloped, ineffective and
‘idle’ south*?. For example, while the vast majority of RMI rdeipts resided in the
southern municipalities, only a quarter of the beut recipients participated in the
programmes comprising the scheme’s social inclusiomponent even two years
after the RMI was introduced. In contrast, almesi-thirds of the recipients living in
northern municipalities and more than half of thoseentral Italy were recorded as
taking part in such programmes.

Indeed, Saraceno argues (Interview), ‘That the RM&s in many
municipalities, especially in the south, the fiegperience of modern income support
founded on the concept of citizenship as a rigtiterathan a privilege (as had been
the norm) should be taken into account’. Neverg®lét should be also considered
that despite problems and lack of publicity abolbé tpositive aspects of the
evaluators’ report, the RMI scheme was a succdsstf, Interview), or at least ‘the

overall outcome was not discouraging’ (Ranci Ogganterview).

2 This paragraph is based on IRS, Fondazione ZaandnCLES, 2001; Sacchi and Bastagli 2005:
120.

113



The 2001 National Action Plan for Social Inclusianfficially presented by
the centre-right government June (but prepared by the previous centre-left
government) further corroborated Turco and Randig®sa’'s views. The plan
referred to the experiment as one of the best ipeddtnplementations of an anti-
poverty programme in the country (Ministero del day e delle Politiche Sociali,
2001: 58).

The next act of the RMI play took place in July 20@vhen the government
and only two of the main Italian trade union asatiens, CISLand the Italian Labour
Union (Unione lItaliana del LavorpUIL) signed the Pact for ItalyP@tto per I'italia).
The CGIL did not sign the pact, regarding it chiefb another governmeattempt to
escape direct confrontation with the major unionfederations. This was a period
during which the centre-right sought to distanceelit from consultation
(concertaziong moving to asui generissocial dialogue that required no agreement
between the government and other social agiuignano, 2003: 6).

According to the Pact for Italy (Point 2.7), the Rikperiment proved ‘the
unfeasibility of legally identifying persons witld right to enter this social safety
net’, so that it was necessary to create ‘a newungent’ called the ‘Income of Last
Resort’ Reddito di Ultima IstanzaRUI; see, Ministero del Lavoro e delle Politiche
Sociali, 2002; Strati, 2009: 5). The governmentstimtended that a GMI type of
provision exist as a voluntary undertaking by terial actors, leaving only the most
financially powerful actors, concentrated in thethproom to develop such schemes.

Despite the positive conclusions of the first reémor the RMI, repeated in the

2001 National Action Plan for Social Inclusion, Nter of Labour and Social Affairs
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Roberto Maroni, a prominent LN member and chiehitect of the RUY®, claimed
that the RMI was a failure and blamed the souttiM&moni’'s words, ‘The objectives
of the RMI were not accomplished... and dangerou®diens occurred, especially
in the south, along with a return to practices theate nothing to do with combating
irregular work, fighting social exclusion, and proting reintegration into the labour
market’ (Maroni, 2002). The RMI was another examplehe ‘southernization’ of
the Italian state, meaning the imposition of dewviaauthern’ practices as opposed to
‘northern’ ones (Bull, 1994: 75).

While Maroni was making allegations, ‘poverty dipapred as a policy issue
even from his Ministry’s website. As well, nearly@ar after the first RMI evaluation
report appeared and despite continuing informdeaks to the media on the south’s
problematic performance, the report was not put#itior discussed in Parliament as
the law required’ (Saraceno, Interview).

As argued in the first part of this chapter, th®2@onstitutional reform and
the limited interest in the RMI on the centre-leftved the way for the centre-right to
abolish the scheme. The centre-right’'s decisioddso was not a one-way choice,
however. Turco in fact claims (Interview) that,

‘The 2001 constitutional reform, specifically Atec117, did not expedite the
RMI's abolition. On the contrary, it transformedetRMI into a constitutional
right, enabling the central government to guaraat@ermanent national RMI
through the establishment of théveas If the law was never applied as it
should, had thé.iveasnever been established nor the funding cut, ighamo
story’.

Two specific factors thus made the scheme’s abalipiredictable: on the one

hand, the rather weak support for its continuatieven within the centre-left that

“3 Indicative of the Lega’s key role in the desigrtlef RUI is that the LN website has a link to tHélR
pilot project in the community of Rovigo (Venetd ane of the social policy initiatives promoted by
the party in northern Italy (http://www.padaniaoffiorg/pdf/politiche_sociali/normative/VEN-
DGR1678-06.pdf).
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introduced the RMI experimentally in 1998, whichalso reflected in the decision for
and implications of the 2001 constitutional reforiory the other, the political
dominance of northern interests at the MinistryLabour and Social Affairs. This
dominance is manifest in the fact that when aslediathe LN’s official position on
the RMI, Fabrizio Spinnato, in charge of socialhaf at the Padania Office of the
Northern League, very kindly pointed to officialamnents such as the Pact for Italy
and the White Book on Welfare (point 2.7 and pp-387respectively). These are
public documents expressing the government’s alficiews on the subject (those of
Maroni, Minister of Labour and Social Affairs, ahts party).

Maroni’s attitude may be understood in the lighttloé League’s ideological
stance. In Ranci Ortigosa’s words (Interview), ‘Bady is mainly present in the south,
and the resources allocated to the RMI were largalyg to southern municipalities.
This contrasted with the priorities of the LN, agarty that represents northern
interests’. In a similar vein, according to Turd@riticism on the RMIwas rooted
solely in ideological and political reasons. Thesg opposition of the LN towards
the scheme in particular was key for its futureliibo’. For the LN, ‘the basis for
solidarity is... only a part of the national tevrif. Their idea of solidarity is restricted,
and directed against those who they consider girhagers’ (Stjerno, 2011: 175).

Likewise, Saraceno claims (Interview) that

‘The LN played a crucial role because the Ministé&o had the responsibility
for the matter, Maroni, belonged to that party ameds contrary to the
introduction of a measure which would benefit mpsitle south, where poverty
is concentrated... In fact, some of the officiatdimentation regarding the GMI
disappeared. This disappearance resulted from idesisnade not only by
Maroni, but also by the department head, who nawesea different minister,
and by the functionaries monitoring the GMI, whawkkely wanted to please
Maroni’.

At a time when political regionalism was at itsdigj LN was the Berlusconi

government’s indispensable ally and representedntbst powerful of the secular
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organizations promoting the interests of northeatyls regions and exploiting the
growing discontent with the huge share of publipenditure fruitlessly earmarked
for the south. The combination of the anti-southkNis control of the ministry
responsible for the RMI with the south’s relativevprty and underdevelopment
weakened the social and cultural basis for conseasd hampered development of a

national constituency for a GMI for all Italiansaf@ceno, 2006a: 98 and 103).

b. Alea lacta Est; Allegations and Truths

In these circumstances, Law 289/2002 allocatedunindr resources to the
RMI. The White Book on Welfare (February 2003) nuwer reiterated the negative
assessment of the scheme (Ministero del Lavordle Belitiche Sociali, 2003a: 37).
Instead, as mentioned, the White Book proposed intr@duction of the RUI,
identifying it as a social assistance instrumeat thould, however, include no social
inclusion component and be implemented by teratactors.

In the second National Action Plan for Social Isotun (July 2003), drafted
and presented exclusively by the centre-right, regfee was again made to the
problems in implementing the second RMI phasejbatied to the incapacity of
territorial actors, i.e. local governments, to desand execute the scheme’s social
inclusion component, and to the deficiencies ofltakan welfare system (Ministero
del Lavoro e delle Politiche Sociali, 2003b: 27-28)September 2003, Maroni made
a new allegation, asserting the RMI was ‘an expenaind inefficient mechanism’
(La Repubblica2003). The measure’s putative high cost and ecgéffeness would
become the official reasons for the centre-rigrdtiolish the RMI.

Yet both reasons were not justified by the factse Tirst estimates for the

implementation of a national RMI put the annual antoneeded at two or three

117



billion euros (Guerra and Toso, 2004: 2, and Seatid Nigro, 2004 respectively). In
the second, more expensive version, the sum refjuies equal to just 0.23 percent
of national GDP in 2003. To put this into conteke cost of civil disability pensions

in the same year amounted to 10.5 billion europr@pmately 0.8 percent of Italy’s

GDP (Ministero dell’lEconomia e delle Finanze, 2004)

Additionally, the undeniable difficulties in managi the demand for the
associated services of the RMI in many southernicipalities, which in some cases
triggered clientelism and fraud, were extreme ianwes (see, for example, Benassi
and Mingione, 2003: 43, for a description and ea@fun of such difficulties in
several Calabrian and Sicilian municipalities). &lbeariability in policy outcomes is
moreover manifest even in institutional systemsebeld superior to Italy’s, for
instance the French system (Mingione, Oberti aneifeha, 2002: 61-77). In the
French case, nonetheless, this variability wasusetl as an excuse for the abolition
of the national GMI scheme.

Finally, ‘determining how to weight the comparativéow performance of
southern territorial actors relative to the role tbe centre-right (or centre-left)
governing coalitions in the RMI’'s abolition is undumedly difficult... That
performance, though, cannot in itself be claimedaasadequate reason for the
government to abolish the scheme’ (Ranci Ortigbgarview).

To begin with, a clear contradiction exists betwesguiring an experimental
phase and its evaluation and deciding not to taenRMI into a permanent national
measure on the grounds of unequal institutiondiop@ance by the actors involved.
According to Saraceno (Interview), ‘The Prodi gowaent had set up the experiment
to test the scheme’s feasibility and reveal its kmesses, then identify the measures

to repair them’. Ranci Ortigosa (Interview) furthrare asserts that ‘The experiment
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helped to articulate a clear set of guidelinesalddressing the difficulties that arose
within an appropriate time span’.

More importantly, as mentioned earlier, ‘the expemt's results were far
from discouraging’ (Ranci Ortigosa, Interview). Hastance, while journalists and
the government proclaimed that outcomes such asethgively high percentage of
families exiting the RMI were evidence of the scleé&nfailure, they tended not to
publicize the fact that this exit was actually asequence of transcending the initial
state of need (Sacchi, 2006: 876). Indeed, as ¢bensl RMI evaluation repdft
showed, the highest exit percentages were repant@dunicipalities exhibiting the
lowest rates of unemployment, which effectivelyié@lclaims to the contrary: the
RMI experience was successfiinistero della Solidarieta Sociale, 2007: 102104

For the vast majority of municipalities, the RMIisal opened the way for
rationalizing municipal services and integratingerth into wider regional
administrative schemes. Additionally, ‘it brouglioait an overall improvement in the
institutional and administrative capacity of tesrial actors’ (Ranci Ortigosa,
Interview). Faced with zero or suspiciously low ldeed income, for example,
several municipal governments assessed the livarglards of RMI beneficiaries by
visiting claimants’ homes to scrutinize their lifde, or requiring recipients to
participate in a social integration programme aatsgic times during the working
day so as to prevent them from having another notheé informal economy (Sacchi
and Bastagli, 2005: 121-125).

For a topic always at the centre of a limited pedit debate, the evidence
collected here, particularly the material based ioterviews with key policy

actors/organizations of that period, points to &k laf interest in the RMI among

** The evaluation was conducted by thstituto per la Ricerca Social€ondazione Labg<CENCIS
andCLES(Ministero della Solidariet®&ociale, 2007).
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many of the actors/organizations capable of affigctthe evolution of social

assistance. Parts of the centre-left and the ceigiie were reluctant to continue
implementing the scheme. Maroni (2002) denouncestieg safety net arrangements
as ‘unfair and inefficient... children of the preveéogovernment’, which he described
as ‘a prisoner of extreme views fostering a cultafedependency’. No powerful

constituency supportive of the scheme existechiiah society.

The situation was reflected in the almost compédtgence of protests against
the RMI's abolition. Mixed reactions came from tlege union confederations,
including the CGIL, which had not signed the Pactlfaly. Furthermore, according
to Marsico (Interview) ‘on 20 February 2003, whée White Book was presented to
social policy actors by Maroni and the Secretanpotial Affairs, Fl deputy Grazia
Sestini, a few Catholic grassroots organization®lired in activation measures for
the RMI, including Caritas, expressed oppositiontite scheme’s abolition’. That
opposition never took the form of more overt protédsough (see also Kahl, 2009:
287).

The southern-dominated leadership of the Nationssogiation of Italian
Communities Associazione Nazionale Comuni ItaliadiNCI) was one of the very
few representatives of territorial actors to organa protest against the RMI's
abolition. At that time the head of the ANCI NatnCouncil was Paolo
Agostinacchio, mayor of Foggia (Apulia), in southéialy, who accused FI members
Antonio Azzollini, chairman of the Permanent Paméntary Committee on the
Budget, and the Committee’s secretary Alberto Zibred acting to abolish the
scheme (Petrini, 2002).

The divided stance of the centre-left and the eenght’'s open hostility to the

RMI, together with a weak domestic coalition suppgr such a scheme at the
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national level, left the RMI with no chance of swal. As Ferrera (2003: 635) put it,
however, GMImeasures represent ‘a sphere of asymmetrical sityidan other
words public support based purely on consideratioingeed, which presupposes

strong ties of we-ness’. These ties were fatattkilzg.

3.2.3. The Post-RMI Situation
a. The RUI Story and the Context Practically Guaesmng No Chance For a New,
National GMI

Maroni had advertised the RUI as an ‘alternative’ the RMI ‘failure’
(Maroni, 2002) aimed at households at risk of doexelusion that did not receive
shock-absorbing (unemployment) benefits. Ultimateghe RUI was also not
implemented.

According to Article 3 of Law 350/2003 and the 2aIB5 Italian National
Action Plan Against Poverty and Social Exclusiomyf2003; Ministero del Lavoro e
delle Politiche Sociali, 2003b), if a region dedd® adopt the RUI, the central
government would co-fund it. The RUI would cover tqp 2.7 percent of Italian
households with an average of 2,925 euros per hoigeThe funding needed was
approximately 1.67 million euros (Sestito, 2004%)3-

The Ministry of Labour and Social Affairs, howeveaxoided having the 2003
law state explicitly that the RUI would be part tife Liveas that the central
governmentvas supposed to ensure, or that it was exclusiregypnal (Strati, 2009:
5). In the absence of these definitions, as meeaticbove, the RUI paved the way
for central government funding to the territoriat@s most able to implement the
measures, in other words the wealthier regionfi@fcentre and north. According to

Turco (Interview), ‘The centre-right's negligiblaterest in policies targeted at low-
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income groups overall is evident in the fact theerethe regulation expected to
delineate the details of the relationship betwdendentral government and regional
authorities regarding the RUI was never issued’.

The final attack on the RUI, another example of riglatively new impact of
territorial actors on the field, came in late 204cting on a request from several
territorial actors who perceived the governmentisiative as an attempt to contest
their autonomy in social assistance policy, the Sfitutional Court decided that the
central government had no authority to co-finan¢d Bchemes. The court claimed
that the 2001 constitutional reform gave the gonesmnt authority only to define the
Liveas

The provision in Law 350/2003 on central governmentfinancing of the
RUI was consequently annulled. The centre-rightldisthed no special fund to
finance the measure and the 2005 budget law (Lal2B804) made no reference to
the RUI. Additionally, the only territorial actohat had activated the measure, i.e. the
local authority of the Rovigo municipality in theeWeto region, imposed specific
rules controlling accessibility linked to the numba children in a family, the
absence of one parent, whether a family includdeérbi or disabled members, and
the like (Strati, 2009: 5). Large sections of tlopylation in financial need thus had
no access to the RUI, creating doubt whether thasore could ever have constituted
a real alternative to the RMI.

No national GMI scheme in ltaly exists at preséite 2007-2011 Planning
Document for Economics and Finance confirmed theentions of the Prodi
governing coalition to re-examine establishing ®Rigll. As the document put it,

however, this could not be done ‘before evaluatiregeffectiveness of the measure in

> This paragraph draws on Sacchi, 2006: 876-877.
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relation to the financial costs that its impleméota might impose collectively’
(Ministero dell’Economia e delle Finanze, 2006: 140

The study on the feasibility of a permanent naticB#I that Monti and
Pelizzari published soon after nonetheless indicdteat a reasonably generous
version of the scheme was financially vidBlé=or 8 percent of Italian households to
participate in the programme, the annual total e estimated at about 7.1 billion
euros. This calculation was based on an incomsaltbid for a single person equal to
400 euros per month and amounted to approximatélyércent of Italian GDP for
2007.

They contended that viability would be guarantessghecially if the monetary
transfer’'s nominal value was allowed to vary acoaydo differences in the cost of
living around the country. Most GMecipients did live in the south, where costs are
typically lower than in the rest of the countrynélly, ‘the evidence available from
both the 1998 RMI experiment and more recent leggeriences shows that a GMI
can be designed fairly easily to minimize fraud alisincentives to work’ (Ranci
Ortigosa, Interview).

Leaving aside these hints at the scheme’s putétinknown) financial cost,
therefore, the painstakingly worded 2007-2011 Rtepriocument for Economics
and Finance bespeaks the ‘essential lack of wilthenpart of the centre-left to re-
introduce the RMI' (Ranci Ortigosa, Interview). Whas the inclusion of the RMI in
this document put the poor back on the agendasyméolic level, no strong faction
supporting the scheme existed within the centriecledlition.

Another explanation for this attitude may be thia¢ tMinister of Social

Solidarity in the second Prodi government was Pdédorero, a PRC member.

“® Unless otherwise stated, this and the next papagieaw on Monti and Pelizzari, 2007: 9.
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According to Turco (Interview), ‘During Ferrero’sme at the Ministry of Social
Solidarity, the Prodi government’s social policyeada paid more attention overall to
policies benefiting precarious workers, which Fesreonsidered to be the solution to
poverty’.

The new Minister of Social Solidarity (Ferrero, dntiew) was ‘not in
principle against the establishment of a sociabme ¢eddito social§, as he termed
it, and believed the funding for it should be obéal by taxing large estatésHe
envisioned a scheme quite different from the RMiwlver: a monetary measure
aimed mainly at the unemployed. In these circuntg&snit should come as no
surprise that the laws for the financial year 2@D8ws 222/2007 and 244/2007)
allocated no funding to the RMI and the governntkdtnot re-introduce the scheme.
Both Ferrero and Onofri (Interviews) also pointhe early fall of the Prodi coalition
government as a reason for the non re-establishafehte national GMI scheme by
the centre-left.

Meanwhile, major trade union confederations, eggcihe CGIL, appeared
to have adopted a more positive attitude towarésRMI*®. On 4 June 2007, the
CGIL held a conference in Rome on the scheme irhvtiie CISL and the UIL also
participated. Achille Passoni, confederal secretafy the CGIL, began his
intervention by asking, ‘Who is representing then® (Ranci Ortigosa, 2007b: 1).

The reason for the unions’ rather recent changgarfce seems to have been
that poverty had come to threaten more and motkeofvorkers they represented. In
2009, the working poor in Italy were 10 percenthed population, against the EU-15

average of 7.5 percent (EUROSTAT, 2010). Establesitnof the RMIthus became

*" This information draws on communication with Vitd_uccio, Office of the General Secretary of
the PRC, 31 January 2012.
8 This information is based on the interviews witimtonica and Saraceno.
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an increasingly attractive device for improving theome and living conditions of

individuals who constituted the traditional base tbé union movement. Social

scientists such as Ranci Ortigosa (Interview), im@d in the design and evaluation of
social assistance measures in Italy and interaetitig unions on these issues, still
argue that ‘unions (many of whose members are peess) are not in practice ready
to support a re-balancing of social expenditureméike room for the RMI, despite
appearances to the contrary’.

In reality, discussions on the need for a permanational GMI were limited
to a very small audience, mainly of academics artlagarliamentary secular
organizations, before the financial crisis deepeineB011. These interested parties,
for example the recently formed (2008) Basic Incodssociation-ltalia, were
comparatively weak in terms of membership and enrite.

Among religious organizations, according to bothvidoand Marsico
(Interviews), Caritas has shown the most intereshis subject. Indicative of such an
interest is that the regional branch of Caritasombardy, together with the Catholic
University of the Sacred Heart in Milan, recenthgpared a study on ‘Independence
Income’ (Reddito di Autonomja

Among parliamentary secular organizations, howetee, RMI has rarely
been a subject of discussion even by the centtedlbk centre-right is still further
away from supporting such a scheme: ‘Re-establishroé the RMI would mean
transferring resources from the richer northernareg)to the poorer southern ones.
The LN would never allow that’ (Saraceno, Intervjew

In Saraceno’s words (Interview),

‘The meagre interest of a large portion of politieators/organizations in a
level of social rights shared by all Italian citisewas again reflected in the

2005 constitutional reform, which further strengted regional autonomy,
giving both fragmentation and local federalism hdsbase in the Constitution
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(Legislative Decree 2544/2005). Such a base wagk#at the development of
a national shared framework in the social assistgradicy field, including a
GMI'.

The situation leaves little room for optimism abahé establishment of a

national GMI in Italy.

b. A Regional ‘Guaranteed’ Minimum Income Scher@essolation’

After the RMI's abolition, GMI schemes in Italy afeund mainly at the
municipal level. Several territorial actors enfarceinimum income mechanisms
before the nationwide RMI experiment. ExamplesTaran (1978), Piacenza (1980),
Ancona (1981), and Catania (1983) (Commissione ndiagine sui Temi della
Poverta, 1996: 21). As mentioned above, lack abnat legislation for such schemes
(often calledminimi vitali) has meant that they lack the features that weelanit
coherent development (see Table 3.4).

Variations among GMI schemes at the local levdtaty could be the subject
of another study in themselves. Nevertheless, #wepresent cursory examination of
the topic in a wider context can offer some intmgu details, particularly about
schemes established before the RMI experiment amel institutionalized
empowerment of territorial actors in social assiséapolicy in the early 2000s.

Turin, for instance, was the very first municipglin Italy to introduce a GMI.
The establishment of thélinimo Vitale in Turin became possible after the
institutionalization of regions and the partialnséer of social assistance activities
from the central government to territorial actorg¢he 1970s. As discussed in the first
part of this chapter, ‘this transfer empowered m@&ct@presenting the interests of
territorial units in social assistance policy, amd1977-1978 paved the way for

municipalities to establish their own social assise schemes’ (Motta, Interview).
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In this institutional context, specific reasons ethreless explain why Turin
became the pioneer in using the powers the cegbradrnment granted to territorial
actors. This municipality’s history is inextricablyhked to a process of early and
intensive industrialization, with an employment rabdependent on heavy industry
and large factories of a Fordist tye

In the 1970s that model began to experience areawusis, resulting in
gualitative and quantitative changes in workingdibons, and concomitant increases
in unemployment and poverty that created an exygosnixture in Turin’s large
working class. This crisis (discussed below) wobéthe main destabilizing force
bolstering local government incentives to prombie éstablishment of a GMI in the
late 1970s.

At the peak of the crisis, after more than twengarg of DC-dominated
governing coalitions in Turin, the PCI managedegain power in June 1975. Diego
Novelli, the PCI's candidate, won the election wati absolute majority and became
the new mayor. His electoral programme, which ‘@4ty mentioned the crisis of
labour conditions in Turin and was driven by an diob to promote social cohesion
in the municipality, prioritized welfare policiesverall’ (Motta, Interview; also see
Castagnoli, 1998, 132-133). As Novelli himself sthin 1976, ‘the city’s society is
like a broken jigsaw puzzle, the social fabric lh@some unstuck, our values have
been destroyed’, articulating the need to reinfaittat fabric for the city’s sake
(Newsweekl976: 47).

One of the first incidents that Novelli's mayoralbad to handle was the
occupation of the city hall by homeless citizensndastrating for their right to

housing. Responding to that situation, ‘Novelli ckly acknowledged the social

“9 This paragraph draws on Biolcati Rinaldi, 2006: 94
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needs of the poorest members of Turin’s societyott® Interview), expressed in the
newly founded neighbourhood councils (Associazi@@&TR 2001: 151). This was

also the period when the PCI moved further awagnfh@ard-core Marxist principles,

becoming increasingly amenable to the idea thaisthte should play a key role in
providing social assistance (see, for example,iBgser, 1975a and b).

In this environment, one of the measures proposedldvelli and Turin’s
left-wing Municipal Council in 1976 (Resolution n@398) was a GMI under the
nameMinimo Vitale intended ‘to meet the needs of citizens for doassistance...
and reduce the causes that produce such requBstspgettive Assistenziall979).
According to Motta, ‘Rosalba Molineri, the municipeouncillor responsible for
health and social services, a PCl member as waled a crucial role in the design
of the proposed GMY°.

In order to increase the basis for consensus om#asure, Molineri sought to
form a coalition to supporit, enlisting members of trade unions and religious
organizations to help formulate thdinimo Vitale Some would term her strategy an
early expression of the model of postmodern cotmmga expanded to include
bargaining partners beyond the traditional socatners of labour and capital and
policy arenas beyond the economy (Cohen and Rofy8g8: 237 cited in Baccaro,
2005: 11).

Molineri assembled a working group of approximatéby people, charged
with defining the technical details of some sort @MI policy and reaching an
agreement with Turin’s unions and local religiougamizations on the form of the
measure to be recommended. Whereas the unionsaviexditional social partner and

their support was deemed invaluable in a time otepolitical agitation, the long-

0 Unless otherwise stated, this and the next siagraphs largely draw on the interview with Motta.
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standing expertise of religious organizations iriaoassistance policy gave the
Municipal Council an incentive also to request atitise their aid.

This expression of synergy and partnership betweeal authorities and the
municipality’s religious organizations should bedad to the long tradition of
enforced proximity between Turinese citizens gdhe@nd religious organizations
(Negri and Saraceno, 1999). That proximity is iatkd by the fact that Turin was
one of the first Italian cities to host the con&wsial experiment of industrial
‘worker-priests® in the 1950s (Mingione, Oberti and Pereirinha, 2089-40 and
65).

Novelli's relationship with Cardinal Michele Pellago, the archbishop of
Turin, also contributed to the successful partnpréletween municipal authorities
and religious organizations fostered by Molinerell€rino was one of the most
open-minded bishops in Italy at the time and adisataollaboration between the
state and the Catholic Church on welfare serviédl® della Torre, Mortimer and
Story, 1979: 85).

While this rapprochement may not have been anatiigé of these
organizations (in contrast to the case of Spasgudised in Chapter 4), all expressed
their satisfaction (in varying degrees) with a measthat targeted Turin’s poorest
citizens and brought their own input to tMinimo Vitale Unions, the CGIL in
particular, insisted on an income threshold forrieasure that would not exceed the
national social pension to prevent it from beconargjsincentive to employment.

A distinction should, however, be made between ederfal unions such as
the CGIL-Torino and the unions representing muilip staff working in social

assistance policy. Whereas both generally favouted new measure, the

1 The experiment of priests being employed in fdetowas based on the idea that the Catholic
Church should try to become closer to people aenl groblems.
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municipality staff unions would be involved in emgéve negotiations with Molineri.
They had concerns about workplace and scheduliagges, since the establishment
of the Minimo Vitalewould create 23 social service offices, one farheaf Turin’s
neighbourhoodsRrospettive Assistenziall979).

Nonetheless, unions in Turin have commonly beensidened to be
particularly responsive to the grievances of thogh the least power both inside and
outside the factories, and more open to policy wations that address the interests of
the most disadvantaged groups in society compareshions elsewhere in ltaly. To
qguote Perlmutter (1991: 2, 7 and 26-27): ‘Turines®ns... were far more likely than
those in other cities to represent radical socezhands or to attempt to mediate
disputes between industrial workers and other loalass social groups. Their
motives were to prevent conflict between differe@ettors of the working class and to
avoid letting their militant base get too far aheathem’.

Furthermore, as noted above, the 1970s crisis Itathdn vibrant working-
class population of the municipality dramaticalipcreasing unemployment and
poverty. As Novelli commented on the situation, tlmose days Turin lived two
parallel lives: the life of workers, the trade umiand the comrades, and the other life,
that of the bourgeoisie, which seemed imperviouthéohardships of the proletariat’
(Papuzzi, 2002: 130). Turin’s unions thus had paldirly strong incentives to back
Novelli and policy innovations such as tMenimo Vitale and formed part of the
broader base of support for the measure securétbbgeri in the late 1970s.

With municipal resolution 7802443/19 of 21 July 8Which also set the
value of the measure at 135 thousand lire, at a tinen a worker's average salary
was more than twice that amount, tlkinimo Vitale came into force. In Motta’s

words, ‘Turin’s version of the GMI differed sigrsantly from other GMI measures
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that other municipalities would develop in the n&dure in at least two ways: the
municipality provided economic assistance to elaibitizens indefinitely, without

time limits; the measure included the provisionenfiergency financial and other
assistance, for example in case an individual whildren was evicted from her
apartment’.

In order to have access to the assistance assbciatie the measure, the
recipient’s monthly income could not exceed the ami@f the social pension, a rule
consistent with the CGIL-Torino proposal. The antoahthe Minimo Vitale was
defined as the difference between that pension aridmily’s income. Potential
contributions by relatives had to be included ia ¢lalculation of the amount (see also
Biolcati Rinaldi, 2006: 96-97).

The measure would survive every local governmenbsfym leftist) that
succeeded Novelli’'s mayoralty and constitutes ¥alyongest-lasting GMI
experience. According to Uberto Moreggia, Manadge®acial Services and Support
for Adults in Need of the City of Turin (Interview)

‘In the late 1970s the city of Turin adopted a sgstof measures to support
household incomes that would be revisited and w@oldaeveral times in the
2000s. The resolution of the City Council of 12 kelry 2001 in particular,
under the title “Guidelines on Economic Assistane@ddng with the subsequent
amendments of that resolution, defined the prowmigibfinancial assistance to
families with low incomes as a tool to fight powethrough three basic forms
of contribution based on the needs of beneficiatles “income of maintenance
for people unable to work” [i.e. the formBtinimo Vitale renamed aReddito
di Mantenimento per le Persone non Abili al Lajprithie “income of social
insertion for people able to workReddito di Inserimento Sociale per Persone
Abili al Lavord; and *“contributions for specific needsCéntributi per
Esigenze SpecificheFurthermore, more recently [in 2012], the agaitlifor
access to the “income of maintenance for peoplélento work” increased
from 60 to 65'.

The formerMinimo Vitaleis thus an integral part of the broader system of

income support for low-income families in Turin loed above. This system is

based on networks of municipal collaboration witbidar and religious organizations
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that have become deeply entrenched in the locdlreul In Moreggia’'s words
(Interview),

‘The Turinese GMI scheme, along with the broadestesy of income support
in the city, was one of the subjects of the plagnmade by the local
government of Turin, in its effort to define its pwArea Plan for the years
2003-2006 Piano di Zona 2003-2006). This planning paid particular attemti
to the participation of other actors/organizatiomshe social assistance policy
field. As a result, the city of Turin has producegermanent tablaip tavolo
permanentgthat provides information on the key actors/oifigations involved
in the fight against poverty in Turin (such as gmlus and secular
organizations), and describes the initiatives tagnhese actors/organizations
in the relevant field. The objective is to enformed consolidate partnerships
between territorial actors and other actors/orgetions active in the social
assistance field, and to avoid any duplicationffufré.

According to Moreggia (Interview),

‘The strengthening of a pluralistic model in th@sion of social assistance in
Turin is due to the constant growth in terms ofdsgehe retrenchment of the
financial resources available for publicly providsmtial assistance, but also the
acknowledgement of the need to identify new intetims and approaches and
overcome the limitations of the old system of wadfarhe construction of the
table mentioned above is part of a broader visibthe local government in
Turin to reinforce the collaboration between goweent agencies and other
organizations in the social assistance field. Tine @ the local government is
to identify priorities in that field that it sharesith other organizationse-
examine the policy measures implemented, strengthencooperation with
traditional partners, build relationships with newstors, and design a new
model of social assistance in which other actogsfoizations are responsible
for the relevant provisions as much as territogigtiorsare’ (see also Gaett
al., 2012).

In 2012 approximately 3,000 families in Turin batexf from the ‘income of
maintenance’ and the ‘income of social insertidriie budget for both was almost 4
million euros$? This amount equalled approximately 75 percent efttital budget
allocated by the city of Turin for social assistaractivities (i.e. roughly 5.3 million
euros per year, benefiting more than 6,000 fanjili€verall, as Moreggia asserts

(Interview), ‘over the years, the city of Turin d¢oed to support spending on

2 The data is from the Directorate of Social Serwickthe city of Turin.
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economic assistance, with an annual increase oé rtian 400-500 thousand euros
for the relevant policies’.

While Turin established its own GMI scheme befohe thational RMI
experiment, several territorial actors ratified $aan GMI schemes after the RMI's
abolition. According to Sandro Gobetti, membertd Basic Income Network-Italia,
and Ranci Ortigosa (Interviews), territorial acteranted to counteract government
inertia and improve the living conditions of thpwpulations.

As discussed above, after the 2001 constitutiosf@irm municipalities were
expected to organize and implement their own sasalstance systems, following
guidelines meant to be defined by the statel(theag or the regions (regional social
plans). With theLiveasstill undefined, however, these emerging GMI schemere
again largely experimental, varying widely amongiterial actors in both design and
duration, even within a single region.

In the late 2000s nine local GMI schemes were etkdh Basilicata,
Campania, Friuli-Venezia Giulia, the autonomous vpree of Bolzano, the
autonomous province of Trento, Sardinia, the Ad&tkey, Lazio and Apulia (Strati,
2009: 12-16). The Veneto should be added to thegmns since it financed the
continuation of the RUI trial in one municipaligs noted earlier.

Nevertheless, only the first three regions devedopehemes that resembled
the RMI (Kazepov, 2011: 134). Basilicata experimented wih ‘inclusive
citizenship’ €ittadinanza solidale programme from 2005 to 2009. Campania
allocated 277 million euros to establish a ‘citigeip income’ (eddito di
cittadinanza in 2004, for which Rosa Russo lervolino, theigftnayor of Naples,
remarked ‘the central government, in spite of thenpses made to mayors to open

negotiations on the minimum income for integratidtas so far not taken any
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initiative’ (Fuccillo, 2004). That experiment wagtended until the 2010 regional
budget, which cancelled the GMI scheme (Capua, 2011

Friuli-Venezia Giulia passed legislation in 2006tabdishing a ‘basic
citizenship income’ reddito di base della cittadinangdhat was repealed in 2008
(Report CSLARE-R 2010). Other regions developed schemes aimedmailes
sections of the population, for instance Lazio, alhiapproved a ‘minimum
citizenship income’ reddito minimo di cittadinanzan 2009, to be discussed below
(Kazepov, 2011: 134).

At first sight, the ideological preferences of itmal actors regarding such
schemes appear to explain their establishment. hiably, ‘all the regional and
provincial schemes established in the 2000s wergtituted by centre-left
governments, for instance in Campania, Basilicktayli-Venezia Giulia, and the
Autonomous Province of Bolzano. By contrast, socteemes did in fact end when
centre-right governments took office, as in FrMénezia Giulia’ (Ranci Ortigosa,
Interview). A revival of the left in local governmis after the late 1990s may
arguably be associated with the institutionalizataf these schemes by territorial
actors(Levy, 2002: 15-16).

The Lazio region (Rome) offers a recent exampl&é@# a combination of
destabilizing forces and a centre-left governmentt) the additional support of other
organizations, can increase the prospects forad ®bll schem&. Responding to the
worsening economic crisis, which he said was talgagple ‘back to the oil crisis
almost thirty years ago’ and would ‘result in 5@Q&eople in Lazio losing their jobs
in 2009’, Piero Marazzo, Democratic ParBa(tito Democratico PD) member and

the region’s president, managed to pass legislatioMarch 2009 establishing a

*3 The information in this and the next paragraptde La Repubblica2009 and Paolini, 2009.
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minimum citizenship income. This measure would meva monthly GMI of 530
euros to citizens with annual incomes under 7,000% The measure was estimated
to benefit 20,000 citizens and cost Lazio 40 milleuros over three years.
Marazzo’s 2009 law received 32 votes from his oentie-left party and the
Party of Italian Communist$@artito dei Comunisti ItalianiPDCI), while the AN and
the Socialist Reformists of the People of Freed@uacialisti Reformisti del PdL
voted against it (4 votes). The FI and the UniorCafistian and Centre Democrats
(Unione dei Democratici Cristiani e di CentredDC) (2 votes) abstained. The AN
argued that the proposed measure was a politiealadical flag rather than a useful
device for coping with the crisis. Massimiliano M#s of FI denounced it as
‘creating more illusions than providing concrete\wars to problems’.
According to Gobetti (Interview),
‘Representatives from trade unions and social mevesparticipated in the
debate and drafting of the Lazio GMI law. The tragkons advocated a GMI
scheme similar to the unemployment benefit. Foir gha&t, social movements,
i.e. large informal groupings of organizations em@nting various societal
groups, though mainly spontaneous and unorganiexssed for legislation
that would provide a universal GMI and include aga of features that
relieved precarious workers, such as free transport
In a nutshell, centre-left parties in local goveemts stand out as more
positively inclined towards a GMI than parties ehtre-right orientation. The case of
Turin in particular shows how the co-occurrencedestabilizing forces and strong
pro-GMI domestic coalitions increase the possipitif establishing and maintaining
a local GMI scheme. As already mentioned, howeaeystematic mapping of local

GMI experiences in ltaly is per se a viable dir@ctin which future research should

go from where this work leaves off.
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Conclusions

At least up to the 1970s, central governments welectant to confront the
Catholic Church over the control of the social stssice field and assume the high
cost of policies for which the Catholic Church ablg bore responsibility. An
additional factor shaping government behaviour was acknowledgment that
governments needed the support of religious org#éinizs to consolidate their
hegemony, as happened under Mussolini and the goeits led by the dominant
party of the post-war era, the DC.

For its part, the Catholic Church desired to hatdt@ a power of social and
political patronage as the institution associateith wCatholic welfare charities.
Another factor contributing to stagnation in theiabassistance field in Italy was the
divided and sometimes indifferent stance of secolganizations to the issue of
publicly provided social assistance and the needhtnge the policy status quo.
Changes in the attitude towards social assistaricgowernments, secular and
religious organizations should be viewed togethéh wihe effect of destabilizing
forces, such as intensifying socioeconomic changesyell as with changes in these
organizations’ interests, ideological preferenaes j@erceptions of fairness.

During the 1970s, the evolution of social assisgtant Italy was largely
determined by two phenomena: the conflict betwebka state and religious
organizations, and the institutionalization of teral actors. The former ended with
the reconciliation between Italian governments #mel Catholic Church over the
control of the IPAB. Both events paved the roadtha strengthening of a pluralistic
model in social assistance policy that would talkee in the post-1970s period and

made the Church and its affiliated organizatisater in their institutional role.
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In the shadow of fiscal restraint, the 1980s wéraracterized by an extension
of means-testing. Furthermore, that decade reenafirthe dominance of traditional
actors in the social assistance policy field bsbadaw the growing importance of
other actors, such as newly created religious azgéions and territorial actors. Not
until the mid-1990s and the election of the Proghtee-left coalition, however, did
the establishment of new publicly provided socgsdistance benefits and services and
the sector’'s most significant reform since the tateeteenth century take place.

Affected by a series of destabilizing forces, sashthe deep crisis of Italy’s
political system and Europeanization processeas, ¢gontext where other secular and
religious organizations took diverse stances on rdite@nalization of the social
assistance system, the Prodi, D’Alema, and Amateegonents accomplished
several policy interventions in the field. Theséementions also conformed to the
centre-left's own interests, perceptions of faismaad ideological preferences. Even
the centre-left accommodated the social assistaotiey interests of the Catholic
Church and its associated religious organizatibagiever.

In the 2000s, the centre-left reinforced decersadilon in social assistance
policy, further empowering territorial actors inettield. That initiative may be
attributed partly to the increasing prominence @jionalist secular organizations,
such as the LN, which could influence the governmagenda. In the end,
Berlusconi’s rise to power marked a return to aerfamgmented selectivity in regard
to social assistance, ensured the obligatory peoeseh Catholics in anti-poverty
policy actions, and brought spasmodic initiativeshwespect to the presence of
territorial actors in the social assistance field.

The twisted path followed by the RMI highlightsaek of political will within

the centre-left and especially the centre-rightwadl as the absence of a strong,

137



coherent domestic coalition to promote the fulabbshment and maintenance of the
scheme at the national level. To paraphrase Mardi Relizzari (2007: 20-21), a
redistributive policy like the GMI depends on maijprsupport built upon a high
degree of inequality aversion.

Even the centre-left, which initially introducecetRMI, was divided about it;
this division may also be reflected in the 2001stational reform. The centre-right
was hostile, largely because a national GMI wasnaigd as benefiting the poorer
south at the expense of the richer north. The wniware unprepared to accept a
restructuring of the entire welfare system for ¢sh&e of a permanent national GMI.

The ecclesiastical hierarchy, secure in their tastinal role in the social
assistance field and at that time loyal to a potityon-alignment, adopted no public
stance in favour or against the GMI. Catholic gmests organizations were among
the very few groups to support the scheme, beciadgeghe citizenship model they
envisioned. This support did not translate into enfmrmal advocacy of the scheme
articulated explicitly in the public record, due tbe ‘pastoral’ role of these
organizationg@nd their close links with the Vatican, which i thalian case is quasi-
synonymous with the Catholic Church in ltaly.

In such circumstances, the RMI was extremely valbler to any change of
government. That was what finally brought its demikaving only a few GMI
schemes in place at the local level. Of these sekefrurin’s experience in particular
illustrates the salience of institutionally powertarritorial actors in establishing a
GMI locally, albeit in a context characterized bgsthbilizing forces and by a
domestic coalition supportive of the scheme.

Because of its GMI experience(s), Italy can be saidccupy an intermediate

position in the southern European spectrum as degre progress of citizenship-
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based rights. Whereas Portugal and Greece are aivthextremes of the spectrum,
Italy arguably shares the middle of the spectrumh 8pain. While Spain has no GMI
at the national level, it has developed local Ghesmes. By contrast to the small
number of such schemes in lItaly, all 17 Autonom@osnmunities in Spain have

established their own GMI. Chapter 4 is devotethéSpanish case.
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CHAPTERA4:
THE SUI GENERIS CASE OF SPAIN
FROM FRANCO'S‘CATHOLIC SOCIAL STATE
TO ‘TERRITORIAL’ SOCIAL ASSISTANCE

Although local GMI schemegentas minimas de insercipm Spain take the
form of a subjective right only in the Basque CoynNavarre, Madrid and Asturias,
since 1989 all of the country’'s 17 Autonomous Comines (as the regional
governments are known) have developed their own @iMgrammes, making the
Spanish case a success story. As will be argudbeirsecond part of this chapter,
primarily via discussion of the Basque Country l@lso via references to its
emulation by the other Autonomous Communities, $liscessful institutionalization
of regional GMIs is attributable to the co-occumenof destabilizing forces and
potent domestic pro-GMI coalitions. Much like thtalian case, moreover, the
existence of institutionally powerful territorialctars was a prerequisite to the
emergence of these programmes.

As will also be argued, the schemes vary signitigaim terms of monetary
components, activation criteria, and populationgeced, largely due to the mixed
inputs of diverse actors/organizations. In 2008, @average monetary component of
local GMI schemes in Spain equalled 375.68 eurossiiogle persons and 593.86
euros for a family (Bahle, Hubl and Pfeifer, 20139}, i.e. approximately 20 percent
of per capita GDP (Ayala, 2011: 274).

These local schemes co-exist with ‘national’ soasgistance provisions that
are financed through general taxation, and withvigsions made by religious
organizations that play a pivotal role in the fielkdnong the main themes discussed
in the first part of this chapter are the ways imch destabilizing forces, such as the

rise of unemployment in the 1980s, increased theentives of influential
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actors/organizations (above all the Socialistssupport an expansionary phase in
publicly provided social assistance, as well asirghér consolidation of the central

role of religious organizations in an increasinglyralistic model of social assistance
in Spain.

To continue the outline of publicly provided sd@asistance in the country,
it should be noted that the central government thes ultimate authority over
‘national’ social assistance provisions as weltres responsibility for funding them.
Territorial actors, i.e. regional governments, méhaess play a crucial role in the
management of these provisions (Rodriguez-Cab2&@9; Topraakkiran, 2012).

In the absence of a GMI at the national level,rtigest significant example of
a ‘national’ social assistance benefit in the coynat least in terms of population
coverage, is the non-contributory pension for irdlrals who have reached the age of
65 or have a disability of at least 65 percemnsiones no contributivate jubilaciéon
y invalidez) In 2010, the monthly amount of this pension w&98.3 euros, with
approximately 458,000 recipients (Bahle, Hubl afelfér, 2011: 138). For that year,
the expenditure on these pensions was slightlytless 0.2 percent of the country’s
GDP (Chulia, 2011: 287 and 289).

The combination of GMI schemes at the territorvel with categorical
social assistance benefits nationwide make publxclyvided social assistance in
Spain a ‘hybrid’, somewhere between ‘selectivitpda'selective universalism’. As
implied in Chapter 3, this arguably holds true mitvan it does in Italy, where given
the small number of local GMI schemes, ‘selectiviovershadows ‘selective
universalism’.

Table 4.1 offers a picture of the number of benafies of the main social

assistance provisions allocated at the nationatemiorial level in Spain:
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Table 4.1. Social Assistance Beneficiaries in Spain

Year Non- Non- Social Social GMI
Contributory | Contributory Assistance Assistance | schemes
Pensions for | Pensions for Pensions Pensions (Rentas

Individuals Invalidity for Old Age for Sick minimas
Over 65 (Pensiones no  (Pensiones | (or Disabled) de
(Pensiones ng contributivas: | asistenciales: Persons | Insercion)

contributivas: Invalidez) Vejez) (Pensiones
Jubilacion) asistenciales:
Enfermedad)

1992 58,904 21,170 m m 69,510

1995 176,063 147,872 m m 139,047

1998 216,967 220,561 m m 232,491

2000 228,859 242,416 21,460 46,599 243,964

2001 276,488 205,098 17,045 40,750 268,118

2002 278,256 207,540 13,541 35,892 267,239

2003 281,154 207,193 10,871 31,794 294,057

2004 281,448 207,025 8,488 28,273 281,976

2005 279,189 205,319 7,425 25,676 274,271

2006 276,920 204,844 5,572 22,285 359,286

2007 270,980 203,401 4,430 19,852 298,133

2008 265,314 199,410 3,589 17,487 m

2009 260,908 197,126 2,940 15,480 m

assistance under the Socialists in the early 1986kiding the gradual replacement
of the social assistance pensions for old age angi¢k or disabled individuals by
the non-contributory pensions for individuals otlee age of 65 and invalid persons.
In fact, in the early 1990s, improvements in theerage of benefits for individuals
older than 65 reduced the poverty rate for thisigro a level well below the average
for Spain, from 23.45 percent in 1980/1981 to 1588&ent in 1990/1991 for males,

and from 20.95 percent to 13.83 percent for femfaethe same set of years (Ayala,

2011: 264-265).

! The data is based on EuMin database 2011, preliyiata. Information provided by Vanessa Hubl
and Thomas Bahle, accessed at ww.mzes.uni-manmdeeinT.he figures are for numbers of

beneficiaries and ‘m’ for ‘missing value’.
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Similarly, scholars such as Pazos and Salas (19f8yed in their studies that
means-tested benefits in the country are clearbgnessive. Ayala and Martinez
(2005), on the other handemonstrated that such benefits did not resuligimifecant
decreases in inequality in the country, althougty improvedthe purchasing power
of beneficiaries.Moreover, means-tested benefits alleviated severe as opposed
moderate poverty, with the latter remaining rekatyvstable. The inequality between
the different regional GMI programmes acted, howgwas a limit to poverty
reduction and reduction of unemployméayala and Rodriguez, 2010; Ayala, 2011:
273).

Despite the progress made, as mentioned in Chdpter the mid-2000s
means-tested benefits in Spain amounted to onlyp8r2ent of the composition of
disposable income for the bottom decile of Spasiankll below the EU-15 average
of 21.25 percent for the same point of referenauliizet al, 2009: 16). Levels of
poverty and inequality also remain particularlyhig

Table 4.2 presents data on the percentage of gapulat risk of poverty, as
well ason the ratio of income received by the 20 percérthe Spanish population
with the highest income to that received by thep@frent of the population with the

lowest income:
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Table 4.2. Percentage of Population at Risk of Poxtg &
Income Quintile Share Ratio (S80/S20)
in Spain and the EU-15 (2003-2011)

Year Percentage of Population Income Quintile Share Ratio
at Risk of Poverty’ (S80/S20§

Spain EU-15 Spain EU-15
2003 19 15 5.1 4.6
2004 19.9 17 5.1 4.8
2005 19.7 15.7 5.5 4.8
2006 19.9 15.9 5.3 4.7
2007 19.7 16.0 5.3 4.9
2008 19.6 16.2 5.4 4.9
2009 19.5 16.1 6.0 4.9
2010 20.7 16.2 6.9 5.0
2011 21.8 16.7 6.8 5.1

Aside from the persistently higher levels of poyexhd inequality in Spain in
comparison to the EU-15 averages, the data refteetsnpact of the 2009 economic
crisis on Spanish citizens: the percentage of tlavsesk of poverty and the income
quintile share ratio increased approximately byadd 13 percent, respectively. At the
same time, according to a 2012 study published djt&3Espafiola and the Institute
for the Promotion of Social Sciences and Appliedi®ogy (FOESSA Foundation),
poverty rates vary substantially at the territokesdel. In Navarre the poverty rate is 7
percent, whilst in Extremadura 38 percent (Hidalg012). Overall, rather
unsurprisingly, the richest regions demonstratestutially lower indicators of
poverty (Ayala, 2011: 267).

Against this background, based on integrated“datahe European Value
Survey (EVS) and the World Value Survey (WVS), Saats believe that taxing the

rich and subsidizing the poor is an essential adterstic of democracy. Using a

scale from 1 to 10, wherein 1 means that ‘taxirggribh and subsidizing the poor is

2 The data is based on EUROSTAT. Cut-off point: @cpnt of median equivalized income after
social transfers.

® The data is based on EUROSTAT. Income must beratatrl as equivalized disposable income.

* The data concerns the year 2007.
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not an essential characteristic of democracy’ @th& opposite, only 33.2 percent of
the respondents chose an answer below 5. In aasimgin, when the respondents
were asked to choose between two alternatihat is ‘an egalitarian society where
the gap between rich and poor is small, regardtdssachievement’ versus ‘a
competitive society, where wealth is distributedaading to one’s achievement’, the
percentage of those who preferred the first statérte a higher or lesser degree
amounted to 61.4, as opposed to the 27.6 percahbsé who preferred the second
statement. Furthermore, the 36.7 percent of thtsalg opting for ‘an egalitarian
society’ was much higher than the 8.4 percent afs¢hovertly preferring a
‘competitive society’.

It becomes more difficult, however, to reach a cleanclusiofi about the
possible preferences of Spanish citizens towardidighy provided social assistance
when we consider the answers given to whethercaegowith extensive welfare, but
high taxes’ is preferable to ‘a society where tases low and individuals take
responsibility for themselves’. 41.2 percent of thespondents prefer the first
alternative, as opposed to the 37.8 percent okt prefer the second one.

By contrast, more recent data from the EuropeaiaSsarvey (ESS)shows
that the shares of Spaniards who agree or stroagige with the statements that
‘many with very low incomes get less benefits thiagy are legally entitled to’ and
‘benefits in this country are insufficient to hghgople in real need’ are 64 and 72
percent, respectively. As viewed in Table 4.3 (hg)dhese figures are much higher
than the same ones for countries like Germany,derahe United Kingdom, Norway

and Sweden:

® This conclusion draws on the integrated data®BWS and the WVS, once again. The data concerns
the year 2000.

® See note 5.

"Round 4.
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Table 4.3. ESS Data on CitizensAttitudes Towards Welfare
(Selected Countries, 2008)

Country Statement 1 Statement 2
‘Many with very low incomes ‘Benefits in this country
get less benefits are insufficient to help people

than they are legally entitled tc in real need’
Spain 64 72
Germany 48 52
France 50 59
United Kingdom 52 57
Norway 24 51
Sweden 23 33

Estivill (1993: 261-262), a prominent Spanish stogcst and social policy
analyst, was among the very first to stress thatizéhs feel annoyed about it
[poverty] and tend to blame... individual uselessn& his concept leads, at best, to
charity and perhaps to some philanthropic actiaiis [poverty] is handled as
something extremely residual, something that onetnagcept as a fact of life’.
However, the data presented above suggests thagpitele the relative
underdevelopment of publicly provided social assise, the lack of a national GMI,
and the belated establishment of local GMI schethese is not a corresponding low
level of popular support for such policy measures.

At the same time, according to data from the Egiat&onference of Spain
(Conferencia EpiscopaEspafiold®, a vast network of charitable activities and
institutions is directly linked to the Catholic Qlsh of Spain, which is also one of the
largest landowners in the country (see also Eunf@hg, 2012). The most visible
expression of the key role played by the Churcthésocial assistance field in Spain

are the 5,675 centres that in 2010 provided firsranid other assistance to a total of

8 Unless otherwise stated, this and the next paphgese based on information collected from the
Conferencia Episcopdtspariola
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2,857,621 people. Céritas Espafiola and Manos Uaidathe organizations linked to
the Catholic Church of Spain that provide the ngmsterous support to the weakest
socioeconomic strata.

In addition, a great many of the 12,465 Cathollgi®us organizations in the
Ministry of Interior's Register of Religious Engs implement their own social
assistance projects. Indeed, the dominance of thdGa charitable ethos’ in Spain is
such that even today the term ‘asistencialismoe(farism’) is used to refer to the
central role of religious organizations in the sbeissistance field, as opposed to the
more limited state-supervised provisions (see Klangen, 2001: 9).

Data provided to the author of this study by FraceiLorenzo, the director of
the Research and Institutional Relations Departroér@éritasEspafiola, show that
religious organizations such as Caritas fill in gaps of social assistance provision
left by the central government and territorial astoln 2010, Céritas Espafola
provided social assistance to approximately 1.8iamilindividuals in Spain. The
highest demand was for food, transport and houdihg. majority of people seeking
assistance were single women with dependents, Uogatgphmen, mostly from the
construction sector, young families with childreand for the first time, elderly
women, recipients of the minimum pension. In 20th@, resources spent by Caritas
Espafola on relevant activities surpassed 35 milkoros. 88.74 percent of that
budget came from private funds, and only 11.26 fruublic administrations at the
central, regional, provincial and local levels. lorenzo’s words, ‘Less than 35
percent of the Céritas Espafiola budget for antepgvprojects nationally and
internationally is covered by the central governt@riocal administrations. The rest

is covered by private funds’.
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Similarly, data provided to the author by Mikel RuDirector of Céaritas in
the Basque Country (Interview) show that religi@aunganizations play a crucial role
in the social assistance field in Spain, providsegvices that would be too costly for
the state to provide. In 2011, Céaritas in the BasdDountry alone spent
approximately 1.85 million euros to help peoplefetiig from the consequences of
the financial crisis. That year, the social assistaactivities of the organizati@liso
benefited from the use of 2,352 volunteers. Rege@thrdinal Antonio Maria Rouco,
who heads the Council of Bishops in the countryoked the pivotal role of the
Catholic Church in Spain as a social assistanceigep as an argument against the
further taxation of the Church by the Spanish gorent (Eunjung Cha, 2012).

Hence, as in the ltalian case, religious orgaromnstin Spain complement or
even (to a great extent) substitute for socialsémsce provisions by the central
government and territorial actors. They arguablessubstantial financial and other
resources that governments and territorial actanslavotherwise need to mobilize, if
religious organizations were not extensively inal\n the field.

As in Chapter 3, however, the role of religiousamgations in the evolution
of social assistance, and more importantly in thitutionalization of local GMI
schemes, is only one of the topics discussed irptesent chapter. Once again, the
analysis begins with a very broad historical ovexwiof the developmental paths
followed by social assistance, from the interwaargeup to the end of the 1970s, and
from the 1980s to the late 2000s. The second gdattheo chapter then details the

Spanish GMI experience.
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4.1.SOCIAL ASSISTANCE IN SPAIN: AN HISTORICAL OVERVIEW

4.1.1. Pivotal Actors and Attitudes from Franco tiee End of the 1970s
a. Francoism and the ‘Catholic Social State’

Up to the fall of the Francoist regime and the $rdon to democracy in the
mid-1970s, the evolution of social assistance iailsgvas characterized mostly by a
late, rudimentary institutionalization of socialsasance policy measures (in the
1950s and 1960s), and by Franco’s strategic aliavith religious organizations. As
will be discussed in this subsection, the interegisrceptions of fairness and
preferences of the Spanish Fascists with regardotial assistance, and changes
therein over time, were the main determinants effthld’s evolution. Throughout
this period, Catholic religious organizations pldya key part in the provision of
social assistance.

Until the early twentieth century, the most pronminexpression of intent by a
Spanish government to establish publicly providextiad assistance was the
acknowledgement in the 1931 Constitution of thdatrigf all Spanish citizens to a
minimum level of welfare (Article 48 onstitucion de la Republica Espafiol®31).
This policy innovation should be viewed togethethwthe extension of civil rights
during the radical period following the municipde&ions of 28 June 1931. The
Republic was captured politically by reformists;luding social democrats (Lannon,
1995).

Despite the good intentions reflected in the Ctutstin, the government took
no particular action to introduce a social assttastheme. The programmes of parties
such as the Spanish Socialist Workers’ P@iRgrtido Socialista Obrero Espafiol

PSOE), which during the Second Republic becamsattibagest political formation in
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the country and entered the coalition governmerit9¥1-1936, were not concerned
with the idea of solidarity (Stjerno, 2004: 152).

By contrast, driven by the principles and interg¢btt guided the activity of
Catholic religious organizations (as also descrifsedhe Italian case in Chapter 3),
the Church’s dominance in the social assistandd fias such that it depressed any
role that might have been played by other orgaiuizator civil society in generalln
the early twentieth century, a survey conductethieySpanish Ministry of Interior on
the extent of involvement of Catholic religious angzations in social assistance
indicated that approximately two-thirds of the ingions active in the provision of
help to those in need were directly operated by sarganizations. The rest were
associated with rich benefactors. The outbreak hef €Civil War in July 1936,
moreover, meant the end of any hope for innovatinrsocial assistance and left the
policy makers of the Franco regime facing an esdgnhonexistent system of publicly
provided social assistance after the war endegnil 2939.

Under Franco and until the late 1950s, the goventimiahare in that policy
field was confined to discretionary handouts inaitons of extreme and evident need
through the Social-Charitable Protection FuRdr{do de Proteccidén Benéfico-Sogial
created on 29 December 1936The Fund was intended for children and the ejderl
and depended on assorted private sources andlardmancial aid from the state. Its
operations were further regulated by a decree ddd&ember 1940 (A B C, 1944: 8),
at a time when Spain suffered (and would still suéintil at least the late 1950s) from

sluggish growth and high poverty (Prados de la &s@ 2006: 3).

° This paragraph is based on Giner and Sevilla, 18B4rez, 1985, cited in Mangen, 2001: 12.
% The Fund was the precursor of the National FundSocial AssistanceFpndo Nacional de
Asistencia SociaFONAS) discussed below.
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In contrast, a rhetoric which stressed the salieic@atholicism encouraged
traditional forms of social assistance inextricaliked to the activities of religious
organizations. ‘Our state must be Catholic in theiad and spiritual sense’, Franco
himself declared in 1937 (quoted from Hughey, 19688). The regime entrusted the
Catholic Church with so many tasks in the fieldttf@ most of Franco’'s time in
power, social assistance was effectively a monspolactivity of the Church and its
affiliated organizations. In this connection, tri@ns to the Church in 1950 equalled
spending on health (Carreras, 1989; Esping-Andelg94: 121).

Several reasons account for the government’s ddtittowards social
assistance, i.e., its insistence on keeping stasepce rudimentary and maintaining
the traditional forms of social assistance, inahgdithe pivotal role of Catholic
religious organizations. First, the corporatisttatiorial model favoured a supporting
role for the government in the field (Martinez-Aliand Roca, 1986). Second, the
official ideology of early Francoism (from 1940 tlee late 1950s) reflected a kind of
clerical fascism, within which secularization wasrqeived as a threat not only to
Catholic religious organizations but also to theama

The collaboration between the Fascists and the cbhwas an ideological
cornerstone of the regime (Sturzo and Lograsso5:1989). This partnership was
among the effects of the anticlerical politicalnghte of the tumultuous Second
Republic (1931-1939; Preston, 2006: 26 and 53)erAthe Republicans in 1932
confiscated the Catholic Church’s vast holdingsicwlat that time were worth more
than 6,000 million pesetas (one billion dollar$le tCatholic Church in Spain sided
with General Franco, who in 1936 revolted agaihst $panish government. On 27
January 1940, Franco signed a decree that redtege@hurch’s property (Manhattan,

1972: 128-129 and 132).
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Third, the Axis defeat in World War Il contributed the prolongation of
Catholic influence on policy fields in which the @bh and its associated organizations
had traditionally been involved (see, for exampleyz, 1991: 161-164). Finally,
Francoism could not have promoted social policiased more on public than on
private involvement, for the dictatorship’s totatian principles put the legitimation
of the regime above any social activity it undekto®his attitude kept the idea of
public-sector involvement from taking root in Spansociety (Carasa, 2007: 148 and
163-164). Instead, a deeply entrenched culturecadsd the provision of social
assistance with the most ancient of religious bgliepposing reformist, socialist, and
liberal views, along with major social reforms gealy (Esping-Andersen, 1994: 123-
124).

Complementing this picture of relative inertia vilas configuration of political
institutions. Decisions on social policy in genengre controlled by the political and
bureaucratic elites, who preferred an occupati@maiiarckian welfare model that
reflected their priorities: maintaining the opeoatl capacity of the structures of
production (Guillén, 1997: 170; Guillén, 1999: &lalb-16). By contrast, according
to Manuel Aguilar, a social policy expert on theaBigh GMI (Interview), ‘The take-
up of social assistance benefits was perceivedhasmdiating act’.

The situation started to change only in the lat&08%and early 1960s, a period
of economic development promotion, when Catholi¢eliactuals (Opus Dei
members) in ministerial posts laid the foundatidms the establishment of a first
level of publicly provided social assistance. Thwecof the Opus Dei doctrine
contributes to understanding the turn towards thioduction of such policy
measures: ‘the real focus of the spiritual life.ithe stuff of daily living that, seen

from the point of view of eternity, takes on trassdent significance... it [Opus Dei]
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was regarded as a liberalizing force in both sequdditics and the Church’ (Allen,
2005: 5 and 7; see also pp. 56-61, on the reldtiprisetween Franco and Josemaria
Escriva, the Spanish priest who founded Opus Pea)in Italy, the enthronement of
John XXIII, and the convening of the Second Vati€Gouncil also encouraged policy
change in the social assistance field (Story anlhé&kg 1991).

In Aguilar's words (Interview), ‘This turn may bet@buted to the regime’s
desire to avoid social unrest directed at the dexsadd dictatorship, and to decrease
the gap between Spain and more developed Europedfiarev states’ (see also
Rodriguez-Cabrero, 1989; Arriba and Moreno, 2002).Gn these circumstances, in
July 1960 Franco’s regime created the FONAS (Lalf960)-".

One of its purposes was to support charitable tutgins managed by the
Catholic Church and administer pensions for old age disability pensiones
asistenciales de vejez y enfermgdastablished in December 1961 (Article 27, Law
85/1961, regulated by Decree 1315/1962). Thesd@ens/ere means-tested benefits
for the elderly over the age of 75 and for disabpeasons without contributory
insurance coverage.

The 1962 decree characterized these pensions agaadvance in realizing
social justice in the Spanish state and a greptistéhe social history of the (fascist)
movement, consistent with the purest spirit of &timnity (Decree 1315/1962: 8227).
Although the establishment of these benefits wasnaovation, given the state’s
essential absence from social assistance poliglytban, they were meagre and, still
worse, often allocated in an arbitrary manner (@arand Guinea, 2009: 328). The
monthly benefit amount was 320 pesetas, 80 percémwhich went to pay for

residence costs if the individual was in residéntere, at a time (1962) when a

1 See note 10.
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construction worker received 50.75 pesetas foryasdaork (Statistical Yearbook,
1963: 284). These pensions were the only statealsasisistance benefits to be
established until the fall of the dictatorship; etally the monthly benefit amount
was raised to 1,000 pesetas (in 1972) and the ragehbld was lowered to 70 (in
1974).

In contrast to the newly institutionalized rudimemyt governmentole in
social assistance, religious organizatieugh as Céritas Espafiola were significant
players in that field under Franco, especially e tregime’s last yearLaritas
promoted an understanding of social assistance wiegit beyond the traditional
concept of charity. The social assistance actwitiethe organization paved the road
for the enforcement and consolidation of the rdég/@d by religious organizatioms
the relevant field in the post-democracy perioe @so Montagut, 2011: 121).

The 1960s and early 1970s coincide with increasniticism of Francoism
and social injustice from significant cadres of &oelesiastical hierarchy, but mostly
from parish priests (Cooper, 1976, cited in Mangg®0l: 52). In a similar vein,
Aguilar (Interview) argues that ‘there was no cotitms between the Church and the
governmenbver the control of social assistance, since ictpra Catholic priests and
nuns were in charge of the allocation of such [miowis’.

Finally, as Matilde Fernandez, former Minister afcil Affairs in the 1988-
1993 Gonzalez government asserts (Interview),

‘Catholic religious organizations were the only rgovernmental entities to
receive funding under fascism for the developmehtsocial assistance
activities. They thus found themselves well-equgppge provide significant

services in that area in the post-Franco democna¢icod, a period that
diverged from the relative inertia in social assise policy under Franco and
raised expectations for a clear break with that pas

Indeed, as discussed in the next subsection, datmaiton was one of the

destabilizing forces that in the 1970s created mtexa for change in the social
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assistance field, by encouragimger alia the strengthening of a pluralistic model in
that field. This included the emergence of powerfel policy actors, such as the
elites and organizations representing the 17 Autengs Communities; but also the
enforcement of the role played in social assistdmgeaeligious organizations. As
mentioned below, the Spanish Catholic Church’si@pgtion proved essential in the
fall of Francoism and the advent of democracy. lijyasts we also saw in the Italian
case study, this event should be viewed in conjonatith the Vatican being at that

time an actor that largely advocated democracy.

b. Attitudes of Old and New Actors in the ContéxDemocratization and Crisis as
Drivers of Change

The expectations for policy change linked with dematizationrested largely
on the assumption that democracy creates socialsrigsee, for instance, the
statements by the president of the Federation ofaS@/orkers inEl Pais 1978a).
The political transition in Spain was also concotreith a severe economic crisis
and consequent stagflation, partly associated witiise in oil prices (Villota and
Vazquez, 2009: 179). Inequality was twice thatatftimern countries, with the poorest
10 percent of the Spanish population possessirg) tlesn 2 percent of the total
disposable income (Mangen, 2001: 170).

In these circumstances, most political parties hedcan agreement in the
1977 Moncloa Pacts on the need to reorganize ttialssecurity system and expand
the welfare state, in which particular attentiorswpaid to the needs of the financially
weakest citizens (Pactos de la Moncloa, 1977). Nlbacloa Pacts had only partial
support from other secular organizations such adrtde unions, however, which at

least initially emerged during the transition tonaeracy as ideologically divided
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over proposals for the restructuring and refornthef Spanish economy (examples in
Gomez, 1977; Quinta, 1977).

The post-Franco labour movement was largely amadted duopoly of two
large national confederations, the General Union\dfrkers Union General de
Trabajadores UGT) and the Workers’ CommissionSdmisiones ObrerasCCOO)
that did not participate in social pact processesl 1979. That year, the Inter-
Confederation Framework Agreement signalled a metordemocratic normality and
stressed the salience of unions for policy desujitota and Vazquez, 2009: 186).

Nonetheless, because unions considered exclusmm fmployment as
synonymous with poverty (and the converse), theniSpalabour movement’s main
objectives even after the 1970s would always bleefulployment and the protection
of salaried workers (Parrillat al, 1997: 172). Furthermore, in the words of Hector
Maravall, a representative of the CCOO (IntervieW)| social benefits must have
the character of subjective right benefits and tigarsal, even if they are conditional
upon the fulfilment of certain requirements. Theref we [union representatives]
were not in favour of welfare benefits that areccetionary due to budgetary reasons,
as publicly provided social assistance in principle

Against this backdrop, the centre-right governmehftthe Union of the
Democratic Centrelnion de Centro DemocraticdCD) that emerged from the June
1977 elections under Adolfo Suéarez prioritized @asing old-age pensions and
augmenting the coverage and duration of unemployrbenefits, and took few
initiatives in social assistance polidygl (Pais 1977b). One of the few initiatives was
organizational: the government argued that thetioreaf the General Directorate for
Social Action and Social Services within the Minysof Health and Social Security

in 1977 would reduce bureaucratic burdens and ibotér to greater ministerial
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flexibility (El Pais 1977a). Another initiative was to modernize bydaging the
regulations for the social assistance pensiondlksitad in the early 1960s, lowering
the age threshold to 69 years, and improving thevaat procedures (Royal Decree
2620/1981).

Both actions conformed to the pragmatic politicsAdblfo Suarez, the UCD
leader, who was sometimes characterized as htstikeology and interested solely
in making policies more efficienE( Pais 1981a). The 1981 decree explicitly cites
rationalizing and simplifying the provision of tleepensions as the reason for the
update (Royal Decree 2620/1981: 26110).

The main social assistance policy change duringpémod of centre-right
governance was to lay the foundations of a teratanodel of social assistance by
empowering territorial actors. This developmentverb particularly relevant to the
later creation of local GMI schemes and the codstibn of a pluralistic system of
social assistance.

The empowerment of territorial actors enjoyed brpadiamentary and extra-
parliamentary consensus and was deemed to sereeab@urposes: ‘reducing the
bureaucratic burden on the central government acitithting redistributive policies’
(Aguilar, Interview); mitigating long-standing teoss between political centre and
peripheral separatists (Gallego and Subirats, 20T);: and promoting a symbolic
break with the Francoist past and its aggressiwamgtts at coerced centralization of
the Spanish state (Moreno, 2002: 400; Cuenca, 20QC&tly, ‘it was a way to
transfer part of the governmentigelfare policy responsibilities, especially those
connected with shameful poverty, to other actors r@latively low political cost. We

should keep in mind that the provision of sociaistance is often linked to clientelist
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practices. The Spanigfovernmentvanted to stay out of this, as much as possible’
(Aguilar, Interview).

The first step towards the empowerment of teriadoactors in the social
assistance field was taken in the 1978 Constitutdmch flexibly defined the duty of
public authorities to maintain for all citizens abtic social security system that
guaranteed adequate assistance in situations @shipr(Article 149.3, Constitucion
Espafiola, 1978As Pedro Sanchez, in charge of the GMI in the Basgountry and
Director of the Department of Employment and Sod¥fairs of the Basque
Government asserts (Interview), ‘This constitutigm@vision, along with Article 25
of the Basic Law on Local Government, paved the way all autonomous
communities to claim a large number of social aast® functions in their statutes of
autonomy, including a GMI'.

Nevertheless, the 1978 Constitution (Articles 6 4ty also signalled a clear
rejection of a laicist state. The Constitution gaaed the special position of
Catholicism in Spanish society, allowing coopenmatietween the government and
the Catholic Church, and the provision of privatenplementary assistance such as
the kind offered by Catholic religious organizasoithe involvement of people in the
Catholic Church and its associated organizationthénopposition to Franco late in
his regime, which lessened the Church’s identifccatvith it, and the government’s
care to avoid tensions like those arising from 1981 Constitution were decisive
factors (Linz, 1991: 171-174).

Under these circumstances, the Catholic ChurclpairSwvas seemingly safe
in its institutional role in the social assistarieg#d. Furthermore, organizations such

as Caritas were encouraged to continue taking ns#ipibty for social assistance
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policy. Their actions would shortly be instrumenitakriggering national debates on
poverty and in establishing local GMI schemes.

In short, destabilizing forces, meaning mainly ploditical transition in Spain,
left the legacy both of empowering territorial ast@nd maintaining the key role of
Catholic religious organizations in the social ssice field; in other words creating
acceptance for the need for a pluralistic modesadial assistance. Both territorial
actors and religious organizations would subsedy@fay key roles in Spain’'s GMI

experience.

4.1.2. Social Assistance in Spain from the 1980¢he Late 2000s
a. The 1980s and Early 1990s: Understanding the EPS&hd Trade Union
Confederations as Pivotal Catalysts for Social gtesice Policy

After the centre-right’s years in power, a ratharrbn time for publicly
provided social assistance, the triumphant victoirthe Socialists in the October
1982 general election initiated a long reign foe ASOE (until May 1996) and a
period of impressive expansion for publicly prowdsocial assistance. Means-tested
benefits increased from 2.1 percent of total scaéalurity expenditure in 1980 to 8.4
percent in 1992 (Gilbert, 2001: 215). To understdnsl policy change, we need, first
and foremost, to consider the ideological prefeesngerceptions of fairness and
interests of the Socialists under Felipe Gonzakmg with the impact of a series of
destabilizing forces that marked the 1980s.

After 1979 the PSOE distanced itself from Marxismd anoved towards more
social-democratic ide&s The party’s 1979 Congress had declared that 8@EPwas

a Marxist party, prompting Gonzélez to resign iatpst. He was reinstated at another

12 This paragraph is based on PSOE, 1%®&yista del Departamento del Derecho Politit®80.
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party congress that same year. His opinion wassth@alism should be an alternative
to Marxism, since the former gives greater respegeople’s individual beliefs. The
1979 PSOE programme also enshrined the building jokt and egalitarian society
among the party’s fundamental principles. This meas part of Gonzalez's strategy
for differentiating the political language of hisarpy explicitly from that of the
conservatives, whom Gonzalez had frequently attheideile in opposition for not
being socially progressive enough.

It was also a strategy for winning the upcominggbms (Stjerno, 2004: 158).
To consolidate its majority among Spanish politipatties, the PSOE reoriented its
policy agenda toward new socioeconomic strataudiet those at the margins of
society (Gomez, 1986). Such ideological transforomaéllowed the Socialists to take
more interest in policies often rejected by Maigtuch as publicly provided social
assistance (Estefania, 1987a).

The rise of unemployment during the early 1980¢] #re peak in poverty
levels in 1980 acted as major destabilizing forgesbolstering the Socialists’
incentives for expanding the public share in soagsdistance policy. Unemployment
had increased steadily since the 1973 oil crist lay1 1982 Spain had the highest
level of unemployment in the OECD, i.e. 16 peragthe workforcé®,

Furthermore, 26.6 percent of total households B01®ad incomes below 60
percent of median income, a number that was mughehithan the 13.5, 10.3 and
17.9 percent recorded for Belgium, Sweden and Gaymaspectively, for the same
year”. According to prominent sociologists such as Caga871) and Estivill (1993:
260), only in the 1980s did poverty in Spain becamibject of serious discussion,

opening the way for the expansion of publicly pded social assistance under the

13 The data draws upon the OECD database (see alata@,al999, cited in Stjerno, 2004: 157).
1 The data is from the LIS (Luxembourg Income Styatpject.
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Socialists and the subsequent development of I@dsll schemes by the 17
Autonomous Communities.

In this context, in the 1981 election campaign, fzdez proclaimed his
intention to pursue a bold economic and socialgyolsignalling a clear break with
the conservative past and attacking unemploymeshipanerty El Pais 1981b). The
party manifesto for the 1982 elections emphasinéidasity much more strongly than
earlier programmes, reflecting the PSOE’s new modercial democratic identity, no
longer as a workers’ party but as a people’s mowenmEhat identity was likewise
stressed in 1986 and 1989 (PSOE, 1982, 1986 ar}).198

Finally, we should note that the early years of ES§fdvernment coincided
with Spain’s accession to the EEC (1986), whichught Gonzalez closer to fulfilling
his vision of Spain as a modern European counttli @imixed economy that could
strike a balance between strong public and prisattors El Pais 1978b). Although
the requirements articulated in Spain’s Act of Assten regarding the social policy
field were limited in scope (Guillén and Alvare(2: 287), the EEC and its policy
initiatives had a twofold impact on the evolutidnsocial assistance, just as in Italy.

According to Sanchez (Interview), ‘On the one hatitkir effect on the
domestic situation was fairly mild, influencing peptions of poverty and sparking
debate. On the other, the resources emanating EB@ structural and cohesion
funds were what enabled social assistance growthm Rhe latter standpoint, the
EEC was a considerable exogenous force that catedbto disrupting the existing
social assistance policy equilibrium in Spain’.

Against this background, the Gonzalez governmesusial assistance policy
initiatives aimed to improve the existing minimalkg&l assistance provisions in one

respect. Social assistance pensions, ridiculousigilsuntil 1982, began to rise to a
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low but more acceptable level. Between 1982 and®2 188 amount of the social
assistance pension doubled in real terms (nomidithost five times larger). Graph

4.1 illustrates that increase

Graph 4.1. Amount of Social Assistance Pension irp&in (1982-1992)
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The Socialists furthermore introduced a series eW rsocial assistance
measures which included a minimum income benefit the handicapped (Law
13/1982), a benefit for unemployed individuals with unemployment insurance
(Law 30/1984), and a means-tested supplententiow contributory pensions
(complementos a minimdRoyal Decree 1194/1985).

The strengthening and expansion of social assistaravisions had become a
major subject of discussion in the PSOE ranks afldgahip of party ideology. The
Socialists’ turn towards means-testing was anradtére way of guaranteeing income

and boosting redistribution that resolved the pwgatcontradiction between the

15 The data is from the Ministry of Employment ancti@bSecurity, and communication with Aguilar.
The amounts correspond to pesetas per month.
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social-democratic desire to extend social welfareecage and the need to contain
public spending (see also Rodriguez-Cabrero, 280dla, 2011: 267-268).

In 1987, a debate initiated under the title ‘Progmae 2000’ focused on
several concerns, including the need to reoriemtviblfare state to the needs of the
poor through a new social pact (Estefania, 1984k&wise, the 31st PSOE Congress
(January 1988) proposed a socio-economic modelhichwthe welfare state would
find ways to combine policies pursuing solidaritydasocial justice with policies that
could achieve economic growth sufficient to for#stanflict between them. In the
words of Txiki Benegas, PSOE’s organizational sacye ‘Fighting against exclusion
and avoiding the dualization of Spanish societyars irrevocable objective of
socialism’ (Diez, 1987).

Whilst the PSOE had already come to acknowledgedhence of consensus
among social actors for redistribution, other sacorganizations would nonetheless
be instrumental in expanding social assistancédurat the end of the decade: after
the mid-1980s and especially after the 14 Decentl®#88 general strike, the
Communist CCOQCand the Socialist UGT had a great effect on howlipyb
provided social assistance evolved in Spain, ims$eboth of provisions at the
national level and of GMI regional schemes.

This new attention to social assistance on the gfatie country’s two major
trade union confederations was a choice determioyetheir growing incapacity to
shape the labour and economic policies closerdin tore interests (see also Parrilla,
2009: 6, 8 and 13). The decision to defend politeedow-income groups, though
not a union priority, enabled the secular orgamrst representing the labour
movement to expand the scope of their activitiesrtdorace a new clientele and to

show themselves as something other than promoterarmw professional interests.

164



According to Aguilar (Interview), ‘The unions viede¢he establishment of a GMI as
an indirect way to expand unemployment benefits’.

In Maravall’s view (Interview),

‘The problems stemming from changes occurring & lebour market, along
with the fear that the government’s intention tghten eligibility rules for

unemployment benefits opened the way for more qutsmpted the major
union confederations to increase pressure on tvergment. That pressure
culminated in the 1988 strike, the success of wigabe unions more power to
negotiate with the government, enabling them to ateimthe introduction of
new measures’.

In fact, as Fernandez asserts (Interview), ‘Thenmipresented two proposals
to the Ministries of Labour and of Social Affaijsintly responsible for managing the
organization and provision of social security. st recommended a GMldnta
minimg, which the CCOO called a guaranteed social sal@ajario social
garantizad9; the second urged the institution of a non-cbutiory pensiongension
no contributivg’. Union representatives nevertheless stressedthi@former should
not be exclusively or primarily monetary, and tkf@@ monetary component of the
GMI scheme should be complemented by a strong Ismtegration component of
limited duration. Exceptions would be made for selyemarginalized citizens with
integration difficulties’ (Maravall, Interview). Awrding to Maravall,

‘The unions’ persistence in prioritizing active grammes of social integration
can be explained by their fear that the monetargpmment of the GMI scheme
might create a poverty trap. After the central gaweent’s refusal to establish a
national GMI, on the ground that the institutiomation of a GMI was a
competence of the autonomous communities, the arparceeded to negotiate
with the governments of the Autonomous Communitieshe introduction of
the scheme at the territorial level'.

The PSOE government nonetheless adopted the unropogal for
establishing a non-contributory pension. Fernandefeminist, later an important

cadre of the Socialist International Women, optedthe non-contributory pension

because she ‘estimated that it would have a higlstréutive utility, favouring
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around 600 thousand people, mainly women, othenwiskgible for contributory
pensions’ (Fernandez, Interview). Union demands fenewed government
cooperation and the latter's desire to avoid amiemjog leftists were additional
factors (Chulia, 2011: 294; Molina, 2011: 85).

The negotiations between the government and theonani and the
government’s positive response on the establishwfetite non-contributory pension
led to the issuing of Law 26/1990, which launchedyatem of social assistance
pensions for the elderly and handicapped in praveed without access to social
security. These non-contributory old age and diggbpensions gensiones no
contributivas de jubilacion y invalidezvere meant to replace the social assistance
provisions for these groups that had been run biNA®

Whilst the minimum monthly amount of the new penswas set at 30,000
pesetas, at a time when the monthly minimum wageit@zens over the age of 18
was 50,010 pesetas (Statistical Yearbook, 1991), 2@ FONAS social assistance
pensions were frozen to encourage their recipiemtsiove to the new pensions’
(Aguilar, Interview). The first non-contributory pgions were paid in summer 1991
and represented approximately 57 percent of thenmim retirement contributory
pension for a 65-year-old recipient with dependgmuse (Chulia, 2011: 294). In
1992, the number of pensions allocated was appwteign 717,008 (Moreno, 1997:
8).

The Gonzalez government’s last intervention in @ocssistance policy
occurred in 1991, when it transformed child besefipreviously linked to
employment status, into universal benefits to whatdihchildren in households with

incomes below a given equalized threshold werdledtirrespective of their parents’

16 Assuming that the number of pensions correspamdset number of recipients, the latter equalled
approximately 1.8 percent of the total populatiStafistical Yearbook, 1992: 77).
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labour market position (Saraceno, 2006b: 87). laoemts with annual incomes below
one million pesetas, the monthly allowance was @ setas (Estivill, 1993: 255). In
sum, the improvement of old social assistance prows, the establishment of new
measures, and the use of stricter means-testingitmbat internal redistribution
within the social security system intensified. Igular’s words (Interview),
‘On one hand, the Socialists expanded the intesoeibal assistance zone of the
social security system, mainly by creating measgete pension supplements
and a social assistance level unemployment beaéft, neans-tested, intended
to improve the insufficient contributive protection the welfare state. On the
other, they established a completely assistenéieéll of protection formed
mostly by the non-contributory pensions and theoAotmous Communities’
GMI schemes, which were oriented towards individualithout access to
contributory protection’.
Graph 4.2 presents datan the evolution of means-tested benefits from2198
to 1992, the year of the currency crisis and tlgmisg of the Maastricht Treaty,
signalling the start of a new period distinguisiogdthe continuation of the existing

social assistance system and the absence of nesuraeat the national level:

Graph 4.2. Means-Tested Benefits in Spain (1982-129
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7 Once again, the number of benefits allocated surasd to correspond to the number of
beneficiaries. The data is from the Spanish Mipistr Employment and Social Security and Laparra
and Ayala, 2009: 269.
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As the graph shows, the number of benefits douthlechg the early 1980s. In
the five-year period starting in 1986, the loweremployment rate and tighter
eligibility requirements are thought to have slovwgEdvn benefit growth, in contrast
to the early 1990s, when the newly established awontributory pensions and the
emergence of local GMI schemes drove the increasthe number of benefits
allocated. For this last period, Ayala estimateg thumber of recipients at
approximately 5 percent of Spain’s total populafidgala, 2011: 270).

Meanwhile, the Gonzalez governments reinforced kitye role of religious
organizations in social assistance and, thus, ase pluralism in the relevant field.
One indication of that effort is the 1988 BudgetM_¢see Royal Legislative Decree
1091/1988 for the revised text). It provided thdixad share of income tax collected
from each tax return, equal to 0.52 percent ofggaakincome, would be allocated to
the Catholic Church or other social interests (pofit organizations such as
Céritas), depending on which option the taxpayéscsed. The Ministry of Social
Affairs would be responsible for distributing 80rpent of the total resources
collected for the purpose to these entifles

According to data from the Ministry of EmploymemidaSocial Affairs (2008)
the proportions of taxpayers who chose to dondi@ @ercent of their tax to the
Catholic Church ranged from 36.6 percent in 19922dl percent in 2004. The
shares of those who opted for donations to othelakmterests ranged from 21.1 to
33.5 percent in the same years. Starting in 20@Xpayers were also allowed to
contribute to both options at the same time, inclwlgase 0.52 was assigned to each
option. The share of those who chose to donate téveito both the Catholic Church

and other social interests ranged from 11.7 in 2000L.5 percent in 2004.

18 Unless otherwise stated, this and the next papagieaw upon Montagut, 2011: 1225.
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Why did the PSOE government strengthen the pivobéé of religious
organizations in the social assistance field? Theicdists depended on religious
organizationdo provide the social assistance activities thgirowed the quality of
life for citizens overall, especially the most disantaged (Ministerio de Asuntos
Sociales, 1990: 5).

Moreover, according to Fernandez (Interview), ‘Ackiledging the salience
of religious organizations in the sector was pdrtan attempt to incorporate the
German welfare model’s principles into the Spanmifare model. In effect, it
promoted a pluralistic model of social assistahed ould build on and benefit from
the long experience of religious organizationshimfield’. As mentioned above,

‘Catholic religious organizationsvere the only ones to receive support under
Franco. For this reason, after the establishmerdenfiocracy in Spain, such
organizations were very strong and believed (ctgethat they were in the
position to manage more resources. Increasingrttuaiat of resources directed
to Catholic religious organizations helped thevernment consolidate a
movement that was interested in social purposesttars worked in favour of
democracy. The entrenchment of a pluralism thateskwelfare purposes took
place via public dialogue and the consensus aficels organizations such as
CéaritasEspafola’ (Fernandez, Interview).

The need for a pluralistic model of social assistamwould be mentioned
again in the 1996 PSOE electoral programme (PSO#;)land was a principle the
conservative People’s Partydrtido Popular PP) would also respect.

Notwithstanding the continued vital role of religs organizations in social
assistance, the years between 1982 and 1992 wdeniably a period of significant
expansion for publicly provided social assistart bwed much to the cumulative
impact of destabilizing forces and the actionshef PSOE and the unions, driven by

their preferences, perceptions of fairness andeaten policy change. The next years

would be quite different.
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b. The Post-1992 Period: Key Actors Devoted to tRationalization and
Maintenance of the Existing System

After the rapid extension of publicly provided salcassistance in the 1980s
and early 1990s, most of the subsequent perioddvoelcharacterized by relative
inertia on the part of the government. Whereaslagcal differences regarding these
policies between the PSOE and the PP (which wasrdminduring much of this
period) should not be disregarded, as we will selevib the collaboration of both
parties with actors influential in the social atsi€e field, such as trade union
confederations, would serve to maintain the stqtusin the social assistance field.

In the post-1992 years, as in ltaly, the problens vaace again how to
rationalize expenditures and increase efficiencgiioumstances shaped by the 1992
Maastricht Treaty, and the deteriorating econonticason after the 1992 currency
crisis. For Spain, austerity also brought more @altallenges, since the Universal
Exhibition of Seville and the Olympic Games in Belana still had to be financed
(Guillén, 2010: 192).

In these circumstances, the only initiative the i8lsts took in social
assistance policy after the expansionary wave ®f1980s and early 1990s resulted
from another collaboration between the governmadtthe trade unions that enjoyed
the support of all parliamentary parties: on 15 rkaby 1994, the Congress of
Deputies approved the proposal of the Catalan Ggewee and Union
(Convergéncia i UnipCiU) party, which united deputies of neoliber@ntre-right,
and Christian Democratic orientation, to includee tBocial security system’s
structural problems and the reform needed to gteeaie system'’s viability among
the issues discussed by the Congress’s Budget CQteem(Cousins, 2005: 145;

Molina, 2011: 85). Over a year later, this interHaanentary committee reached
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agreement on that reform, in a text known as thiedico Pact (Pacto de Toledo: 6
April 1995, Boletin Oficial de las Cortes Generates 134).

Although the Pact's main purpose was to reform ffemsion system
gradually, it had implications for social assis&@nsince it anticipated a division
between contributory social insurance and non-dmutry benefits, which social
assistance allowances usually are. The unionstsaect as essential to preserve the
occupational and public character of the incomenteaance system. The possibility
that the centre-right PP under José Maria Aznahimign the impending elections
after the PSOE lost its absolute majority in Ju@83lraised fears of privatization
(Guillén, 2010: 192).

For the PSOE and PP, the agreement on reform wa®sed by the
combination of declining contributions and incregscosts which together called the
pension system’s stability into question. The 1998edo Pact has in fact been
thought to symbolize the reluctance of secular mgdions to suppress contributory
benefits, the main pillar of the Spanish welfaae{Guillén and Leon, 2011: 12-13).
From this perspective, the division between contoby social insurance and non-
contributory benefits was an effort to rationalthe existing system at the lowest
possible cost to insiders rather than a sign @fr@st in social assistance. By ensuring
that contributions would exclusively finance betgefuch as pensions, parties and
unions safeguarded the system’s contributory aspect

After Parliament approved the Pact in April 1996e thew conservative
governmentunder Aznar in May 1996 signed an agreement weghi&T and CCOO
on 9 October 1996 to consolidate and rationalieestbcial security system, realizing
the Pact’s provision that social assistance bentied by transfers from general tax

revenues (Law 24/1997). Although Aznar was not fimbuo a strong ideological
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welfare line’, he wished to project himself and party as moderate and therefore
strong on consensus policies (Mangen, 2001: 103-10&T and CCOO leaders

Céndido Méndez and Antonio Gutiérrez, on the otfzerd, welcomed the agreement.
Méndez hailed it for putting an end to the dreafsauld-be predators seeking to do
business with the pension system, while Gutiérraispd it as an example of how the
country might cope with challenges, however complaxa way that safeguarded

equity (Parra, 1996).

Aside from being instrumental in introducing thisancing rule, the main
‘contribution’ of the centre-right to the field wawganizational. In the name of
bureaucratic efficiency, the Ministry of Social Afifs was downgraded and its
responsibilities reassigned to the lower-rankingeEtorate-General for Social Affairs
of the Ministry of Labour and Social AffairsE( Pais 1996). One account of
successive governments’ minimal initiatives in abassistance policy during most
of the 1990s and part of the 2000s pinpoints ecanaestovery, marked by low
interest rates and the 1996-2007 building boorggéting a period of growth (Ayala,
2011; 270; Rodriguez-Cabrero, 2011: 23). Anothgslaation, however, cites the
centre-right’'s scepticism towards the welfare stgémerally, exemplified by the
words of Rodrigo Rato, Minister of the Economy frd®06 to 2004: ‘the best social
policy is employment policy’ (Villota and Vasquex)09: 173).

Meantime, the centre-right would also safeguardcinatral role of Catholic
religious organizations in the social assistane&dfand the principle of pluralism
adopted by previous governments. After the CathGhairch had pressed for it, the
Aznar government agreed in 2000 to guarantee thainamum of 123.6 million

euros would be allocated to the Church annuallygase the taxpayers’ contributions
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did not reach the aforementioned amount of mortey,3panish government would
be obliged to pay the difference to the ChyiMibntagut, 2011: 125).

In the 2000s, the most significant policy initiagiin the social assistance field
once again came from the Socialists, who returngebtver with José Luis Zapatero
in April 2004, and resulted from another socialtptdte Agreement on the Protection
of Dependent Persons, which became law in late 206@ 39/2006). This law
provided for coverage of all individuals in needoatre, financed from public funds
and the user’s out-of-pocket payments, with thietatependent on income. Spurring
the central government and other secular organizatio support the agreement was
the high and ever-increasing number of dependeditespecially elderly people in
Spain, a country with one of the lowest fertiligtes in the EU-15H] Pais 2006).
Overall, after the expansionary phase of publialgvmled social assistance in the
1980s and early 1990s, most of the subsequentdoeas characterized, as Graph 4.3
(see note 17 for the source) illustrates, by alstGh some years even decreasing)
number of benefit recipients.

Graph 4.3. Means-Tested Benefits in Spain (1993-290
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Graph 4.3 also shows a significant increase innilnber of means-tested
benefits after 2008, arguably in response to ttet fymptoms of severe recession.
This growth was paralleled by an abrupt increaseéhm number of individuals
contacting religious organizations such as Cafaaassistance.

Strikingly, according to Lorenzo (Interview),

‘The number of those contacting Céritas for somed kof financial or other
assistance increased by 104.3 percent betweena2@DZ010. The trend is firm
proof of the survival of these organizations as@pal actors in Spain’s
increasingly pluralistic social assistance systerd argues for the utility of
mixed welfare in the country. There is no doubt, reeeer, that such
organizationsvould be, along with a broad range of other actpest of the

broader coalitions that helped establish the I1Gd#dl schemes’.

The Spanish GMI experience is the subject of ticerse part of this chapter.

4.2.17 NEwW ACTORS & A BRAND NEW ACHIEVEMENT : THE SPANISH
GMI

4.2.1. Powerful Territorial Actors, Destabilizing étces, and Pro-GMI

Coalitions: A Recipe for Success

If the combination of high poverty rates in thdi&a south and the dominance
of the anti-southern Lega Nord in the ministry @sgble for social policies is
thought to have contributed to the failure to ingtonalize a permanent, national
GMl in ltaly (Saraceno, 2006a: 98 and 103), in tlgdbe establishment of a national
GMI in Spain should have been easier thanks tdes® pronounced monetary and
other economic divides between the Spanish north south (see, for example,
Hopkin, 2010). Nevertheless, for reasons mentiaiexle and for others that will be
discussed below, the PSOE central government dptéastitute a non-contributory

pension.
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By contrast, the northern Basque Country would bexothe first
Autonomous Community to establish a GMI scheme. Theoccurrence of a
powerful territorial actor and destabilizing forcescounts for this pioneering policy
initiative, whilst a broad level of consensus fi@ied the scheme’s establishment.

As discussed in the first part of this chapter, fpgving the way for
institutionally powerful territorial actors to enger in the social assistance field,
democratization and the 1978 Constitution enaliiede actors to introduce their own
policies and opened the road for the instituticaion of local GMI schemes.
Decentralization waster alia regarded as a tool that would facilitate redistitiu
largely because of the proximity of territorial @& to citizens, but also due to the
expectation that devolution would reduce the adsiriative cost accompanying the
design and implementation of publicly provided sbeissistance.

According to Aguilar (Interview),

‘The newly acquired autonomy of territorial acteveuld first find expression
in the 19781987 period via the establishment of regional sgystef social
services. In the context of the complex institusilbframework shaped by the
Constitution and the laws governing the aforememstib systems, the
governments of the 17 Autonomous Communities regghtte idea of a GMI
scheme as being outside the competences of thes8mmvernment’.

Against this backdrop, once territorial actors wergitutionally empowered
in the realm of social assistance, a combinatiomajor destabilizing forces shaped
the debate on the GMI within the Basque Countryesehforces included a high
unemployment rate (around 20 percent at that tithe),processes and instruments

associated with the challenges of the European|&iMarket, and the need to

conform to EEC standards on minimum acceptablddenfesocial assistante

¥ This conclusion draws on the interviews with GebSaez, MP of the Nationalist Basque Party
(Partido Nacionalista Vascd®NV), and Sanchez.
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As well, the industrial crisis experienced by th@sBue Country and
particularly the province of Vizcaya (Biscay) resdl in family incomes that were
below the Spanish average after the mid-1980s (&8enz2001: 289). Regarding this
point, statements by the then head of the Depattofdémployment and Security of
the Basque Government and of the General Diredtdtealth and Welfare of the
Provincial Council of Guiplzcoa stressed that aggdasegment of the Basque
population (in 1987 equal to 38.3 percent) suffdrech poverty and marginalization,
due in some measure to the partial destructionhef Autonomous Community’s
industrial base (Vitoria, 1987).

There were additional reasons why the Basque Cgaritical government
became a particularly powerful territorial actdrny$ enabling it to innovate in social
assistance matters. In Sdnchez’s words (Intervigd@)an Autonomous Community,
the Basque Country is characterized by a numbegyadicularities: to begin with,
along with Catalonia and Galicia, the Basque Cguathieved the highest level of
competence in welfare and other policies during fingt years of democracy,
compared to the other Communities, which had td exaen until 2001 to reach the
same levels’.

Indeed, the Basque Country, Catalonia and Galiciwed a ‘fast track’
trajectory to autonomy with extensive powers. TI®F8 Constitution (see Articles
151 and 143) had acknowledged these three Commsinitinich felt uncomfortable
with the central government regime, as historidomatities, granting them special
status. Actually, Moreno (1998) discusses this aute as an example of tke jure
asymmetry of the Spanish political system.

Furthermore, as Sanchez asserts (Interview),

‘The Basque Country, along with Navarre, is theyghlitonomous Community
that belongs to a special financial regime thaersfffiscal independence. This
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independence allows local governments to collesit thwn taxes and therefore
to enjoy a relatively high degree of autonomy ima@ing public expenditure,
as well as financial flexibility for policy innoviain. Viewed in conjunction
with the high level of competences in policy designd implementation
achieved in the early post-democracy period, fisa#lbnomy permitted the
Basque Country to demonstrate, compared to othesndmous Communities,
an innovative policy profile. This includes polieyeas such as professional
training, health, and, of course, the GMI' (seeod4oreno, 1997 and Moreno,
2002: 401).

Finally, according to Aguilar (Interview), ‘The Bagise Country’s largely
industrialized labour market, relatively small inftal economy, and prosperous
formal economy led to the understanding that aiszen need of assistance were not
wilfully idle and the problem was clear-cut: theligent would work if they could’.

In these circumstances, the idea of a safety methi® weakest enjoyed the
support of local religious organizations and secolganizations such as unions. In
Lorenzo’s words (Interview), ‘A survey on povertydamarginalization conducted by
the local Céritas branch in the traditionally Cadith@asque Country and the local
UGT campaign after 1986 for the establishment af henefits for those without
resources did much to shape the public debate emnded for a GMI that had
extensive media coverage’.

According to Ruiz (Interview), ‘Céritas, under ithen-director Manuel
Merino, was also responsible for forming a workgrgup on the establishment of a
GMI in the Basque Country and presented the outpéitds work to the local
government’. At this juncture, we should recall ttlthe Catholic Church in the
Basque Country has been traditionally ‘progressige’e, for example, Millington,
2004: 5255). The incentives of religious and other orgatnze to exert pressure on
governments for such schemes will be discusseddate

Given all these parameters, the coalitigopvernment formed by the

Nationalist Basque Partyértido Nacionalista VasGd®’NV) and the Socialist Party
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of the Basque CountryPg@rtido Socialista de EuskadiPSE-PSOE) after the
November 1988 elections charged the Basque governmemspartment of
Employment, Health and Social Security to study dimaensions of poverty in the
Community (Departamento de Trabajo, Sanidad y SeéauiiSocial, 1987). The study
underscored the emergence of a new class of neoipabe Basque society and
named unemployment, inadequate social protectienlack of solidarity, and above
all the economic crisis as the causes behind éatian. The publicity that the study
received in the Spanish press (see, for exampl@ri&j 1987) moved all Basque
parties to pay more attention to poverty and tagaldic stance on the issue.

On 8 May 1987, Julen Guimoén Ugartechea, the leaafethe Popular
Coalition (Coalicién Populaj, presented a non-legislative proposal on poverthe
Parliament. Although it was rejected, the propgs@pared the way for majority
approval of the amendments to the Popular Coaldiproposal, presented the same
day by the PNV and PSE-PS&Eoalitiorf™.

One result was the creation of an inter-parlianrgnt@mmittee on poverty.
Eduardo Vallejo de Olejua, a PNV deputy, stated titten committee would produce a
synthesis of the different parties’ positions amelate a serious programme to fight
poverty. The committee would prepare this progranafter considering the data

from the Basque government’s recently publishedystn poverty (SIIS, 2008: 79).

% The elections held in the Basque Country on Novan30, 1986 resulted in 17 seats for the PNV,
19 for the PSE-PSOE, 13 for Popular Unityn{dad Popular HB), 13 for Basque Solidarity
(Solidaridad VascaEA), 9 for the Basque Country Leftzfuierda del Pais Vas¢®&E), 2 for the
Popular Coalition Coalicién Populaj comprising the Popular AllianceAlfanza Populay AP), the
Popular Democratic PartyPértido Democrata PopularPDP), and the Liberal UniotJgion Liberal
UL) plus other smaller centre-right parties, ando? the Democratic and Social Centr€efitro
Democratico y SocialCDS).

2L Using studies to determine the number of those wiwold benefit from the local GMI schemes was
a practice that would be followed by several otheatonomous Communities in the design of their
own schemes (see Arriba, 1999b: 8).

22 After 1993 the party merged with the EE to becdB&-EE.

2 Unless otherwise stated, this and the next fotagraphs are based on Parlamento Vasco, 1987: 95-
112,
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The parliamentary debate on that day reveals ttegest of all parties in the
subject, even as they highlighted different aspeftshe problem. Guimén, who
headed a centre-right coalitfdrdistinguished by strong Christian Democratic vajue
justified the need for the government to legislateasures targeting poverty by
explicit reference to the results of the 1987 stahygl to religious principles. He
moreover stressed that the increasing poverty isgBa society had caused that
society to lose hope, and that the government muostrestrict its actions to
registering the misery of the people (Parlamentsecdal987: 96-98).

Pablo Ruiz de Gordejuela Urquijo and Augusto BadeiGaztambide
speaking for the Socialists, Maria Jesus Aguirrebd&Jrfor Basque Solidarity
(Solidaridad VascaEA), and Vallejo de Olejua for the PNV all ackredged that
government initiatives were necessary to cope wiehhigh incidence of poverty in
the Basque Country recorded in the study prepargdthe Department of
Employment, Health and Social Security. The Sagtiglunderscored the need for a
multi-dimensional understanding of poverty, whildte Popular Coalitionheld
unemployment mainly responsible for the phenomeand the EA proposed the
creation of an Inter-Institutional Committee on Hayment.

Lastly, the Nationalists emphasized that the gawemt study was in itself a
strong indication of interest in the subject arfdst step towards mitigating poverty.
Vallejo de Olejua thus maintained that the propogat in reality a government
proposal, not a Popular Coalition initiative, anttwsed the Popular Coalition of
confusing poverty with unemployment.

Almost a year after the vote on the PNV and PSE®PSalition

amendments and the decision to create the intéy-parliamentary committee on

% parts of which would later be integrated in the PP
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poverty, the committee approved the programPr@drama sobre la Pobreza en la
Comunidad Autonoma del Pais Vason 21 April 1988). It urged the government to
support all the actions proposed, including schethas facilitated access to non-
contributory provisions by individuals in econonhiardship (Aguirre, 1990: 18).

This programme formed the basis on which the Basiuentry’s President,
José Antonio Ardanza Garro, promised in Septem®88 1o launch a comprehensive
plan for fighting poverty in the Basque CountBlgn Integral de Lucha contra la
Pobreza para Euskadi en la Europa del).9By using a budget of 5,500 million
pesetas (in 1989), the plan would target thoseowitlany income and pay attention
to emergency situations. Indeed, included was #tabéshment of a GMI initially
called the ‘Minimum Family Income’lijgreso Minimo Familigy (Decree 39/1989;
Gobierno Vasco, 1990)According to Decree 39/198M orderto be eligible to
participate in the GMI programme, beneficiariesudtichave resided in the Basque
Country for at least three years.

Ignacio Arrieta (1990: 32B827), Head of the Ministry of Employment and
Social Security of the government of the Basquen@iguat the time, underscored
that the institutionalization of the plan againswverty and of the GMI in particular
were primarily due to the fact that 8,000 families, approximately 30,000 people,
were not covered by any kind of social protectioechmnism in the Basque Country
and had inadequate resources to secure their auriAnrthermore, the establishment
of a GMI was only part of the broader governmerdgpamme to enhance social
justice and allow further economic development eoohpetitiveness. Repeating the
words of Ardanza at the Basque Parliament on 3Q@eSdyer 1988, Arrieta claimed

that economic progress makes sense only if it é®@rapanied by a redistribution of
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resources, equal opportunities for the entiretyhef Basque population, and social
cohesion.

After being evaluated, the GMI was modified andareed the ‘Minimum
Income for Integration’lbgreso Minimo de InsercipnAimed at people lacking the
means to supply their basic needs, it providedsicbhamonthly monetary payment of
30,000 pesetas, plus 5,000 pesetas for each addifemily member (Law 2/1990).
Its provision was contingent on recipients fulfit the obligations in Article 5 of the
1990 law, which required their participation initiag and occupational activities.

Arrieta (1990: 325) made clear though that theitunsdbn of the ‘social
integration’ component of the scheme in no way rmeaat the government of the
Basque Country planned to abandon investment iaratmployment and training
policies. By contrast, he pledged that expendituresich policies would continue to
be almost twice the ones made by the central govenhat the national level.

Meantime, members of the Basque government’'s Dejeatt of Labour and
Social Security, which was to oversee the schembligized the newly established
local GMI through press conferences and intervielsis effort was aimed at
showing the importance of the scheme and oppogiegctiticism of the central
government.

According to Sanchez (Interview),

‘The main arguments used to support the necessityaflocal GMI in the

Basque Country underscored the need to overcome itloeeasing

marginalization of parts of the Basque populatiortake advantage of the GMI
experiences of neighbouring countries such as Eraand to promote the
initiatives taken by the EEC in the social assistapolicy field. Government
officials in the Basque Country moreover undersgdbe existence of a high
degree of political consensus around the schemengmolitical parties and
union confederations of different colouring. In nopinion, the successful
Basque GMI experience owed a lot to this high lesElconsensus. Key
political actors and organizations in the Autonosi@ommunity agreed that

the GMI would increase social cohesion in the Basspciety. The existence of
a pro-GMI domestic coalition in the Basque Courdiso allowed the survival
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of the scheme over time and its continuous impram@nthrough legislation’
(see also Arriba, 1999b: 10).

Sanchez’s view is in agreement with respected Shamewspapers, such as
El Pais that welcomed the Basque GM$ an initiative of the governing coalition
headed by Ardanza, although it also owed much & dbnsensus of the other
parliamentary parties (Arrieta, 1989). That consens the positions of the four
largest parties in the Basque Parliament on themrseh— merits closer attention.

Why the PNV, initially founded as a Catholic convsdive party, supported
the GMI has largely to do with the Nationalists’numitment to the defence of
Basque self-governmént for which policy innovation was indispensable vl as
with their proximity to social Catholicism (Estiill993: 266-267). Indeed, Garbifie
Saez, MP of the PNV (Interview), argues that thel®@Ms a policy initiative of her
party, which at that point was in charge of the istiy of Employment of the Basque
government and part of the 1985-1989 coalition guvent with the PSOE.

In her own words, ‘I can also say that the PNV tnespolitical party that first
promoted such policy initiatives in the Basque QGounThe objective was the
establishment and consolidation of a social madelyhich people would be at the
centre. The institutionalization of a GMI in pattiar complied with one of the pillars
of the PNV ideology, i.e. humanism and social cairés Sadez (Interview) also
acknowledges, nevertheless, the importance of osnseboth for the establishment
and the survival of the scheme across time.

For the left-wing EA, a PNV splinter party that imded solidarity in its name,
support for the GMI was grounded in Article 1 of gitatute, which defines EA as a

social democratic party committed to achievingigesaind solidarity (EA2009). The

% See also Arriba, 1999b: 32 for a similar conclosieached about the position of the Democratic
Union of Catalonialdnién Democratica de Catalufi®DC) on the GMIin Catalonia. Similarly to the
PNV, the party supported the need for self-goveraan the Autonomous Community of Catalonia.
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radical patriotic left Popular UnityUnidad Popular HB) was in fact the only
parliamentary party to oppose every social assstgolicy ‘that is used to silence
collective conscience and to deter popular struggl€adres nonetheless affirmed
that they agreed to the economic benefits develdyyetthe Plan and encouraged all
families to benefit from them.

Finally, as regards PSE-PSOE support of the scHempeominent party
members asserted that the explanation lay ‘in thgyjs long commitment to
redistributive policies’ (Teresa Laespada, MP ef BEE-EE, Interview; see also Ruiz
de Gordejuela Urquijo in Parlamento Vasco, 19873)1Given the PSOE central
government’s objection to the introduction of aioél GMI, however, PSE-PSOE
support of the GMI seems partially to confirm thentention that centre-left
governments may be challenged by territorial actogeng redistribution along lines
of identity and territory rather than of class (lKop 2010: 1).

As official PSOE spokesman on the GMI, Minister $bcial Affairs
Fernandez indeed claimed that the Basque initiatield lead to the entrenchment
of marginalization (Arrieta, 1989) and violate tlwenstitutional right to equal
treatment for all citizens (Ministerio de Asuntosctales, 1989). Articles 138 and
139 of Spain’s Constitution specify that the st@te¢o guarantee the principles of
solidarity and equality so that all citizens havee tsame rights and obligations
wherever they may liveJQonstitucién Espafiol|al978).

The Ministry of Social Affairs was generally againke establishment of a

GMI, arguing that citizens ‘should learn how tohfisiot simply receive fish to eat’

% Thijs and the following statement derive from E#fit993: 269.

27 Estivill (1993: 267) also points to the relatioipshetween the party and immigrant collectives as a
reason behind the PSE-PSOE’s support to the schEoréhermore, in his own words ‘the new
coalition government put a stop to the former doaral political polarization and smoothed the way
towards an institutional consensus that was esdd¢atundertake an overall strategy to fight poyert
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(Olaverri, 1988). The Ministry moreover express@maerns about the connection
between the GMI, welfare dependency and labouncisitives, as well as about the
political ability of territorial actors, i.e. regmal governments, to set up their own
policies and enter into relevant negotiations witle trade unions (Ministerio de
Asuntos Sociales, 1989).

Fernandez’'s stance on the Bas@MI| scheme in particular was indicative of
the governmensg concern that the establishment of Glgldal schemes might end up
being a ‘game’ that only the wealthiest autonomoarsimunities would be allowed
to play. Instead, the minister praised a Scandamwiniversalistic model of publicly
provided social assistance, which would include shesad of social services and
facilitate the access of an increasingly bigget pathe Spanish population to these
service§®

In a similar vein, Florian Ramirez IzquiefdoPSOE representatiia one of
the roundtables organized in 1990 by Céaritas orGGli, argued that (the Socialists)
wanted to change the social context in Spain, tacking not only the effects but
also the causes of marginalization. He claimed itiesdisures that targeted solely the
repercussions of social exclusion, however popihley were, would lead to a ‘static
society’ (i.e. a society that allowed no upwardiabmobility), especially as far as the
weakest of the weak were concerned.

Hence, according to the official party line of tBecialists, priority should be
given to furnishing the Spanish society with th@s#icy measures that would be
accessible by the entire population, and that warkbually enable marginalized
groups to overcome the status of marginalizationother words, for the socialist

government, the fight against poverty was more restt® and complex than the

2 This paragraph is based on the interview with &edez, as well as Estivill, 1993: 270.
2 This and the next paragraph draw on Ramirez lzdojel 990: 329-332.
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establishment of a GMI. The provision of in-kindhleéts often appeared to be higher
on the agenda.

Members of the PSOE central governmmiareover claimed that the solution
to extreme poverty was the increase in economiwtir@and the creation of work
positions; not the marginalization that could acpany the institutionalization of
GMI schemes at the national or at the territor@atel (Diario de Sesiones del
Congreso de los Diputados, 1989: 10193-10194).rdstmgly enough, however,
when in the course of the present study Fernandeszasked if the PSOE was against
the establishment of local GMI schemes and why,repked diplomatically that ‘the
national government did not put obstacles to tlgotations between the unions and
the regional governments over the establishmensuwh schemes’ (Ferndndez,
Interview).

Likewise, Laespada (Interview) referred to the gdlgon that the Socialists
were against the institutionalization of a natio@¥l as ‘outrageous’, given their
‘long-term commitment to solidarity and social jast. Instead, she pointed to the
decentralization of a large number of welfare pe$icto explain why ‘the
establishment of a GMkas (and is) a competence of the Autonomous Contragni
and not a responsibility of the central government’

Indeed, as mentioned several times throughout ¢hepter, the Basque
Country’s pioneering effort to establish its own GMcheme was based on
constitutional provisions safeguarding regionaf-gevernment. This weakened any
objections the Socialists might have had to thetuitgnalization of the scheme (also
see Arriba and Moreno, 2005; Topraakkiran, 2012: 15

According to Maravall (Interview), ‘On the eve tfet 1989 general elections,

Fernandez seems to have opted to institutionabrecontributory pensions in place
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of a national GMI because she supposed that theydueach a larger number of
welfare clients than the GMI'. Finally, Aguilar (erview) points to the
‘unwillingness of the central government to adnhatt poverty was a widespread
phenomenon in the Spanish society that necessitagethtroduction of permanent
(especially national) GMI schemes’.

In these circumstances, despite rhetoric, the a@egmvernment raised no
obstacles to the launch of the Basque GMI (or anyla schemes in future). In
Maravall’s view (Interview), ‘By stressing its owack of authority in the matter, the
Ministry of Social Affairs had in fact indirectlyneouraged the development of local
GMI schemes’.

In short order, the ‘success’ of the Basque GMlesth made arguments
against GMI schemes at the territorial level eametonfront. According to Arrieta
(1990: 326), ‘Only ten months after the establishimaf the GMI in the Basque
Country, more than 11 percent of the people whtigyaated in the programme had
no reason to go on doing this. This was largelytdude fact that, thanks to the GMI
social integration component, these people had gemh& get a work position’.
Arrieta moreover names the ‘success’ of the Basgpmerience as a key reason
behind the continuation of the scheme across tomealso behind the sustainment of
the consensus attained among major policy actgafiizations in the Basque
Country over the GMI.

The cumulative impact of destabilizing forces ariek tattitudes of all
actors/organizations in this study’s analytical mlathus led to the launch of the first

GMI scheme in the country, opening the way for otbemmunities to follow.
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4.2.2. Do It the Basque WayPolicy Emulation’ as the Cumulative Outcome
of the Initiatives of Principal Actors/Organizatios

The Basque experience triggered a process of msmasithe other
Autonomous Communities (see also Moreno and Trelk894: 2 and 5). The
government of the Autonomous Community of Cantamasa the first to announce its
intention to establish a local GMI scheme. Madridd aother Autonomous
Communities followed, making the process of insibioalization of such schemes
irreversible (Arriba, 1999b: 10 and 13). By the eafl 1991, 14 out of 17
Autonomous Communities had announced a certain &fnghinimum income. By
1995 all of them had established their own GMI seée (Topraakiran, 2012: 15).

This process aligned with the will of the governineithe Basque Country to
constitute an example for other autonomous comnasnih the fight against poverty
and social exclusion. In the words of Arrieta (fr&@inPais 1989a, quoted in Estivill,
1993: 274), ‘Being the pioneers in Spain, we, tlzsdiie people, would like to help
other Autonomous Communities... to adopt similaasuges and correct the mistakes
that we will probably make’.

The initiative of territorial actors, i.e. the gomenents of the Autonomous
Communities, was absolutely essential for the éstabent of local GMI schemes.
According to Aguilar (Interview),

‘Although often lacking the financial resources sapport the design and
implementation of a GMI, Communities wished to eateif the Basque
Country’s scheme. They saw it as another oppostutot legitimate their
autonomous status vis-a-vis the central governmieequently invoking the
principle of decentralization. Moreno and Trell€3004) discussion of the case

of Andalusia offers an excellent example of an Awtomous Community that,
despite its economic backwardness compared to fth@oceeded to the

%0 See Leibfried and Pierson, 1995: 23 on the déimiof ‘policy emulation’ and the ways in which a
successful reform is diffused to an entire system.
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institutionalization of a local GMI scheme, in orde gain a similar status and
degree of autonomy as those achieved by the hiatorationalities’.

In a similar vein, Sanchez asserts (Interview) thahe process of
implementation of the local GMI schemes was keyamfirming the institutional
leadership of the governments of the 17 Autonon@asmmunities’. This was largely
due to the fact that these governments had to develifferent patterns of
collaboration with ‘lower’ local authorities withimheir territories (Topraakkiran,
2012: 25).

Additional reasons for territorial actorsiterest in the scheme can be found.
Some, at least in theory, had expectations for letjug social policy, especially in
the less innovative communities that lagged belirdba and Moreno, 2005: 190).
According to Aguilar (Interview), ‘The GMI was pe&ived as a politically profitable
scheme that could help local governments gain pulaoity at a relatively limited
cost’.

Finally, as was the case for the Basque Countrtabddizing forces
strengthened the incentives of these actors tdlediaa GMI. The economic crisis
was so acute, particularly because of high unempémf’, that the Autonomous
Communities had to increase social expenditurggrdwent social conflictEl Pais
1994; Rodriguez-Cabrero, 2011: 22).

Beyond local government incentives and the prefargn perceptions of
fairness and interests that guided them, seculganirations such as unions and
religious organizations like Caritas Espafiola ptagemajor role in establishing the
schemes, once again. According to Maravall (Ineewyj ‘After their successful

mobilization in late 1988 and the government’s sefuto extend unemployment

31 Unemployment peaked at 24 percent nationally @419
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benefits, unions resolved to obtain some sort ohimum income guarantee.
Indicative of such a request was, for instancet, tima4 and 5 May 1989 the UGT'’s
Institute for Research organized a conference amcoatributory provisions and
poverty reduction’

UGT and CCOO articulated their demands in Octol8891 These included
the institutionalization of a GMflor socially excluded people living in poverty who
were not covered by other provisions. The uniondeddthem to a ‘Priority Union
Proposal’, the negotiation process for which waseeted to continue in early 1990
(El Pais 1989b).

Furthermore, the unions asked the central goverhnwemcknowledge the
existing local GMI schemes in the country, as veslto agree not to block their
implementatiof. Given the policy emulation process that followled establishment
of the GMI in the Basque Country and the involvetnainkey policy actors in the
relevant debate, the central government had agathdn to accept the development
of GMI programmes by all Autonomous Communitieswasl as that there was a
need for some kind of harmonization of the exisfoinggrammes. The objective was
to hinder the enlargement of territorial inequadsti

Additionally, in 1990, at one of the roundtableganized by Céritas Espafiola
on the GMI, José Maria Zufiaur and Jaime Fradesaldpg on behalf of the UGT,
stressed the need for the central government t&rvieme and enforce the ‘social
integration’ component of the local GMthemes, and to coordinate the allocation of
the unemployment benefit, the non-contributory pmmsthe family allowance and
the monetary component of the GMI. In this way, tHeT representatives claimed,

the labour market integration of GMI recipients Wwbbe facilitated, and overlaps

%2 This paragraph largely draws on Arriba, 1999b: 14.
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and conflicts between social assistance and ottreeflis would be avoided (Zufiaur
and Frades, 1990: 355-372).

The explosive aspects of unemployment and the asang trend towards
temporary contract work are crucial to understagdime institutional interests and
priorities of the major trade unions in Spain, whigradually relinquished their
conflicts to pursue common objectives after the [E280s (see also Richards, 2008:
14-16 and 20). In Maravall’'s words (Interview), ‘ildns disagreed with the
contention of government officials that the estgiolhent of a GMI was not the
Spanish government’s responsibility. The confroatet! situation existing between
them and the government, however, resulted in rhester of negotiations to the
regional level’, and the consolidation of a patiécunodel of twofold consensus that
emphasized the complementary nature of nationalt@mtorial-level policy design
(Parrilla, 2009: 4).

This turn by the unions to the territorial level sva deliberate strategy
adopted in the hope that success at that leveldvadlce the central government to
change its attitude to the GMind institute a similar scheme nationally (CCOO,
1992: 66). Unions moreover thought that it wouldalde them to become
interlocutors with the Autonomous Communities inraader range of public policies
(Parrilla, 2009: 16).

Territorial actors, for their part, were eager &t the union confederations
more involved in the design and implementation otial assistance in their
territories and to use them as a counteractingefaoc the actions of the central
government (Arriba, 2005: 140). This was a win-wituation. Hence, ‘in the late
1980s and the early 1990s, all pacts between thergments of the Autonomous

Communities and the local branches of the majodetrainions included the
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establishment of a GMI. In that sense, the CCOOthadJGT were instrumental in
the launch of these schemes’ (Maravall Interview).
Nonetheless, Maravall continues (Interview),

‘This did not prevent union confederations from sidering the GMI schemes
adopted by the majority of Autonomous Communitiagyély inadequate to

cover citizens’ needs. Significant differences #®dsamongst the schemes
implemented by the Communities. Furthermore, sebeidggetary constraints

meant that the GMI was accessible only to a vergligpart of the population in

need. Above all, however, the uniossught a stronger GMI social integration
component’.

Access to employment might no longer be considénedguarantee against
poverty it was before the 1970s, but it continuedoé the main objective of the
Spanish trade unions (see also Paretlal, 1997: 171-174).

Religious organizations such as Caritas were silpilanfluential in
establishing these schemes. Indeed, ‘Céritas pfeticipated in the negotiations for
and design of the measures linked to the GMI' (Rimterview). According to
Lorenzo (Interview), ‘This participation was thelmination of the organization’s
broader contribution to the GMI debate in 1980siispa start was made early in that
decade when diocesan commissions were createdrtbatainemployment and show
solidarity with the unemployed, eventually becomsogial policy think-tanks’.

In Lorenzo’s words (Interview),

‘In the mid-1980s, a study on poverty and margaaion prepared at Caritas’
request provoked wide debate on the issue of poverty anticips for
confronting it, allowing Céritas to initiate a caaign for government
authorities to respond to related demands. Theysndicated that 28 percent
of Spanish citizens were poor (based on an inded0gbercent of net average
income). In January 1986, Caritas organized a sgimpoon unemployment in
which it stressed the need for a minimum incomepstpprogramme. In
October 1986, Caritas organized another semindh@rGMI on behalf of the
EEC, followed in November 1988 by a series of samsron the topic. These
activities peaked in a symposium that Caritas degghon minimum income
and wages in March 1990. Over 500 people partieghatincluding
representatives from many government agencies. h&t dapening of the

symposium, the General Secretary of Caritas Espaf@ruz Roldan Campos,
spoke of the need for a minimum income for the pasran economic and
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social right, not an excuse for dismissing the nieedtructural changes to an
unjust socio-economic system. Throughout the sympasCaritas distributed

publicity materials on the GMI to private and pehlhodies to build support for
the scheme’.

As Lorenzo (Interview) asserts, ‘These actions warigen by ideological
principles such as the pursuit of solidarity ané thish to improve the living
conditions of those in need by insisting that lagavernments acknowledge citizens’
access to a GMI as a civil right’. In Ruiz’s wordsterview), ‘Our incentive was and
still is to be instruments for bringing the Love ®bd to all people, especially those
who are most in need’. Similarlypsé Maria Ibafiez, in his capacitydategate of the
Episcopate of the Caritas Diocesana of Madrid, @arpd from a theological
perspective how the establishment of a GMI confowitl the concept of a just God
who takes cares of impoverished and marginalizeivituals”.

Victor Renes and Esperanza Linares, experts otasdgspariola on the issue
of poverty,stressed a number of challenges as the main reammessitating an
institutionalization of GMIat the national level in Spain: persistent povety a
phenomenon resistant to economic growth and madsron; the end of full
employment in the post-1970s period; the emergehoew risks that threatened the
cohesion of the existent (inadequate and mostlytriboriory) system of social
protection in the country; and finally, the changescurring in the field of
employment, technology and production with the egpent need for a different
orientation in the training of the labour force quared to the past.

For their part, the governments of the Autonomoos@unities, the Basque

Country’s PNV and PSE-PSOE coalitigpvernment among them, embraced the

33 Unless otherwise stated, this and the next papageme based on the proceedings of the 1990
symposium, organized by Céritas. These proceedirgs published in no. 78 of ti@ocumentacion
Social (Revista de Estudios Sociales y de Sociologia Aghya 1990. In this paragraph, the
information is excerpted from pp. 275-293 of therjml. In the next paragraph, the information is
excerpted from pp. 93-109 of the journal.
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initiatives of secular and religious organizatigase also Arriba and Moreno, 2002:
32-33). Territorial actors were expecting the exper of these organizations
(especially religious bodies) to optimize programadesign and implementation and
provide the schemes with a broadly consolidated seoesus among social
actors/organizations that would facilitate theieetual implementatiof.

According to Sanchez (Interview), ‘This is why astdike the Basque
Country’s governments still subsidize many Cathagliassroots organizations that
provide their services, particularly for the sodiatlusion component of the GMI
scheme’. Finally, partisanship is thought to haad lan impact on the positions of
territorial actors towards the extent of privatiaatof social assistance, as the latter
was, for instance, expressed through the extenCditas’s interventions in the
schemes (Arriba, 2005: 140).

Thus, given destabilizing forces, the empowermenteaitorial actors in
social assistance policy, and pro-GMI coalitionsd(an the absence of central
government response), the local governments of Abh®nomous Communities
designed and began implementing their own minimatagration incomes. These
were GMI programmes for low-income families thadcahimed to help them rejoin
society.

Table 4.4 (below) offers a picture of the ‘bendditels® of the local GMI
schemes in the 17 Autonomous Communities for ssdegears (1993, 2000, 2007).
In 1993, the variation among these Communities wnais significant: the benefit

levels of the local GMI schemes, as these werenddfby the governments of the 17

3 This conclusion draws on the interviews with Laem Sdez and Sanchez.
% The data is based on Aguilar, Laparra and Gayi@95); Arriba and Moreno (2005), Rodriguez-
Cabrero (2009), and Topraakkiran (2012).
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Communities, ranged between 180 euros per monfragon, Canarias, Cantabria
and Castilla y Leon, and 246 euros in Castilla-Lankha.

In contrast, by 2007, the rich Basque Country veasyfore generous than the
rest in providing to individuals in need: the benkdvel for the Basque scheme that
year equalled 586 euros. Murcia, with 300 eurosthignwas at the other extreme of

the spectrum:

Table 4.4. Benefit Levels of the Local GMI Schemes
in the 17 Autonomous Communities (in Euros per morit, nominal values)

Autonomous 1993 2000 2007
Community
Andalusia 211 263 354
Aragon 180 255 366
Asturias 221 282 397
Baleares - 282 365
Canarias 180 239 344
Cantabria 180 249 399
Castilla-La Mancha 246 298 349
Castillay Leon 180 260 374
Catalonia 222 286 385
Valencian 221 298 365
Community
Extremadura 189 319 374
Galicia 190 242 374
Madrid 225 249 340
Murcia 204 240 300
Navarre 222 319 456
Basque Country 219 305 586
Rioja 209 289 349

As discussed in the next section, the Basque @&érly stands out within the

diversity of the existing 17 GMI schemes.
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4.2.3. Reality Check: The Basque Inspirational Aelvement and the

Lagging Others
According to Aguilar (Interview),

‘The post-2000s period was characterized by a delost the problems
accompanying the implementation of the local GMiesnes and the need for
some kind of coordination. Certainly, these schendid not function
flawlessly. Implementation problems ranged fromdeguate infrastructure to
difficulties in arranging agreements between vaiduwtonomous Community
government and the municipal authoritieat would manage the GMI schemes.
The participation of the new municipal authoritieghe GMI processes further
complicated the aforementioned agreements’ (see Atsiba and Moreno,
2002: 34; Laparra, 2004: 59; Topraakkitan, 2012: 24

The emerging problems were largely connected vhth different political
colouring of the government of an Autonomous Comitiytend that of the municipal
authorities (Arriba, 1999b: 18). Nevertheless, linggest problem proved to be the
fragmentation and incompatibility within the veriverse set of 17 GMI schemes. In
Aguilar’s view (Interview),

‘The diversity of GMI schemes in Spain overshaddtivesexistence of a number
of features shared by these schemes, as, for agstéme household is usually
taken as the unit of reference; access is basednomcome lower than a
determined threshold; mechanisms exist to restitiet mobility of GMI
recipients between Communities; access to the seherpossible for only a
certain period of time; more often than not, thadtion of the monetary
component of the GMI scheme is linked to partiggratn specific programmes
of social insertion’ (see also Aguilar, Laparra &wabiria, 1995).

In the absence of a national framework, diversgguited chiefly from the
mixed inputs of diverse actors/organizations: ternial actors, secular and religious
organizations (see also Moreno, 2010: 13-14), &lwbom participated in the
monitoring committees of these scheffie®wing to the irregular development of the

local GMI schemes, furthermore, no homogeneity ire trole of religious

organizations such as Caritas exists in the impttatien phase of these schemes.

38 This conclusion is based on the interviews withr&wall and Lorenzo.
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In Lorenzo’s words (Interview), ‘That role depends the individual
Autonomous Community and the extent of its exprésseed, and ranges from
involvement in management, coordination, or projegpport activities to actual
participation in the funding of projects within thecheme. Furthermore, the
acknowledgement of a GMI as a civil right has ooediin a very uneven way across
the country, and that only in the 2000s’. LikewiReliz (Interview) underscores that
‘Céritas also provides advice on the GMI to induats in economic hardship in
collaboration with the municipal social serviceslliing the schemes'’.

Against this backdrop, a variety of GMI schemesexhs mentioned in the
very beginning of this chapter, in some Communitiesauthorities acknowledge the
GMI as a subjective right (Basque Country, Navaivgdrid, and Asturias). In
others, such as Valencia, Castille and Leon, GMEeBtes are virtually non-existent.
Either the number of places for participants in Behemes is limited, or the
Community grants the relevant benefits for onlyhars period (Bahle, Hubl and
Pfeifer, 2011: 139). As Sanchez asserts (Interviéitle Basque GMI is the only one
that can be said to address the problem of extieowverty satisfactorily in a way
comparable to programmes elsewhere in Europe’.

In the shadow of a major destabilizing force, tlee impending financial
crisis, Juan José Ibarretxe Markuartu, leading PM@mber and head of the
governing PNV-United Left-GreendzQuierda Unida-VerdesEB-B)-EA coalition,
reinforced, on 23 December 2008, the Basque ContgsirGMI (Law 18/2008).
The ‘Basic (Integration) IncomeRgenta Minima de Insercion/Renta Bajisaheme
was renamed ‘Guarantee of Income and Social lraigGarantia de Ingresos y
para la Inclusion Socidl

According to Laespada (Interview),
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‘The change was more than symbolic. The law defmssess to the benefits
and services associated with the GMI as a perfejestive right. In other
words, the governmethias the legal obligation to provide access to these
to eligible citizens. The scheme’s social integnati component was
strengthened and two new allowances associatéxk tGMI were established: a
housing allowance and a social emergency aid. ieswt, the GMI is currently
only one of the three pillars of the system aimetha financially vulnerable
citizens in the Basque Country’.

Finally, Laespada (Interview) highlights ‘the kegle played by the Socialists
in the improvement of the law on th@MI scheme, through the amendments
submitted at the Basque Parliament by my party’.

As the relevant parliamentary debate reveals, agan the law enjoyed
strong support from the parliamentary majority, eiemg votes from all parties
(Parlamento Vasco, 2008). Only Aralar, a left-wiregionalist party founded in 2002,
voted against it.

Azkarraga Rodero of the EA, Minister of Justice, @imyment and Social
Security, presented the draft bill to Parliament tfee government. He asserted the
scheme would ‘guarantee Basque citizens more eféecand comprehensive
protection in situations of need’ and constitutadconcrete and firm step toward
convergence with Europe’ (Parlamento Vasco, 2008:1103).

All parties underscored the importance of the Gitla time of recession, and
the need to confront issues such as the increassg of living and number of
immigrants (Parlamento Vasco, 2008: 113 and 115. &8xpected implications of the
forthcoming crisis and Europeanization processese Wleus the main destabilizing

forces behind the parliamentary secular organimatialecision to improve the

previous GMI scheme.
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It should be noted that even Aralar supported thd &cheme, but did not
regard the proposed law as an improvement on ieslgmwessdf. The party’'s
representative, Aintzane Ezenarro, stressed tleastheme’s monetary component
had to equal or exceed the minimum wage, and tietbenefit period should be
extended (Parlamento Vasco, 2008: 119-122 and 28%-1

Almost a year later, these reasons led Aralar bonstua draft amendment to
Law 18/2008 to the Basque Parliament that was, fiewveejected by a majority vote
(Aralar, 2009: 24-25Parlamento Vasco, 2009a; Parlamento Vasco, 2003803
According to Alvaro Marcos, in charge of socialaaf§ of Aralar (Interview), ‘The
party’s social awareness, its links to civil sogietrganizations, and the financial
health of the Basque stadee reasons that may help us understand the sadopted
by Aralar on the GMI'.

Aralar is not, however, the only secular organaain the Basque Country to
have criticized the form of the scheme. Objectiexist even from parties such as the
PSE-EE, which played a central role in the GMitigial establishment in the Basque
Autonomous Community. As Laespada, for exampleyjesdinterview),

‘The Socialists’ stance on the GMI has always beee of stubborn defence.
The position of a party as leftist and progressiseours could not have been
different. [The Socialists] believe in the protectiof the most vulnerable, and
in the right to equality of opportunities for akgple. Furthermore, we believe
that the GMI is a good example of social protectmmthe most disadvantaged
individuals, as well as an exercise of collectiodidarity and social equality.

However, having said all this, | also want to akattwe need to make the GMI
scheme work in a more effective way, so that Basupieens may be proud of
it. By contrast, many Basques regard the GMI asogramme that provides
public aid to people so that they can live withauarking. We want to detect

those who are benefiting from the GMI scheme with@ayving any intention of

getting a job and without wishing to become finafigiautonomous and to rely
on their own resources. These people hurt the pulage of the scheme and

decrease its effectiveness. Lastly, we believe thatbest system of social
protection and social inclusion is employment. t#as reason, the PSE-EE has
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contributed to strengthening the social insertiomponent of the GM$cheme.
In conclusion, although my party has always defdn@ad will continue to do
s0) policy measures that promote collective soligathere is no doubt that the
GMI can be made more efficient and transparenpalticular, we [politicians]
must be very careful with the selection of thosensotdered eligible for
participation in the scheme’.

As already mentioned above, the GMI continues ribetgss to enjoy a level
of overall acceptance by actors/organizatianside and outside the Basque
Parliament that is high enough to ensure its fdfuhe Sanchez’s words (Interview),

‘The GMI is part of the political DNA of the Basq&ountry. In my opinion,
political parties and other actors and organizaticapable of having an impact
on the social assistance policy field support thatiauation of the GMI scheme
for a number of reasons. First, the scheme wasisamdfective in reducing
poverty, especially for children. Second, the GMhame had an overall
positive effect on the Basque economy. It contedub an increase in the GDP
per capita of the Basque population, at a relatiV@lv cost, as well as to the
enforcement of the purchasing power of financiallgak families. Third, the
social insertion component of the GMI promoted wedl-desired ‘flexicurity’
in the Basque Country. Last, the present form of tBMI scheme is
characterized by a stronger, compared to the pastal insertion component
that further distances the scheme from social @s&ie policy measures the
allocation of which is governed by a spirit of dhdr

Meanwhile, similar to the unions’ participation time Social Dialogue Table
after July 2009, ‘religious organizatiossach as Caritas Espafola now have a strong
institutionalized influence on the scheme’s fornd a@evelopment by participating in
EKAIN, a platform of the Networks of Social Orgaaiions of the Basque Country.
EKAIN places them among the interlocutors of logavernment at the Civil
Dialogue Table after March 2010’ (Ruiz Intervievin. fact, Gemma Zabaleta, the
counsellor of the Basque government responsibl&ifaployment and Social Affairs,
affrmed that social rights cannot be exercisedeaiVely without the active

participation of all actors/organizations who passer promote them (Gorospe and

Azumendi, 2009EI Pais 2010).

% This conclusion draws on the interviews with Laem Ruiz and Sanchez.
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Graph 4.4 offers an overview of the number of necifs of the ‘Basque
Country’s Income GuaranteeRénta de Garantia de Ingresd?Gl), from 1989 to
2009°. Like Graph 4.3, Graph 4.4 (below) illustrates ierease in RGiecipients in
recent years, which arguably mirrors the effectthefsevere financial crisis:

Graph 4.4. RGI Beneficiaries in the Basque Country1989-2009)
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With the Basque scheme as Spain’s most developgdfective GMI, the
Second National Plan Against Social Exclusion aféd that all local schemes should
converge (Ministerio de Trabajo y Asuntos Socia2803). Based on the same
rationale, the Fourth National Plan for Social Uustbn (in 2006) emphasized the
necessity for an increased participation of theAlifonomous Communities in the
design and implementation of anti-poverty polidiegeneral’.

Meantime, the 1997 and 2002 financial reforms ® $panish decentralized

system of governance had devolved new revenue esu@ ‘common regime’

% The data is from the Employment Service of theofAomous Basque Community government,
known as Lanbide.
0 Unless otherwise stated, this paragraph drawsopmakkkiran, 2012: 27 and 29.

200



regiond’ such as Extremadura and Andalusia. NonethelessAgmsiar asserts
(Interview), ‘although the cancellation of local GMchemes was not taken as a
viable option, still only Madrid (2002) and Astwsi&2006) adopted the Basque GMI
model’ (see also Laparra and Ayala, 2009: 30-31).

Most Autonomous Communities continue to have GMiesges with the
same features and limitations as at the very begnnin some, such as the
Autonomous Community of Valencia, the limitation®ncern the number of
recipients (Ayala, 2011: 277-278). Additionally, stoschemes are seriously
underfunde®. In 2008, annual expenditures per Community onimmim income
schemes ranged between 241.6 million euros in theqie Country to 823.3
thousand euros in Rioja, whereas the total relegapénditures for all Communities
amounted to 494.2 million euros.

Almost half of that amount was therefore spent he Basque Country.
Likewise, the basic amount of the monthly moneteomynponent of the scheme per
recipient ranges from 641 euros in the Basque @punt270 euros in Ceuta (the
average for all Autonomous Communities was 404 uro

As far as the monetary component of the GMI scheimesoncerned, the
visible decline in benefit generosity over timetiose Communities that were the
most generous in the very beginning of the schamegiking. By contrast, there is
no major change in the benefit generosity of thAseonomous Communities that
were located at the other end of the spectrum. Thisclusion is based on the

evolution of the ratios of the local GMI benefivéds to average incomes in the

*1 As opposed to the ‘chartered regime’ regions #moy fiscal autonomy, i.e. the Basque Country
and Navarre.

2 Unless otherwise stated, the information in timd the next paragraph is from the Spanish Ministry
of Health, Social Policy and Equality.
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Communities for the years 1993, 2000 and 2007.€Tald provides a picture of the

relevant ratios:

Table 4.5. Ratios of the Local GMI Benefit Levelsd Average Incomes
(i.e. GMI ‘Generosity’ Benefit)
in the 17 Autonomous Communitie$®

Autonomous 1993 2000 2007
Community
Andalusia 0.47 0.42 0.39
Aragon 0.29 0.29 0.29
Asturias 0.41 0.37 0.32
Baleares - 0.29 0.30
Canarias 0.35 0.32 0.35
Cantabria 0.32 0.31 0.33
Castilla- 0.51 0.44 0.37
La Mancha
Castillay Leon 0.33 0.33 0.32
Catalonia 0.34 0.30 0.30
Valencian 0.41 0.38 0.35
Community
Extremadura 0.46 0.54 0.41
Galicia 0.38 0.35 0.35
Madrid 0.34 0.25 0.25
Murcia 0.44 0.35 0.33
Navarre 0.32 0.31 0.31
Basque Country 0.32 0.31 0.39
Rioja 0.33 0.31 0.29

Table 4.5 shows that poor Autonomous Communitiet &1 Andalusia were
amongst those that offered GMI recipients in theiritory a relatively high monetary
component. In the course of time, however, such i@onities did not manage to
keep up with rich Communities like the Basque Coynwhere performance showed
less fluctuations over time.

At the same time, in Maravall’'s words (Interview),

‘The social integration component suffers from slaveglect or even
abandonment. Priority is given to the monetary conemt of the schemes.

Furthermore, union confederations are annoyed gy ftt that, due to
budgetary restraints, only a small percentage oplgein poverty have access

3 The data is based on Topraakkiran, 2012: 31-323n88. The author acknowledges that these
ratios are largely influenced by average incomtedihtials amongst Autonomous Communities.
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to GMI schemes. These developments have made bo@GEO and the UGT
increasingly critical of the Autonomous Communitiesanagement of their
GMI schemes. They now advocate reforms’.
Graphs 4.5 and 4'6 provide an overview of the schemes. Graph 4.5
visualizes changes in the number of recipientst thependents, and the total number

of recipients from 2002 to 2008:

Graph 4.5. Recipients of Local GMI Schemes in Spaif2002-2008)

400,000

350,000+
|7 |7 ’7 ’7 ’7 O Number of Recipients

300,000+

B Number of Recipient Dependents
250,000+

200,000 || |OTotal Number of Recipients

GMI Recipient

150,000 N

100,000

50,000 N

0 - T T T T T T 1
2002 2003 2004 2005 2006 2007 2008

Year

Graph 4.5 shows increases in the number of redipigpendents and the total
number of recipients between 2007 and 208811 recipients numbered 114,157
(plus 236,970 dependents) in 2008, a figure coarding to 0.78 percent of Spanish
citizens or nearly eight out of every thousand letiotds.

Graph 4.6 illustrates data on the number of renigiand of their dependents

in each Autonomous Community for the year 2008:

* The data is from the Spanish Ministry of Healtbci@l Policy and Equality.
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Graph 4.6. GMI Recipients per Community in Spain (2008)
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Graph 4.6, viewed in conjunction with Graph 4.9pkeus also conclude that
approximately one of every three GMI recipientshia country in 2008 was a Basque
Country resident, whilst communities like Murciada@astile-La Mancha effectively
had no GMI since their programmes aided only oreetbousandth of the population
(Laparra and Ayala, 2009: 32-34).

The Autonomous Communities with the greatest fir@nmesources have the
highest rates of demographic and economic coveragaark contrast to those with
fewer resources and lower rates of coverage (Ay04l: 277). In that sense, the
institutionalization of local GMI schemes encoumgihe transformation of the
Spanish national welfare state into a regional avelfstate, i.e. primarily a social
assistance state characterized by unequal sodiaérghip (see also Rodriguez-
Cabrero, 1993; Gallego, Goma and Subirats, 2005).

Finally, in 2010, in the midst of the intense fioa crisis that has hit

southern Europe in a particularly harsh way, I&&&ll schemes in Spain covered on
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average only 43.9 percent of the households withhmame nationwide. Castilla-La
Mancha is the ‘negative’ champion with just 6.8gesit, while the Basque scheme,
once again, stands out as the ultimate succesg #tareeded, the budget for the
existing scheme could cover more than twice (int fedoser to 3 times) those
households without income in the Basque Countrya{#&y2012: 21).

In all cases, however, these schemes, establishéetitorial actors, are the
last resort of impoverished households, togetheh whe religious organizations
deeply rooted in the local culture. According torémzo (Interview), moreover,
‘Religious organizations like Caritas continue tarque the institutionalization of a
GMI at the national level in Spain. Thus, for exdeppn 2009, Caritas Espafiola
along with the FOESSA Foundation presented a @etailudy on the implementation
of such a scheme’.

Overall, the local GMI schemes in Spain owe mucth®cumulative impact
of destabilizing forces and the attitudes of alloes/organizations in this study’s

analytical model.

Conclusions

This discussion of the Spanish case demonstraggshh first serious state
attempt at developing social assistance policy fmake after the collapse of fascism,
particularly during the 1980s and early 1990s. Befthat, Franco’s long-standing
dictatorship was the main factor in delaying thedalepoment of publicly provided
social assistance, mainly by reinforcing traditicleams of assistance and cultivating
partnerships with religious organizations.

The period of expansion coincides with the Sodisilieng years in power. At

the same time that the PSOE'’s ideological transétion caused the party to distance
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itself from Marxist views and become interested pablicly provided social
assistance, the legacy of democratization, thusidieel to break with the fascist past,
socio-economic changes, and the processes of Eamizadion were amongst the
main destabilizing forcedriving the PSOE’s will to expand social assistance

The advent of democracy, however, did not causgioas organizations to
abandon their pivotal role in social assistancstelad, it paved the road for the
consolidation of a pluralistic model of social assnce, both via the enforcement of
religious organizations such as Caritas Espafioth the emergence of territorial
actors as principals in the field.

The decision to strengthen pluralism in the soassistance field was due to a
series of reason@ter alia, the belief that religious organizations were ofbetter-
equipped than the central government to providéakassistance to citizens, as well
as the belief that redistribution benefited fronoxamity with social assistance
recipients. Long-standing political tensions betw#® centre and the periphery also
explain the institutional empowerment of territbréctors in the social assistance
field.

The post-Franco strengthening of these actors walste the development of
local GMI schemes. In a context characterized leydéntral government’s support
for alternative policy measures, destabilizing &srsuch as rising unemployment,
along with a broad consensus of secular and reisgarganizations in favour of such
schemes, also played a major role in their intrtidac

Secular organizations such as trade unions weretgbivn negotiating the
establishment of GMI schemes with territorial astdrhe latter viewed such schemes
largely as a way to reinforce their autonomy vigisathe central government. Union

confederations saw the GNtter alia as a way to expand unemployment benefits,
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after the central government’s rejection of doinig;tand as a strategic move to open
up opportunities of collaboration with new actorsd ebenefit from their expertise.
Finally, religious organizations were driven byithdeological preferences without
having on the constraints of close links with treivan their Italian counterparts had.

The establishment and maintenance of local Gddhemes by the 17
Autonomous Communities once again indicates theimmse of a pluralistic model
in the provision of social assistance in Spain. &bivities of territorial actors in the
field are complemented by those of secular orgéioizs, and by those of religious
organizations secure in their institutional roleepResentatives of all these
actors/organizations monitor, for instance, thegfeand implementation of the GMI
schemes.

Chapter 5 probes into the Portuguese case, angrticular, the country’s

somewhat different GMI success story.
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CHAPTERD:
THE PORTUGUESE CASE
BETWEEN SALAZAR S SOCIAL CATHOLICISM AND THE GMI SUCCESS STORY

In contrast to Spain and lItaly, Portugal has ayfalitablished national GMI.
Indeed, as discussed in Chapter 1, precisely beazubhat scheme, the EUROMOD
data on publicly provided social assistance prastm country as more developed
than the rest of southern Europe in regard to guotiisions. As will bejnter alia,
argued in this chapter, the Portuguese GMI expeeiegtands out as the big success
story in the region with regard to publicly provitlesocial assistance; the co-
occurrence of destabilizing forces and the stranges-GMI coalition in southern
Europe made it so.

The introduction of social assistance policy meesun Portugal is closely
linked with major destabilizing forces, such as @&rnation Revolution, and with
centre-left partisanship. The key role of religioosganizations in the social
assistance field had been sustained by both chitrand centre-right governments,
also allowing these organizations to play a keyerol the establishment and
maintenance of the national GMI scheme.

The latter, known as ‘Minimum Guaranteed Incomieeridimento Minimo
Garantido,RMG) or, since 2003;Income of Social Insertion(Rendimento Social de
Insercdo, RSI), is accessible to individuals over the age26f. The monetary
component of the scheme is allocated to benefesarnly for a period of 12 months.

After the end of that period, GMI recipients haeeprove that they are still
eligible to receive the relevant benefit, which a&guthe difference between the

claimant’s income and the non-contributory socethgion, set at 44.7 percent of the

! This and the next paragraph draw on informatiamfrthe ‘Social Security’ agency8éguranca
Socia) in Portugal, as well as on Pereirinha, Arcanja Alunes, 2009.
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national minimum wagde As with all the recently established GMI prograesrin
Europe, the Portuguese GMI moreover includes adkodegration’ component: i.e.
the participation in programmes that are believedatilitate the future integration
(or re-integration) of GMbeneficiaries into the labour market is a preratpiier the
allocation of the monetary benefit linked to thbesme.

As will be discussed in detail in the second péthis chapter, several secular
and religious organizations have accused the Roggeg GMI scheme of being
ineffective; but prominent economists such as GaRodrigues (2004) have shown
that the establishment and implementation of thel GMthe national level has
resulted in substantial improvements in measurgoeérty intensity and severity. In
fact, according to Rodrigues, the efficiency intlica associated with the GMI
programme prove that 92 percent of the relevanistess are awarded to poor
individuals and 89 percent of the transfers effetyi contribute towards reducing the
poverty gap.

In a similar vein, Eduardo Rodrigues (2006: 191derscores the contribution
of the Portuguese GMI scheme in four policy ar@dee first is in housing, where
there has been a substantial decrease in housstg fay GMI beneficiaries. The
monetary component of the scheme helped GMI ratipito cover at least part of
their rent and thus improve their living conditions

Second, in health, participation in the GMI schelnas made beneficiaries
more interested in their physical well-being andegi them access to better medical
care. Third, in education, the participation of GMEneficiaries in training

programmes has been accompanied by significantsgaioth for them and their

2 |n 2012, the national minimum wage in Portugal amed to 565.83 euros.
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children. And fourth, in employment, the scheme basn successful in integrating
GMI recipients into the Portuguese labour market.

In addition to a national GMI scheme, publicly paed social assistance in
Portugal includes a number of other benefits: $@aasions for older peopl(penséao
social de velhice) for disabled peoplgpénséo sociatle invalide and for survivors
(pensdo socialde sobrevivencld. Recipients of these have not qualified for
contributory pensions due to zero or insufficiemntributions. Social pensions
amount to 187 euros per month.

The social pension for older and disabled peopfarthermore topped up by
a solidarity supplementary beneftdmplemento Extraordinario de Solidariedade
CES) that equals approximately 17 euros per maorthhibse under 70 and 35 euros
per month for those over 70. Finally, starting i00@, a solidarity supplement for
people above pensionable age has been gradualhgutied ¢omplemento solidario
para idososCSl). The CSlis 17.54 euros monthly for indivatkiunder 70 and 35.06
euros for those over 70.

Graph 5.1 presents datan total spending on the major social assistance
provisions made by the state in Portugal, while|&ahl shows the number of

beneficiaries:

% See note 1, as well as Mendes, 2010; 3, 6, andntPBahle, Hubl and Pfeifer, 2011: 126.
* The data for both Graph 5.1. and Table 5.1. ietham EuMin database 2011, preliminary data.
Information provided by Vanessa Hubl and Thomasl&aitcessed at ww.mzes.uni mannheim.de.
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Graph 5.1. Spending for Major Social Assistance Schemesin Portugal

(1998-2000)

900

Spending for Major Social Assistance Schemes irugaf

800

700

600

500

400

Million Euros

300

200

—=— RMG/RSI

Social Pension for Old Ag
Social Pension for Disabili
—*%— Survivor's Pension
—e— Supplement for the Eldert

—+— Total Spending

100

1998 2000 2001 2002 2003 2004 2005 2006 2007 2008 2009
Year

Tableb5.1. Beneficiaries of Major Social Assistance Schemesin Portugal

(1992-2009)°

Year | RMG/RS Social Social Social CSl Total
Pension Pension | Pension for
for Older for Survivors
People Disabled
People
1992 n.a. 125,273 52,675 2,954 n.a. 180,902
1995 n.a. 84,861 47,156 3,545 n.a. 135,662
1998 337,670 69,000 50,00( 4,000 n.a. 460,670
2000 418,256 56,126 46,258 4,250 n.a. 524,890
2001 354,258 53,918 47,246 3,637 n.a. 459/059
2002 320,155 52,222 46,77( 3,326 n.a. 422/473
2003 350,602 47,903 48,2868 2,887 n.a. 449/680
2004 309,258 44,164 48,142 2,999 n.a. 404,563
2005 312,629 40,901 48,152 2,950 n.a. 404,632
2006 303,849 38,337 48,111 2,873 18,041 411}211
2007 325,111 36,311 48,32( 2,905 54,633 467|280
2008 359,300 34,587 48,791 2,830 158,953  604}461
2009 407,721 33,778 49,403 2,927 225,903 719,732

® The figures are for numbers of beneficiaries, wita.’ for ‘not applicable’.
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As we can see from Graph 5.1, spending on the RN3GY&ceives the lion’s
share of the spending for major social assistadleerses, while total spending for all
social assistance schemes ranged from 0.31 top@rtent of GDP between 1998 and
2009. Based on Table 5.1, the beneficiaries of publimgvided social assistance
amounted to a relatively high percentage of theéugaese population. According to
World Bank data for the year 2011, the country’sydation was approximately 10.5
million, so that the percentage of social assigarecipients was higher than 7
percent of the population.

Furthermore, as asserted by Luisa Guimaraes (ieteyythe former vice-
president of the board at the Institute for SoSdturity,

‘Publicly provided social assistance in Portugahighly centralized. The level

of social assistance benefits is determined bygtheernment. Nonetheless, in
the context of the increasingly pluralistic modélsocial assistance that was
consolidated in the post-revolutionary period, oegl authorities became
involved in the management of national social #@sste schemes. As
elsewhere in Europe, the reason was that proxitoitgenefit recipients was
believed to facilitate the allocation of provisiottsthe lower socio-economic
strata, especially due to the traditionally low @akp of social assistance
benefits. Otherwise, cultural homogeneity and hiséb and political traditions

in Portugal gave rise to a highly centralized stateopposed to neighbouring
Spain or even ltaly’.

Holsch and Kraus, in a highly influential article the Journal of European
Social Policy (2004) on poverty alleviation and the degree oftredization of
different European schemes of social assistangatgubout (p. 147) that no general
system of publicly provided social assistance exish Portugal before 1995 (the
year of establishment of the national GMI). Thisklaf a system was compensated
for by a set of categorical benefits (e.g. for lids elderly people and orphans), for

which ‘all rates are set nationally and administratis carried out by regional

authorities’.

5 Own estimations based on EUROSTAT data.
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Precariousness and income inequality neverthelesgin high. Portugal
consistently scores worse than the EU-15 averagfeeishare of population at risk of
poverty and in the ratio of total income receivgdie 20 percent of citizens with the
highest income compared to that received by thpe26ent with the lowest income.
Table 5.2 presents the relevant data for the y&@08 to 2011:

Table 5.2. Per centage of Population at Risk of Poverty &
I ncome Quintile Share Ratio (S80/S20)

in Portugal and the EU-15
(2003-2011)

Y ear Per centage of Population Income Quintile Share Ratio
at Risk of Poverty’ (S80/S20) 8
Portugal EU-15 Portugal EU-15
2003 19 15 7.4 4.6
2004 20.4 17 7.0 4.8
2005 19.4 15.7 7.0 4.8
2006 18.5 15.9 6.7 4.7
2007 18.1 16.0 6.5 4.9
2008 18.5 16.2 6.1 4.9
2009 17.9 16.1 6.0 4.9
2010 17.9 16.2 5.6 5.0
2011 18.0 16.7 5.7 51

In these circumstances of high poverty and inetydhe share of Portuguese
citizens who agree that the central governmentldhdecrease inequality of income
within the country’s population is impressively hig93 percent of Portuguese
respondents asked by the International Social $uPvegramme (ISSPHesire such
a reduction and regard it as a major governmemmoresbility, which is the highest
positive response to the question of state inté¢iweno reduce inequality among all

of the 17 countries in the surv&yA similar picture emerges from the European

" The data is based on EUROSTAT. Cut-off point: @cpnt of median equivalized income after
social transfers.

8 The data is based on EUROSTAT. Income must beratutl as equivalized disposable income.

° The data regards the year 2006 and may be fouther the label ‘Role of Government IV’

19 New Zealand is at the other end of the spectrutly. 50.2 of the respondents in that country agreed
that the government should take policy initiatit@slecrease inequality of income.
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Social Survey (ES$) A high share of the Portuguese population accétsit is
‘important to help people and care for others’ wviding’, as well as that the
‘government should reduce differences in incomelgy
At the same time, Catholic religious organizatians key players in the social
assistance field, in contrast to the mainly ‘mamiadjeposition of territorial actors in
the implementation of the centrally-designed pupliprovided social assistance
programmes, including the monetary component ofGMd scheme. As Guimaraes
asserts (Interview), ‘Services for low-income grewgye left largely in the hands of
Catholic religious organizations and are regulatedainly by legal
agreements/partnerships between the Portugueserngoset and the numerous
“Private Institutions of Solidarity”I(stituicdes Particulares de SolidariedadBSS)
within the framework of the Social ActiomA¢cdo Socigl branch of the social
security system’ (see also Adao, 2009: 72-73 an@;, Rereirinha, Arcanjo and
Nunes, 2009: 401; Mendes, 2010: 4).
In Guimarées’ words,
‘Religious organizations are official partners loé tgovernmenn the provision
of social assistance. The Constitution acknowledfespivotal role of these
organizations in the relevant field. Given thatigb@ssistance services are
quite expensive and difficult for Portuguese goweents to manage, the latter
benefitfrom the traditional involvement of Catholic relogis organizations in
social assistance. The principle of subsidiaritgls key to understanding the
public/private welfare mix in Portugal’.
This picture arguably conforms with the situation many European
countries, where the role of welfare provider imgel is ‘a renewed role that is
claimed by majority churches in the context of ba#cularization (in terms of

institutional differentiation) and increasingly dleaged welfare systems’ (Fokas,

2010: 175).

1 Cumulative File Rounds 1-4; ESS Round 1-2002; B®8nd 2-2004; ESS Round 3-2006; ESS
Round 4-2008. The first statement is under thel l&db@sman Values Scale’, and the second under the
label ‘Politics’.
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In Portugal, as in Italy and Spain, organizatioffdiated with the Catholic
Church, such as Céritas Portuguesa, are criticie@rovision of social assistance
and fill in (at least to a certain degree) the haotethe safety nets constructed by the
Portuguese governments to protect the lowest somimenic strata. Caritas
Portuguesa is only one, although the biggest, efektended network of religious
organizations in Portugal, which are linked to @&tholic Church and have a long
tradition of helping the poor.

According to Eugénio Fonseca, President of CariRmtuguesa and
representative of the IPSS in the National GMI Cassion (Interview),

‘Cooperation agreements between tievernment and the IPSS cover just a
percentage of the cost of the services providedh® poor by the IPSS.
Furthermore, the government offers no financiglpsut to Céaritag?ortuguesa
for the provision of services such as housing, we@in, clothing, etc. For
instance, for its participation in the design amdplementation of the
Portuguese GMI, Caritas received no financial supjpom the government. In
the absence of state support, nonetheless, redigioganizations like Caritas
often have to organize campaigns of solidarity aoliect money to support
their social work. Catholic religious organizatioalso have no option but to
turn to private donations to cover the cost ofgheial assistance services they
provide. Finally, it should be noted that the sbagsistance actions of Caritas
are largely based on voluntary work’.

Portuguese governments thus save a significant minedwesources, financial
and otherwise. In case governments wished to exgraidshare in the provision of
social assistance, the state would have to seekicadd resources from its own
budget.

Fonseca also claims (Interview) that,

‘It is quite impossible to come up with an exacter that would depict the
extent of the contribution of Céaritas Portuguesad aother Catholic
organizations in the social assistance field. Tikiglue to the fact that, for
instance, Caritas’s interventions in Portugal tgkece through 20 dioceses
(Caritas Diocesangsand 4,300 parishes. Moreover, there is no cultfre
keeping systematic track of data within the orgaton’s staff, who, as

already mentioned, are practically volunteers. Es@nn 2011, data taken from
17 dioceses and 65 parishes show that Capitagided social assistance to
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39,304 families or 95,342 people, largely filling the void of state support to
low-income citizens’.

Following this brief introduction to the ‘universef social assistance in
Portugal, the first part of Chapter 5 is, once agdevoted to a very broad historical
overview of the developmental paths followed byialoassistance in the country:
from the interwar years and the rise of Salazgsawer up to the end of the 1970s,
and from the 1980s to the late 2000s. In the sepanidof the chapter | shall discuss

in detail Portugal’s unique GMixperience.

5.1. SOCIAL ASSISTANCE IN PORTUGAL: AN HISTORICAL OVERVIEW
5.1.1.From Salazar to the End of the 1970s: The Triumpli ‘Gubsidiarity

and Social Assistance as a Response to Major Dektaig Forces

Several years before Salazar's creation of the IS¢éate Estado Novp in
1926, the most serious attempt made by a Portugg@sernment to introduce an
innovative means-tested system took place in 18&r@o, 1963: 835; Fonseca,
1965; Neto, 1971). As in Spain, this effort waskdéid to the radical and strongly
anticlerical ideology of the Republican regime thaterged after the revolution of 5
October 1910. The 1911 constitution for the finstet recognized the right of citizens
to public assistance. A National Assistance Funsl evaated that year, aiming mainly
at the provision of in-kind benefits and at theugttbn of beggary (Article 3, Section
29, Constituicdo Politica da Republica Portugug$811).

What incentives drove the Portuguese governmermake these initiatives?
On the one hand, the pursuit of social equality was forth explicitly in the
constitution as one of the guiding principles of Republican regime. On the other

hand, government officials believed that the wayintt beggary was not through
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repressive measures but through the establishnfeat swlid system of publicly
provided social assistance (Rodrigues, 2006: 167).

The effort, however, seems to have contained amezie of electioneering.
Augusto Dias da Silva, the socialist Minister ofbbar who proposed the relevant
legislation, stood for election immediately aftee draft was presented to the Council
of Ministers (Guibentif, 1997: 221). The launch afmeans-tested system without
previous assessment of its economic viability, amdhout consultation with other
secular organizations such as employers’ and erapkiyassociations, led to its
premature abolition after adverse reactions fronh leonployers and from part of the
mutual aid movement, which had been forcibly indéed into the system (Cardoso
and Rocha, 2003: 114-115; Capuehal, 2005: 207-208; Cardoso and Rocha, 2009:
440). Religious organizations affiliated with thatBolic Church also denounced the
organized presence of the state in the field akl‘aad rigid’. They argued instead
that voluntary aid, such as offered by their organons, represented ‘individual
charity, passion, and love’ (Ferreira, 2003: 7).

The Church’s central role in the social assistdiatd is deeply entrenched in
the Portuguese tradition (Serrdo, 1963: 234; ME8&85: 17-18). Compared to other
Roman Catholic countries, nonetheless, the Poraggaase is peculiar in that most
relevant activities occurred through the so-calldtisericordias’. In fact, ‘the
Misericordias play a key role in the provision afcgl assistance in Portugal up to
the present day, as members of the IPSS’ (Guimalréesview).

A combination of Catholic religious ideology andt@omy from episcopal
authority put Misericérdias in an intermediate piosi between lay and ecclesiastical

authorities and between central and local instingi Catholic guiding principles
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allow them to be understood as religious orgaronati(Abreu, 2003; Abreu, 2004:
67).

The rise of Salazar to power after the 1926 coup railitary dictatorship
signalled the reinforcement of traditional formssaoicial assistance and thus of the
key role of religious organizations in the fieldaflBeto and Filomena, 1999: 221),
also celebrated in the dictatorship’s motto of ‘Gddomeland and Authority’
(Almeida, 2008: 18). As in Francoism, this reinfemeent was rooted mainly in the
corporatist societal vision that underpinned thgime. This vision was closely
associated with social Catholicism, advocating goweent involvement in the
orientation and coordination of economic life, lawbiding the dangers of excessive
liberalism and exaggerated interventionism (Cardarsd Rocha, 2003: 118-120 and
131). Furthermore, poverty was perceived as a phenon to be controlled rather
than prevented or remedied (Rodrigues, 1996: 7Rdédrigues, 1999: 158).

The lack of desire to expand social citizenshiphtsg and assume
responsibilities in the social assistance field;dmel supervising and coordinating the
activities performed mainly by religious organipais, was reflected in the
disappearance of the right to public assistancemfrthe 1933 constitution
(Constituicdo Politica da Republica Portugued®33). Social assistance initiatives
were left to entities such as the Misericérdiasaatordance with the subsidiarity
principle expressed in Pius XI's encyclic@uadragesimo Anngsee also Ferreira,
2003: 8). The dictatorship’s control over civil sy initiatives moreover led to
welfare action being reduced to mere corporatidfarism and to social assistance
being organized under ethical and religious catealmost wholly in the form of

charity work (Hespanhet al, 2000: 121).
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Hence, despite GDP per capita in Salazar’'s Portugab50 still being less
than half of the per capita GDP of developed weskmropean countries (Maddison,
2010; Bragues, 2012: 328), legislation throughdwe tegime’s long supremacy
reconfirmed and reinforced the supplementary re¢enved to the central government
in social assistance (Decree-Laws 30389/1940, 31684, 35108/1945, 2120/1963;
Law 1998/1944). With this legislation as the ba#ii® Misericordias assumed the
responsibility of coordinating social assistancevpsions at the local level. Parish
councils were responsible for registering the iedigand providing information on
the poverty level of assistance claimants.

Overall, whilst Salazar’s discourses tended tosgrdhe virtues of the poor,
policy responses relied on subsidiarity and werarcs; fragmented, and
discriminatory (Martins and Coutinho, 1995). Howevaccording to Guimaraes
(Interview),

‘Although, sensu strictpa national minimum wage cannot be considered as a
social assistance measure, the discussion of unthog such a wage arguably
paved the road for the future establishment of al Gbheme in the post-
revolutionary period. In 1965 the Ministry of Corptions and Social Welfare
conducted a study on the institutionalization aghi@mimum wage for workers,
which, in a very broad sense, may be viewed aspa tof a GMI scheme,
although only for those participating in the fornteabour market. The relevant
discussion would be repeated under the more spgmtbgressive Marcelo
Caetano, who succeeded Salazar in September 19@8inftiative may be
attributed to the fear of the repercussions ofadensions and poverty on the
long-standing authoritarian regime. Eventually, boer, the regime would
establish no such wage’ (see also Ramos de Alm&##8); Branco, 2001: 115-
116).

In reality, even towards the very end of the regig@vernment interventions
in the social assistance field were mostly stradt(Decree-Law 413/ 1971).

Contrary to the absence of any progress in pubfiohyided social assistance,

Article 90 of Decree-Law 351/1972 further articeldtthe salience of faith-based

social assistance institutions and their close ticglahip with the long-lived
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dictatorship, making the government their admiaiste supervisor. Until the 25
April 1974 Carnation Revolution, the regime eststiid no measure based on the
criterion of low income, excepting only a few marai activities directed at the
homeless yet still meant to be managed by institgtiaffiliated with the Catholic
Church (see also Capucéial, 2005: 212).

Thus, on the eve of the 1974 revolution, the pioni®f social assistance on
behalf of the governmentas largely limited to coping with situations ofgency, in
a non-systematic way, by agencies that insteadifwexd compulsory insurance for
limited parts of the population. As discussed ia tiext section, only after the 1974
revolution did Portuguese governments develop terast in introducing some kind
of systematically allocated social assistance nreaso cope with the needs of those
who had no relationship with the formal labour netrkand with the most
marginalized strata of the Portuguese society megd. Up to then publicly provided
social assistance was far from being acknowledyegbhtical actors as an objective
right of the individual.

The Carnation Revolution, along with the deterioratof living conditions
for the Portuguese population, functioned as thgomedestabilizing force that
heralded the beginnings of change in social asgist@olicy (Branco, 2003: 162).
The deterioration was linked chiefly with the cayfg lengthy involvement in
colonial wars in Africa (Bruto da Coset al, 1985; Silva, 1984; Capuchet al,
2005: 204).

According to Paulo Pedroso, former President of tHational GMI
Commission and former Secretary of State of Empkxyinand Professional Training
(Interview), ‘The acknowledgment and expansionamfial rights, including access to

social assistance, appears to have been a prateqfiis legitimating post-
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revolutionary governments. Nonetheless, it alscedino meet expectations raised by
the revolution that political change in general ahé left's domination of the
political agenda in particular would mean an im@ment in living conditions’. In a
similar vein, Esping-Andersen (1991: 600) claimattiBroadly speaking, the huge
gap in terms of social policy inherited from theeyibus authoritarian regime may
help explain why the 1976 constitution and subsetjueforms gave so much
emphasis on the expansion of social rights in godiceas in which Salazar and
Caetano had shown no interest’. One of these ax@aspublicly provided social
assistance.

Indeed, the first post-revolutionary years laid floendations of publicly
provided social assistance: shortly after Caetane&throw and in the groundswell
of left-wing sentiment and demands for social rigtiiat followed the revolution, the
first provisional government under Adelino da Pal@alos in May 1974 established
old age and disability social pensions for citizengr the age of 65 and disabled
individuals over the age of 14 in circumstancesodnomic hardship and without
access to social insurance provisions (Decree-LE1B74). In 1974, these pensions
amounted to only 25 percent of the minimum naticsalhry for people living in
urban areas and 12.5 percent of that salary foplpea rural areas (Branco, 2001:
119-120; Ferreira, 2003: 9).

Undeniably, the social pension illustrated that pgo®r were finally on the
political agenda both symbolically and pragmaticalls institution moreover paved
the road for the introduction of non-contributoryoysions for those in need. It
opened the way for the Portuguese government asygtovider of benefits and

services allocated independently of an individuatntributory record; in other
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words, for the development of publicly provided iasbassistance as an obligation of
the post-revolutionary state to its citizens.

Via the same decree-law that established the speiagion, the government
also proceeded to institutionalize a national miummwage, which as already argued
may be regarded as the first step in modern Poegeuhistory towards the
establishment of a ‘guaranteed minimum monthly gagtribuicio minima mensal
garantidg. On 27 May 1974, the amount of this national munmn wage was defined
as equal to 3,300 Escudos (Decree-Law 217/1974).

The 1976 constitution referred explicitly to thecisd security system’s
obligation to protect citizens in situations whareheir means of subsistence or
capacity to work was reduced or [GstFurthermore, in accordance with the
collectivist spirit of the Carnation Revolutiontfaugh social security was clearly
mentioned as an area of state intervention, Ar68eacknowledged the salience of
the ‘participation’ of social actors/organizationsthe design and implementation of
social policies, as well as of the principle of eetralization (the latter to a lesser
degree, however).

At this critical juncture, the Portuguese governtnetognized trade union
confederations, the IPSS and territorial actors itassocial policy ‘partners’.
According to the constitution, both the IPSS andtteial actors would, however, be
subject to the legal regulation and supervisiothefcentral government.

Especially as far as trade unions are concernednitot be easily argued that
the social protection and the social rights in gehihat were established by the 1976

Constitution were the outcome of some kind of negion between the post-

12 This paragraph is based on Article €3nstituicdo da Republica Portugued876.
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revolutionary governments and the labour movefiernthey were the indirect
product of the actions of the left-wing military wement that had toppled the
dictatorship and the broad wave of social activibat followed the 1974 revolution.
The consultation of the government with social par$ such as union confederations
was a process that developed later in time. In 1881Permanent Council for Social
Dialogue Conselho Permanente de Concertacdo Spdialould be founded, which
after 1989 was known as the Economic and Sociah€ib(Conselho Econdmico e
Socia)’

Several reasons underlie the decision to respdédidiarity and to maintain
the central role of religious organizations in foeial assistance field. Divisions over
the Church had subsided, so that thesganizations were no longer inevitably
perceived as the enemy (Bermeo, 2010: 1131). Datioqrarties desired to avoid
any possible split between government and chucinaa happened during the First
Republic (Salgado de Matos, 2001: 87-88). In addjtimany Catholic grassroots
organizations were exposed to left-wing influen&odrigues, 1999: 209; Adao,
2009: 65).

Hence, the state-church relationship in Portugas wat disrupted by the
Carnation Revolution; nor was the pivotal role elfigious organizations in the social
assistance field. In fact that role was safeguasateti enforced, paving the road for
the key contribution of these organizations toftitare GMI debate.

One year after passage of the constitution, Madar&s, the Socialist Party
(Partido SocialistaPS) winner of the April 1976 electidnsbroadened eligibility for

social pensions (Normative Order 59/1977). In [E3&9, in the footsteps of the 1974

'3 This paragraph largely draws on Rodrigues, 2066arl 172.

1 The council was the evolution of a committee chdrgiostly with solving labour disputes between
workers and employers.

15 Lisi (2006: 60) surveys the duration and compositf Portuguese governments.
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provisional government that had established théeakpension, the extremely brief
Pintasilgo government took a step further and thiced a scheme providing a
minimum level of social protection for all Portugee citizens, regardless of
employment status and contribution record (Decraw-513-L/1979).

As discussed in the second part of this chaptey,sitheme, which unlike the
social pension was not based on strong categaiaaiacteristics, became the first
GMI scheme in Portuguese history. Publicly providedial assistance policies began
to fulfil the requirements of an autonomous polimmain (Rodrigues, 2001: 269).

Finally, loyal to the subsidiarity principle thatadh dominated the pre-
revolutionary period, Pintasilgo, a prime minisparticularly close to the Catholic
Church (O’Shaughnessy, 2004), approved the fiedtitst of the IPSS in the last days
of 1979, declaring that the assistance provideddhgious organizations was an
inextricable part of the country’s social assistangystem (Decree-Law 519-
G2/1979). All governments ever since on both tlieded the right have confirmed
the role of religious organizations in Portugaksial assistance system, as we will
see. The foundations of a pluralistic social aasist system had been firmly

established.

5.1.2. From the 1980s to the Late 2000s: Actors the Service of
Consolidation and Expansion of Post-Revolution Sstst

The evolution of social assistance in the post-$9F€riod may be divided
into two phases:

i. The 1980s and the early 1990s, which, despianimg with the amendment

of the 1979 Pintasilgo Decree-Law on a non-contigioy minimum scheme of social
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protection for all Portuguese citizens, were markleg the maintenance and
consolidation of the post-revolution system

The only new social assistance benefits establisluenhg this time were a
widows’ social pension (Decree-Law 52/1981) by Erscto Balsem&o’s centre-right
coalition government, and means-tested unemploynpeatection (Decree-Law
247/1985) by the governing coalition of the PS ahe& Social Democratic
Party/Democratic People’'s PartyPdrtido Popular Democrético/Partido Social
Demécrata PPD/PSD, henceforth simply PSD), headed by Maadares.

The latter measure, associated with the traditidrede union concern of
unemployment policy, was introduced as a resultnefotiations between the
government and the unions after the 1984 creatioth® Permanent Council for
Social Concertation (see also Ferreira, 2003: DWYring that year, the non-
contributory part of the social security system ldoalso be enshrined in the Basic
Law of Social Security (Act no. 28/1984).

Like the constitution eight years earlier, ‘the laxplicitly referred to the
obligation of the Portuguese government to provdetection to all Portuguese
citizens, basedhter alia on the principles of equality and solidarity. Tioée that the
government expected from social partners sucheagdélde unions and the IPSS was
also central. Like other European countries dutirag period, Portugal increasingly
moved towards the institutional enforcement of@alistic model in the provision of
social assistance. This model was a way to confaith the relevant European
momentum, as well as with the fiscal restraints thearacterized the early and mid-
1980s’ (Guimaraes, Interview).

Furthermore, for almost ten years after 1986, @ogdawvhen the PSD had an

absolute parliamentary majority and annual real GJp&®wth rose above 3 percent
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(Bragues, 2012: 336), ‘EEC anti-poverty programrhextioned in place of non-
existent government initiatives in social assiséapolicy, further reinforcing the
position of religious organizations in the fielde(®oso, Interview; see also ILO,
2003; Capuchat al, 2005: 217 and 229-230). This last was also bectuws EEC

(and later on the EC and the EU) paid special tatento the development of
partnerships with the third sector and the straslg of religious organizations such
as ‘Misericérdias’ (Bonny and Bosco, 2002; BahlepHand Pfeifer, 2011: 123).

Until the mid-1990s, the role of such organizatiomas regulated and
safeguarded by Decree-Law 119/1983 of the Balsereatre-right government, the
Normative Orders 118/1984 of the centre-left Sog@sernment, and Decree-Laws
30/1989 and 217/1993 of the Cavaco Silva centit@-ggvernments.

ii. The period after the mid-1990s, notable for tie¢urn of social pacts in
social assistance policy design, such as that berviee Antdnio Guterres centre-left
government and the IPSS (Decree-Law 133-A/19970),tha establishment of new
social assistance schemes

In particular, the national GMI scheme was esthblisin 1995. Between
1995 and 2000 the social pension increased by 4@mpie(Capuchat al, 2005:
227), and the CSI was introduced in 2005 afterRBegovernment deemed the level
of contributory pensions insufficient. It soughtgoarantee a predefined threshold of
monthly income for old-age pensioners (Branco, 2Q08)-161; Bahle, Hubl and
Pfeifer, 2011: 124).

The monochrome Socialist governments of GuterresSocrates established
the GMI and the CSI respectively, whereas no nesiab@ssistance measures were
instituted while the centre-right coalition undeysd Barroso held power (March

2002-June 2004). According to Pedroso (Intervielvis not coincidental that almost
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all social assistance or anti-poverty measuresonuBal were established by centre-
left governments. In contrast, the centre-right b&says been dominated by a
Bismarckian and corporatist view about the rol¢hefwelfare state, which resulted in
the conservatives not prioritizing publicly provitlsocial assistancé:

Finally, in the shadow of the financial crisis thmtt Portugal especially hard,
the 2000s closed with the Socialists proceedingntother series of interventions in
social assistance policy. The CSI age limit wasiced from 80 to 65 in 2007. Child
benefits were made a means-tested provision (Bhihilel, and Pfeifer, 2011: 124-125
and 128). The entitlement period for the unemplayns®cial benefit was extended
to six months in 2009 (Decree-Law 68/2009).

The Socialists approved the 2010-2013 Stability &@rdwth Programme,
which aimed to maintain the nominal value of allnramntributory benefits until
2013. They also redefined the allocation critdnatituting stricter means-tested rules
in 2010 after the PS-PSD agreement on the ratmatan of public resources,
considered essential for exiting the crisis (Mi@igi das Finangas e da Administracdo
Publica, 2010: 19-25).

On the other hand, the need to sawvter alia scarce public funds made
governments continue to respect the post-revolupanciple of solidarity. Acts
17/2000 and 32/2002 (under Guterres and Barrospeotively) and Decree-Law
4/2007 (under Sdcrates) further consolidated thedation of private initiatives such
as those taken by religious organizations (Genenadctorate for Social Security,
2009: 6-8).

In short, whereas both centre-left and centre-rgghternments safeguarded

religious organizations’ key role in social assis& and enforced a pluralistic model

1% This conclusion is also confirmed by the intervieith Guimaraes.
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in the social assistance field in general, thevagié public provisions were introduced
mainly during the first post-revolutionary yearsdam the periods of Socialist
government from 1995-2002 and 2005-2011).

The GMI scheme was the supreme attainment of tie&lBis in this field. In
the process of establishing that scheme, as |axmgue in the second part of this
chapter, the PS would form alliances with the pdwereligious organizations
omnipresent in Portugal’'s social assistance sysésmyell as with other key policy

actors.

5.2. A PORTUGUESE SUCCESS STORYY

5.2.1. Debating a GMI
a. A Foot in the Door: The 1979 and 1980 Decree-4.aw GMI

As noted above, the beginning of Portugal’'s journeywards the
institutionalization of guaranteed social assistantinima in the 1970s should be
seen as a policy innovation triggered by two imated destabilizing forces: the
Carnation Revolution and the deterioration of tlwng) conditions of Portuguese
citizens, largely associated with the colonial wars Africa. Although the
establishment of the social pension in 1974 waditstestep, followed in 1977 by the
extension of eligibility criteria for that allowaec the process culminated in the
Pintasilgo government'promulgation of Decree-Law 513-L/1979 (see also a/lai

1985: 103; Rodrigues, 1999: 223; Adao, 2009: 65-66)

7 Writing on the Portuguese GMI story owes a lothi® invaluable help and generosity of Pedro Ado
and Francisco Branco, who offered me inestimabiégcadand material on the research topic. They
kindly suggested moreover names of intervieweesnfprase study. My work builds on their work, to
which | hope to have made a useful contributicasb owe special thanks to Paulo Pedroso and Luisa
Guimaraes. The interviews | conducted with them enthe particularities of the social assistancelfiel

in Portugal easier to understand.
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This Decree-Law was an ambitious effort to estabbs system of social
minima, comprising twelve different benefits, sbaacurity and health instruments
included (see also Branco, 2003: 158). It declaisslf an initiative to improve the
quality of life of the most disadvantaged strataPoirtuguese society at a time of
increasing poverty, but was also linked with theegoment’sinterest in the needs of
the weakest, a major ‘concern... from the timeaitne to power (quoted from the
Decree-Law 513-L/1979). The 1979 Decree-Law thusssed the salience of both
destabilizing forces and the government’s ideolalgmreferences as the reasons for
its issue.

The S& Carneiro centre-right government that sutsmeintasilgo modified
the 1979 Decree-Law after a period of only five mthen however (Decree-Law
160/1980). Did this decision reflect the instalilidof this period, during which
successive governments subjected legal texts aniales to review after short
periods of implementation (Santesal, 1998: 61)? Or, rather, was it a decision that
reflected the different preferences and perceptioingairness of the centre-right
concerning publicly provided social assistance?

Which of these scenarios contains more truth is inohediately clear.
Comparing the 1979 electoral manifesto of the Deatax Alliance Alianca
Democratica AD), the centre-right coalition comprising the®3ed by Sa Carneiro,
the Democratic and Social Centr€eftro Democratico SocialCDS), and the
People’s Monarchist Partyrértido Popular MonarquicoPPM), with the electoral
programme of the PS, their biggest opponent inyhat, reveals no great difference
in the two sides’ committments to promoting soguadtice. Both mention it as an

important policy aim (AD, 1979; PS, 1979).
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The official rationale espoused by the 1980 Dedtraes-for amending the
GMI system Pintasilgo had established nonethelegsals the legislator’'s different
preferences regarding such a system. She hadtimaiged several objections to the
previous Decree-Law: that it allowed assistancbea@llocated even to citizens who
were not in financial need; that (unlike the 1978ciee-Law) a scheme targeted at
the most disadvantaged social strata should ndtdecallowances linked to the
individual's previous contribution record; and thabcial assistance should be
provided according to an indicator based on theimum national wage (Decree-
Law 160/1980).

The implication was that access to the relevanefisnshould be subject to
stricter means-testing. The different preferencad perceptions of fairness of the
centre-right compared to the previous governmeetefiore ended up restricting
publicly provided social assistance to even smalkmtions of the population and
moving away from the 1979 Decree-Law’s more uniaexssion of social minima
(see also Branco, 2003: 159). After the issue ef 1880 Decree-Law, guaranteed
social minima involved only a negligible fractioh Bortuguese citizens with strong
categorical attributes (mainly the elderly and tdesabled), whilst relative
government policy inertia and reliance on EEC aofrerty programmes were the
norm, as outlined in the first part of this chapter

In this context, the debate over the need for snichima in Portugal’s welfare

armoury would find a public forum again only aftebreak of over a decade.

b. Explaining Contradiction: The Willing vs. thel®&ant PSD

The 1990s opened with the PSD’s electoral triumjth %0.6 percent of the

vote nationwide (135 seats), compared to the septawd PS, which received only
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29.1 percent of the vote (72 sedts)This centre-right win came during a period
marked by the increased salience of Europeanizgirosesses for disturbing the
existing social assistance policy equilibria in tBEC member states. In the case of
Portugal, the EEC recommendation that these stattsduce a GMI was
nevertheless of special importance, both symbdjicand pragmatically. The
Recommendation on common criteria concerning seasilstance (92/441/EEC) was
moulded by the principles agreed on 24 June 19%#&nwPortugal held the EEC
Presidency.

The same PSD centre-right government that presoled the Council of
Ministers which approved the recommendation, howevead no intention of
establishing such a scheme at the national leved. r€levant parliamentary debates
(discussed below) provide further confirmation.

Explanations advanced for this rather inconsiskeftaviour include that the
GMI was never a PSD priority, and that the schenggssier was inherited from
earlier presidencies (Adéo, 2009: 74). José AlbBitva Peneda, Minister of
Employment and Social Security at the time of Ryatis EEC presidency,
rationalized it by adducing the country’s pre-exrigt compliance with EEC
requirements for a national GMtrough its guaranteed categorical social minima,
meaning benefits related to sickness, maternitg, @amemployment, along with the
social pension (Branco, 2001: 131-132).

In reality, the Portuguese social security systemtained no measures for
poor younger citizens without ties to the formdldar market, and the social pension
addressed the needs of only a small proportiom@fetderly and disabled. Peneda’s

rationalization was thus without basis.

18 The data is from the National Elections Commission
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In a similar vein, Peneda (Interview) pointed te thllowing reasons for the
PSD’s decision not to establish a national GMI:

‘In 1992, the Council of the European Economic Camity adopted a
recommendation (92/441/EEC) on common criteria eamog sufficient
resources and social assistance in the socialgbiatesystems of the member
states. Recommendationannot be enforced as law, however. As a result, at
that time the PSD decided not to establish a GMésee. Furthermore, on the
one hand the country already faced severe budgedtraints; on the other, an
appropriate legal framework had to be legislatedjgarantee the conditions
necessary for the effective implementation of a Gddheme nationwide. |
believe that a GMI may have a positive effect{gfapplication is accurate, lasts
as long as necessary, and reaches the populatioruenneed and without
immediate alternatives. Lastly, there must be s&md of guarantee that the
GMI will not erode the motivation of individuals tejoin the job market. We
must avoid the creation of an unemployment tragl alimately a poverty
trap’.

Nevertheless, the allegation that EEC Recommenuaitiannot be enforced
as laws is extremely weak. It was falsified in piceonly a few years later when the
Socialists designed and implemented a national Géhieme. Likewise, the claim
that severe budget constraints militated against @éktablishment of a GMI is
unfounded, especially since ‘at that point no studd evaluated the scheme’s
potential cost’ (Guimaraes, Interview).

Peneda’s other claims, i.e. the need for the schemreach solely those in
poverty and not to facilitate welfare dependensywall as the necessity to devise an
appropriate legal framework for the GMI's applicetj sound more convincing. Once
again, ‘they reveal the PSD’s preferences, idedwiniess and ideological position
on the scheme; especially those of the least $p@ahservative wing of the party,
represented by Peneda’ (Pedroso, Interview).

Along with new rights and social guarantees, saoligavas another key issue
in the PSD’s 1992 electoral programme, which howewade it clear that the state

should avoid the temptation to provide everythiogcitizens, leaving space for

salutary initiatives by individuals and private iges (PSD, 1992: 16-18 and 30-31).
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The PSD of the 1990s became increasingly distam the social democratic identity
its name implied (Freire, 2005 and 2010).

Peneda’s dismissal in 1993nd replacement by PSD General Secretary José
Bernardo Falcdo e Cunha, who was indifferent toisisee, ended for a time what
minimal interest the government and the ministecharge of social policy had in
instituting a national GMI. Policy experts suchAddo (2009: 76) have suggested
that since Peneda did not effectively oppose tiherse, its non-establishment may
also have been an indirect consequence of his skainand of some kind of internal
party disagreement about the issue. Guimardesn(iet® stresses that, ‘The
Ministry responsible for the design of a GMI at timae was relatively positioned to
the left, but, overall, the GMI issue was not ajsabof concern and discussion
within the PSD’.

Pedroso (Interview), on the other hand, claims thate was an internal
division within the PSD regarding the GMI issuehia own words,

‘The governing party was split over the institutdimation of a national GMI.

On the one side, liberal socialists like Penedawirefavour of the scheme. On
the other side, however, hard-core liberals wergtipmed against it. In fact,
Peneda appears to have been dismissed from Miro$t&mployment and

Social Security exactly because of his rather heeposition on the GMI

issue. In any case, Peneda did not represent ficeabposition of the PSD on

the GMI, which was negative’. Whether Peneda wddde institutionalized a
GMI had he remained in his post cannot be ascertdmoegver.

The bottom line is that by not activating the piscéhat would lead to the
implementation of the 1992 EEC recommendation &edeistablishment of a GMI,
the centre-right failed to use the significant pcéil capital associated with the
perception of EEC policy initiatives as synonymaeuh modernization and progress,

particularly in southern Europe. At a time whersisriinterrupted strong economic

growth in the early 1990s and contributed to Patugaving one of the highest

9 peneda had been in the Ministry of Employment®adial Security since 1987.
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poverty rates in the EEC, the PSD’s stance gavepipesition power that it might
otherwise not have enjoyed (Branco, 2001: 129-A8@0, 2009: 82).

Now the opposition had the ball and, as we will gessently, the Portuguese
Communist PartyRartido Comunista Portugugé®CP) and especially the PS would
take the best possible position for playing the ga®ecular organizatiorsich as
trade unions, along with religious organizationgyuld also be willing to offer

support.

c.A New Game in Town: Counting Friends and Enemies

The Socialists and the Communists secured thenssalweentral role in the
GMI debate between 1993 and 1995. At a press aamferon 30 April 1993, PS
General Secretary Antonio Guterres presented aopabgor launching negotiations
with the PSD with the aim of creating a social safeet that would include a GMI
scheme and improve mechanisms for integratingdhg-term unemployed into the
labour market. No negotiations would result frore thitiative (Jornal de Noticias,
1993: 22)

Given that the institutionalization of a permanaational GMI scheme was
not part of the political agenda of the PSD at tirag, the outcome up to this point
should not come as a surprise. The PCP, howevex,sasular organization, would
make the GMI a subject of debate for the membetseoPortuguese Parliament, only
to be followed, approximately two months later,thg PS (Bills no. 309/VI and no.
385/VI respectively, discussed the first in Mar@®4 and the second in May 1994,
see Diarios da Assembleia da Republica, 1994a and b

Why did the two parties take these initiatives? Tmnmunists’ bill on a

minimum subsistence income, like the Socialistepmsal two months later, invoked
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the need to conform to the 1992 EEC Recommendadimh still more to compensate
for weakening family structures and growing povexhd marginalization (Diario da
Assembleia da Republica, 1994a: 1751). Socialiputies justified their proposals
regarding the latter by invoking Alfredo Bruto d@sfa’s estimate that more than
500,000 people in Portugal lived on financial reses lower than the already
disgracefully low social pension in 1993, and bynfiag to Portugal’s particularly

high poverty rate (PCP, 309/VI; PS, 385/VI; Diada Assembleia da Republica,
1994a: 1747 and 1749; Diario da Assembleia da Re@(bl1994b: 2474-2489;

Branco, 2001: 129-130).

Therefore, in the view of both parties, Europeaniraprocesses together
with poverty and its dire implications were desliabig forces that moved them to
include the establishment of a national GMI in tlagjenda. This once again confirms
the importance of such forcess trigger points for policy change in the social
assistance field.

Furthermore, although the timing of the 1995 gelnglections (very pertinent
to the GMI debates that occurred just before the)veuggests that the need to cope
with the aforementioned destabilizing forces may lmve been the only factor that
shaped the PCP and PS attitudes, the proposatltaifliseing a GMI scheme was
compatible with the ideological profiles of bothripas. The ideology of the PCP as
reflected in the party’s constitution described @@mmunists as following the ideas,
gains, and historic achievements of the ‘April Ration’ (PCP, 2010).

Against this ideological background, the GMI wassidered a tool that
would help secure better living conditions for Rbbrtuguese citizens, and was thus
the foremost social policy objective. This view marguably also explain why, as

discussed below, the scheme proposed by the PCP sigmsficantly more
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‘universalistic’ than that proposed by the PS dhaafterwards (PCP, 309/VI; PS,
385/VI). Finally, for the traditionally anti-Europa PCP, with its electoral results
declining, this period coincided with attempts tairng greater legitimacy by
abandoning orthodox Marxism and building bridgethwhe PS in order to form a
majority leftist government (see also Bosco, 2@&HlL; Costa Lobo, 2006: 9).

After years of exclusion from power and in an efaising poverty, on the
other hand, the PS saw the GMI as an opportunitafiom its commitment to
protecting low-income groups and to catch up whth European social model (Adao,
2009: 75 and 82). The commitment to low-income geogonformed to the PS’s
ideological profile since 1986, which was markedcbynplete social democratization
and ideological de-Marxification (Magone, 2005a650

Catching up with Europe was compatible with the'sPinage as the
Portuguese party most strongly linked with Europeestitutions (Costa Lobo and
Magalhaes, 2001: 26; Lisi, 2006: 65). According@wimaraes (Interview), ‘Politics
in Portugal are greatly affected by the countryteliest in projecting a good public
image in Europe. Especially for the Socialists, igsie of convergence with other
European countries was (and is) critical’.

In Pedroso’s view (Interview),

‘With the exception of the GMI scheme establishgdhg short-term Pintasilgo
government in the late 1970s, which survived oolyd couple of months, the
Socialists and Guterres himself were the ones veserdially revived the GMI
issue in Portugal back in 1993. Under the majorachmpf Europeanization
processes, but also driven by its commitment tastedution, the PS found
itself at the centre of an increasingly broad d¢wmadiin favour of a national,
permanent GMI scheme. In contrast, the majoritythef cadres of the right-
wing government were not interested in the ingohdlization of such a
scheme or in the consolidation of safety nets inegd. In that sense, the
Socialists’ interest in the GMI was a key differeraetween the PS and its main
opponent, the PSD. The GMI would become a symbahefsocial policy of
the Socialists and signal the transition from alitr@nal to a new model of

social security. In the latter, social assistanseaaconcept would be largely
synonymous with the possibility given to the indival for her integration or
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re-integration into the labour market and soci& l{see also Rodrigues, 2006:
66).

To promote their proposals, the two parties kneat they could count on the
mobilization capacity and support of allies botaditional and more recent. To the
Communists and the Socialists, these alliances lalsoght the potential bonus of
broadening their electoral base and reaching waddrences.

Among their traditional allies were secular orgatians such as the two
major union confederations, which enjoyed stronmikdi with both parties. The
Socialist General Union of Workerblifido Geral de TrabalhadoresJGT) and the
Communist General Confederation of the Portuguesek@¥s Confederacdo Geral
dos Trabalhadores Portuguesé€3GTP) had adopted a pro-GMI position as essential
to the fight against poverty after the 1992 EEC dremendation was issued
(USS/ICGTP-In, 1994; CGTP-In, 1996; UGT, 1998: 9-%6g also Branco, 2001:
124). According to Pedroso (Interview), ‘The uniald so because they expected the
GMI to be less a neo-charity social assistance rsehand more a programme
stressing social inclusion and encouraging re-natémn of citizens into the labour
market, in harmony with the permanent demand of ld&d®ur movement for
protection of the right to employment’.

As Joao Proenca, General Secretary of the UGTt gliterview), ‘If unions
have on the one hand always strived for a socletydoes not need schemes of that
kind, on the other they were fully aware of the tBguese social and economic
reality. The unions’ support for the scheme ackrealgkd that the GMI was vital for
mitigating conditions of extreme poverty in the ghterm and eventually eradicating
them’. It was moreover a way to combat unemploymanotther destabilizing force:
‘the increase in unemployment produces insecunity existing social security is

clearly inefficient... in that sense, a minimumante scheme may be an improvement
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on the existing system’ (Jodo Proenca in DiaricAdsembleia da Republica, 1994a:
1757).

As noted above, the CGTP had also taken a stammifisg a national GMI
despite traditionally refusing to participate imgartisan cooperation at the central
level (Gold and Weiss, 1998: 5), as happened irStiat-Term Social Concertation
Agreement preceding the GMI&stablishment in 1996 and the Short-Term Strategic
Social Pact later that year (both of which refertedthe scheme; see, Furtado
Martins, 1997). The Confederation, however, madder that the scheme could not
be an alternative to the CGTP demand for an inergathe minimum national wage.
As we will see, this circumstance moreover explarhyg the PCP proposal for a GMI
scheme specified a threshold for the monetary comoof the scheme equal to the
minimum wage (USS/CGTP-In, 1994; CGTP-In, 1996; ©dii, 1998).

The positive stance of Portuguese unions on the @kl finally be viewed
together with the less fragmented nature (in n@oliogical terms) of Portugal’s
labour movement, especially compared to Greekadiait unions (see, for example,
loannou and Kjellberg, 2005: 346 and 354-355). Taditire has arguably contributed
to the pursuit of common policies by different cexérations.

From the traditional allies of the PCP and PSugeturn to their more recent
associates. Particularly for the PS, which was ggsosed to privatization, they
would be found in religious organizations. The mpsbdgressive elements in the
Catholic Church, such as the bishop of Setubal,Manuel Martins, had long
supported the establishment of a universal safetyan those in need (Branco, 2001:
124). Once again, ‘the ideology of organizationshsas Céaritas Portuguesa or the
Misericérdias — above all, their commitment to dafity — account for their positive

attitude towards the idea of a national GMI' (Farssdnterview).
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The two parliamentary debates on the GMI furthieminate the preferences
of the Communists and the Socialists regardingsttteeme, as well as those of the
main opposition parties, the PSD and the Democatid Social Centre-People’s
Party Centro Democratico e Social-Partido Popul@DS-PPY. In the March 1994
debate, the PCP asked for a GMI that would be ki in relation to the national
minimum wage. The scheme’s monetary component wewgjdal the difference
between the individual or family income and thagearesulting in a provision well
above the non-contributory minimum pension of ti& gtoposal two months later
(Diario da Assembleia da Republjd®94a: 1746-1768).

The centre-right PSD criticized the proposal, maimh the grounds that an
estimate of the financial cost of the scheme wassimg and that Portugal already
complied with the principles associated with theCEERecommendation by having
categorical minima (Diario da Assembleia da Remapll994a: 1749). In reference
to the minima and consistent with the 1992 PSDtetat programme’s focus on
limiting state interventionism, PSD deputy Vieira @astro and Pedro Vinha added
that the institutionalization of a GMI would sergeparalyze individual initiative for
development and progress (Diario da AssembleiagfaiBlica 1994a: 1752-1753

Following a similar line, José Puig, another PSPutg, denounced the PCP
proposal as encouraging welfare dependency andldipgostatism rather than
paying due attention to the creation of infrastuoes and the conditions necessary for
boosting employment (Diério da Assembleia da Repahl994a: 1750). Rare were
the party members (Filomena Bordalo was one) wktingjuished themselves from

the PSD’s official position and spoke of the nezdriplement the scheme gradually,

20 Known as the CDS before 1991.
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since they disagreed with the opinion that the iRprése welfare state already had
comparable measures (Diério da Assembleia da Riepbd94a: 1756).

The CDS-PP kept a relatively low profile in its oggion to the proposed
scheme. Led by Manuel Monteiro, the party movedh&irto the right, adopting an
anti-EEC stance and agenda as well (Magone, 202Gy Party deputies chiefly
stressed the new scheme’s unknown administrative ciher costs to the social
security system (Nogueira de Brito in Diario da émbleia da Republicdl994a:
1760).

For their part, the Socialists underlined the cadlittion between Portugal’s
centre-right government promoting the EEC recommagod on the need for a
Europe-wide means-tested universal safety net @ndomestic inertia, stating their
intention to introduce a GMI when in power (Diada Assembleia da Republjica
1994a: 1757 and 1762). Unlike the PCP, which oppbdise increasing privatization
of social assistance, Guterres also stressed tleel m@ involve civil society
organizations in the scheme’s design and implemientaphases. The PS
acknowledged that the GMI had to be accepted byraadb range of social
actors/organizations, and that the government moossult and collaborate with
actors/organizations already long active in thehtfiggainst poverty and social
exclusion (Diario da Assembleia da Repuhli@94a: 1759).

The following rationale, which rests largely on thesic principles governing
consensus and coalition building (see, for instarféesskind, McKearnan and
Thomas-Larmer, 1999), explains the PS intereseimfarcing the existing pro-GMi
coalitiort’. The Socialists hoped that the support and adtivelvement in the

scheme of religious and other organizations witlpegience in social assistance

2L Unless otherwise stated, this paragraph drawk@imterview with Pedroso.
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activities could help make the GMI more efficienmtdaentrenched in Portuguese
culture. Another factor was the need to increaselehitimacy of the GMI scheme
and associated government actions. As Adao ar@¥91 66), ‘Even if the central
government was capable of implementing such paligighout facing formal veto
points, de facto it needed to involve civil societganizations to make policy change
effective because of the salience of the prinayblsubsidiarity’.

We should furthermore recognize that negative agpees of coalitions with
the centre-right and a lack of partners on theftefted Guterres to stand alone in the
electiong’. In these circumstances, he attempted to appemiotterate voters and
broaden the party’s support base as much as pes3ibgether with a proposal for
social dialogue, the mobilization of new social teegz and actors linked to these
sectors (for instance individuals associated walgious organizations) contrasted
with what was characterized as the ‘autistic’ stgfethe PSD, particularly of its
leader Cavaco Silva, and is thought to have begnté&ewinning the subsequent
elections.

The PCP proposal was rejected when the PSD an€it#% PP opposed it,
though the PCP, the PS, and the single representafi the Party of National
Solidarity Partido da Solidariedade Nacionad?SN), a movement largely committed
to protecting the interests of pensioners, vote@wour (Branco, 2001: 126).

In May 1994, it was the Socialists’ tuta present draft legislation on a GMI
scheme. Despite invoking the same destabilizinge®ias the Communists to justify
their introduction of the relevant bill, the Soséd’ proposal differed significantly
from the PCP scheme. The differences made therosal seem more feasible, since

the scheme’s coverage and cost were reduced. dmmended a GMI threshold

%2 This paragraph is based on Lisi, 2006: 61-62.
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equivalent to the social pension, raised the ageeopients to 25 from 18, and
insisted on an active role for civil society orgaations (Diario da Assembleia da
Republica 1994b: 2474-2489). The PS held that the governrsleotld establish a
GMI scheme without partisan appropriation, basedaorenlarged social consensus
that would contribute to the scheme’s efficiencyd acceptance in Portuguese society
(Diario da Assembleia da Republid®94b: 2477).

Ideological differences among parties once agaifased in the debate on the
GMI. The PSD opted for a negative income tax systmma way to free social
security from red tape and administrative weightiz€ns earning below a level of
income as set by the government could expect wivesupplemental pay from the
government instead of owing tak&gDiario da Assembleia da Republita94b:
2478).

Despite its similarities to the PCP and PS prompshe PSD counterproposal
had a quite different ideological backgroundpted in economic liberalism and
resting on the recognition of universal access basic income, but using fiscal (not
social) policies to realize it (Alcock, 1993; Ad&2009: 79). The PSD furthermore
accused the Socialists of wanting to create a db§wofessional poor’ (Rui Carp in
Diario da Assembleia da Republid®94b: 2488).

The CDS-PP for its part justified its decision tmes against the PS proposal
on the grounds that the scheme would result irabwdition of other social assistance
benefits and increased privatization of the sosgurity system (Nogueira de Brito
in Diario da Assembleia da Republid®94b: 2486). As with the PCP proposal two
months earlier, the PS proposal was rejected, ddih PSD and CDS-PP deputies

voting against it and 89 votes in favour from P8 ®&CP deputies, plus members of

% By contrast, all those whose income is above teedptermined level of income were expected to
pay taxes (see also Rodrigues, 2006: 152).
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the Ecologist Party-The Greerf3aftido Ecologista-Os VerdeBPEV; on the vote, see
Diario da Assembleia da Republid®94b: 2489).

Though the Communists and the Socialists faileobtain a majority vote for
their respective GMI proposals, the two parliamentary debates contribute
dynamically to putting poverty and especially thiGn the political agenda (see
also Capucheat al, 1998: 201). On the eve of the October 1995 a@astithe stance
of the two strongest rivals for power, the PS ahd PSD, now merits closer
attention.

Between 10 May and 18 October 1995, Ferro Rodrijoethe PS and Rui
Rio for the PSD continued the GMlebate in the pages of timario Econémico
newspaper (Branco, 2001: 138). The PS respondetheoPSD’s assertion that
Portugal already complied with the EEC Recommendaby adopting the scheme as
the flagship social policy of its electoral program

In this context, as Pedroso (Interview) asserts,

‘In all his debates with Cavaco Silva, Guterresarfided the need for a GMI.
The institutionalization of a national GMI schemechme a central part of the
electoral debate and the discussions of it wer@paissue in the media.
Members of secular organizations, such as uniofedenations, especially the
UGT, and representatives of religious organizatidite the Catholic
associations expressed their support for the esiambént of a GMI on
television and in the press’.

Consistent with the party’s insistence on collabora with civil society
organizations in the GMI scheme, the party’s 19%mifiesto paid particular attention
to the need to promote a joint effort of the statel civil society acting in genuine
partnership (PS, 1995, Part 3: 15). To meet th@atibe, Guterres had mobilized
civil society between 1992 and 1994 to bring abetat he called a ‘legislative

contract’, which led to an election programme o£0800 pages (Stock and Magone,

1996; Magone, 2005a: 509).
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Until that point, part of the Catholic centre-le@fas arguably integrated into
the PS, as exemplified by Guterres himself. In 198%wvever, Catholic grassroots
organizationswere extensively represented at the convention eeeldp the PS
electoral programme, where they took part in elatog the chapter on social
assistance (PS, 1995: Part 3: 3-Atido, 2009: 86-90). Like Britain’s New Labour,
whose ‘Third Way’ pragmatism he largely emulateditétres was building a new
majority to put an end to the long reign of thetoemight (Magone, 2005a: 508-509).

Along with secular organizations such as trade ngjiceligious organizations
would indeed play a central role in the subsequemiementation of the GMI.
According to Fonseca (Interview), ‘Caritas Portugspubad always been in favour of a
GMI and supported the establishment of the scheame the very beginning. In fact,
| participated myself in the drafting of the regidas governing the GMI'.

Fonseca (Interview) does not, however, speak vetlyusiastically about the
stance of Portuguese governments towards the owirubreligious organizations on
public policy issues in general. He attributes #tance to the effort of the former to
defend secularism. Nonetheless, Fonseca admitsaligibus organizations played a
role in the design and even more so the implementaf the GMI. At least as far as
the participation of civil society organizationstime Portuguese GMI experience is

concerned, the PS would keep its promise.
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5.2.2. From Paper to Practice no. 1
a. A Promise Kept: The Establishment of a GMI drel$trengthening of a Pro-GMI
Coalition

The Socialists won the 1 October 1995 election$ wi8.76 percent of the
national vote and 112 seats versus the PSD’s 3det@nt and 88 sealsA few
months later, they started the process of instihatizing a national GMI scheme.
According to Pedroso (Interview), ‘As Pintasilgaldn 1979, Guterres could have
opted to establish the scheme by means of a Déawedhat the Council of Ministers
would approve. The government had no need to peyakliamentary debate on the
matter, but did’.

In the debate that took place in May 1996, Ferrdrigoies, the new Minister
of Employment and Solidarity, justified that choibg explicitly referring to the
Socialists’ aims of creating a wide consensus @stheme that would surmount
partisanship, and of reinforcing and consolidatthg existing pro-GMI coalition
(Diario da Assembleia da Republich996a: 2214). This statement was far from
empty words, since representatives of secular arghons such as trade unions and
religious organizations participated in drafting t®96 PS bill on the GMDiario da
Assembleia da Republica, 1996a: 22Ekpressp 1996; UIPSS, 1996; Caritas
Diocesana de Setubal, 1996Capital 1996: 48; Branco, 2001: 139 and 142-143).

In these circumstances, the PS chose to drafil éolsbnfirm support for the
scheme, increase the topic’s political saliencegclaim that this was a government
that kept its promises, and finally force otherlipanentary parties to refresh their
positions on the matter. In Pedroso’s view (Intew), ‘The major secular

organizations that had previously resisted the reehwould in fact start to soften

2 The data is from the National Elections Commission

246



their attitude, especially the CDS-PP, which wociéinge its vote’ (see also Adéo,
2009: 91).

The parliamentary debate on the PS bill 25/VIl thiad to the
institutionalization of the GMI illustrates the ¢ead role of destabilizing forces in the
scheme’s establishment and the different prefeseracel perceptions of fairness
regarding the scheme shown by the parties whicticated. As in May 1994, Ferro
Rodrigues presented the GMI as part of an initeatoycombat social exclusion in the
context of growing unemployment and poverty arisiram the operation of a free
market economy in extremely competitive conditicas well as to conform with the
1992 EEC Recommendation (Diario da Assembleia dpuBi&Ea 1996a: 2213-
2215). The scheme’s establishment was thus agaociased with the need to
respond to major destabilizing forces.

During the parliamentary debate, the PCP denounkedlack of human
resources available in the state’s social secgetyices as a parameter that would
jeopardize the effectiveness of the GMI's impleration. The Communists
moreover had their own opinions on the scheme'sreetce unit, whilst as already
mentioned the unit proposed by the Socialists &thithe amount of the GMI's
monetary component. For these reasons, they detdsastain from the vote (Diario
da Assembleia da Republjci996a: 2211 and 2221). Their positive attitudeh® t
scheme overall would nonetheless preclude theingatgainst it.

Formerly critical of GMI schemes, the PSD appeared somewhat less
judgemental after losing many of those who had d/dtg the party in the 1991
elections and seeing supporters move to the P8€Fa905). Certain party deputies

in fact suggested integrating the testing periodte proposed GMI scheme into the
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EEC (now EC) anti-poverty projects (Diario da Astéeia da Republical996a
2218 and 2221).

Others insisted, though, that the government shptitatitize reforming the
social security system, particularly the existingcial minima, to conform with
society’s new needs, benefiting from the work o tocial Security White Paper
Commission created for that purpose in 1995 (DidlaoAssembleia da Republjca
1996b: 2317). Despite its generally more moderasition, the PSD ultimately voted
against the scheme. Given the high-profile campdegjmate on the scheme and the
brevity of the period since the elections, the yarguably would have been hard-put
not to defend its initial position.

By contrast, the CDS-PP, which had voted agaireststtiheme after the 1994
parliamentary debates, now made a different chdtegty deputies argued that they
would not vote for the scheme because it was narséle if the trial period did not
run smoothly, or because it could end up being aetawy subsidy to poverty with a
downgraded social integration component (Diario Alsembleia da Republica
1996a: 2218-2219). The party nonetheless decidedbgtain from voting. This
represented a victory for the party’s Christian-@emat stream over the economic
liberal wing, which could not tolerate anything eththan abstentiéh CDS-PP
deputy Maria José Nogueira Pinto pointed to théuémfce of fellow deputy Nuno
Krus Abecasis in this matter, against the viewdPatilo Portas, the party’s future
leader and already a high-profile parliamentarian.

In these circumstances, Parliament approved the Rdhdimento Minimo
Garantidg RMG) with 112 PS deputies voting in favour, thB$PP and the PCP

abstaining, and the PSD voting against it (DiaacAdsembleia da Republica, 1996b:

% This paragraph is based on Branco, 2001: 144.
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2317). The GMI scheme as established was veryairdlthe one institutionalized in
France in 1988. It provided a minimum level of sstesice to all legal residents of
Portugal over the age of 18 regardless of theitrdmrtion record (Law 19A/1996),
and was the first programme in the history of tbetdyuese welfare state founded on
the idea of a universal right not derived from atdbutory rationale (see also
Branco, 2001: 114 and 122; Capuéehal, 2005: 236-242).

The scheme’s monetary component bridged the difterdetween a family’s
income and the social pension (which at that poias 22,900 escudos, whereas the
minimum salary was 58,900 escudos) and was combitda social integration
programme (professional training, rehabilitationd ahe likef°. Beneficiaries were
individuals whose income was lower than the valdiethe social pension, and
households whose income was lower than the totalcithe following: the value of
the social pension for each adult, for up to twoltgl 70 percent of the social pension
for each adult from the third adult onwards (Rodeg, 2004: 5). Furthermore, 50
percent of the social pension was allocated tonalyafor each minor (Rodrigues,
2006: 179).

As in Italy, the governmenntroduced the RMG on an experimental basis for
one year at the insistence of Paulo Pedroso, teerefary of Statéor Employment
and Training and first president of the National GEommissiof’. Table 5.3

presents an overview of the percentage of the RS rojects per regidi:

% The data is from the Ministry of Employment andi®arity for the year 1998.
2" Unless otherwise stated, this and the next papagieaw on the interview with Pedroso.
% The data draws on Capuokigal, 1998: 80, cited in Rodrigues, 2006: 183.
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Table 5.3. Regions and Pilot Projects of the Portuguese GM1 (1996)

Regions Per centage of RM G Pr ojects
Per Region
North 24.7
Centre 27.1
Lisbon 19.8
Alentejo 111
Algarve 6.2
Azores 3.7
Madeira 7.4

Table 5.3 indicates how the distribution of RMGopiprojects per region
partly reflected the geography of inequality angtgrty in Portugal (see, for example,
the various relevant publications of the ObserwatfrinequalitiesObservatoério das
Desigualdades The poorer northern and interior areas on aweragnaged more
GMI projects than the Lisbon region, which includes country’s capital.

Pedroso (Interview) opted to design the schemenasxperiment for several
reasons: ‘the government wished to check the effuess of the scheme’s monetary
component, based on evidence that it did not workther countries. The current
number of social workers was moreover inadequatepéement the scheme (a huge
recruitment of more than 1,000 workers indeed eahsadter the RMG's
establishment)'.

Yet another reason again reveals the priority theielists gave to enforcing
and consolidating the existing pro-GMI coalition pyomoting partnerships with
social actors, including both secular and religiooganizations, within the

framework of the new scheme. According to Pedraseifview),
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‘The government reckoned that more time might beded to involve these
actors practically in building a national network smpport for the scheme’s
social inclusion component. That component was\eeigonent priority, since
its success meant the gradual exit of GMI benefesafrom poverty and
marginalization and their integration or re-intdgma in the world of

employment. This was the ultimate objective of @I programme’.

Nevertheless, as Pedroso himself acknowledged, éM@ad to be done to
promote the involvement (and partnership) of grosypsh as trade unions, or even
businesses, especially in the social integrationpmment of the scheme at the local
level' (Melicias and Pedroso, 1997: 101, cited odRgues, 2006: 184). In any case,
it was not long before the Socialists received anck to further demonstrate their

commitment to partnerships with secular and religiorganizations in the cause of

advancing the newly established GMI scheme.

b. United We Stand, Divided We Fall
The experimentation period was shorter than exdeaa outcome which
Pedroso (Interview) attributes specifically to teristence of a very broad consensus
in Portuguese society on this new scheme that gexnio provide some kind of
relief to the weakest and most marginalized citizelm his own words (Interview),
‘In less than a year, more than 3,500 territoricioes (local governments),
along with non-governmental organizations and lochérities, submitted
applications expressing their interest in partitigpin the RMG programme.
Given the circumstances, | realized that there m@aseed for the three-year
experimentation period | initially thought that rhighave been necessary for
the effective implementation of the scheme. Sosm@idarity proved to be
particularly strong, especially at the local lewas, reflected for instance in the
intention of territorial and other actors and oligations to participate in the
programme’.
Indicative of this strong sense of solidarity iattin 146 local RMG projects,
the number of social actors/organizations involtetlled 475 municipalities, 119

IPSS, 74 Misericordias, two Mutual Aid Societiesyan business associations, two

union confederations and 107 other entities aimedeapromotion of social purposes
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(Melicias and Pedroso, 1997: 13, cited in Rodrigu#306: 184). According to

Pedroso (Interview), ‘The RMG had better chancdsetgsuccessful if the government
secured a solid base for the scheme within civiletg and territorial actors. Despite
the centralized nature of the Portuguese sociaistasse system, a logic of
territorialization in particular was essential five effective implementation of the
RMG. Local actors are more likely to know (and copiéh) the problems of the

RMG beneficiaries’.

Scholars such as Eduardo Rodrigues (2006: 40 ahdaé7expert on the
Portuguese GMI, support Pedroso’s statement. ‘TMGRassigned to territorial
actorsand institutions have a far more important and tgresle to play than what
the highly centralized social policy system in Bg#l assigned to them in general...
the strict logic of centralization was substitutdy some kind of limited
decentralization, in which territorial actors ergdya partnership with the central
government and other organizations’.

As Pedroso admits (Interview), ‘A precedent for tagticipation of territorial
actors, along with other organizations active ia #ocial assistance field, may be
found in the Programmes Against Poverty of theyed8l90s. In the latter, regional
committees representing the north and the southetountry were created, under
the oversight of the Ministry of Employment and Bb&ecurity’. This statement
conforms with the claim formulated in the first paf this chapter about the impact
of Europeanization processes on the consolidatfoa pluralistic model of social
assistance in Portugal and elsewhere.

As representative of a crucial component of thisdehothe IPSS President
had already praised the PS initiative for a nafidgdlll as motivated by religious

principles as old as love and solidarifidrio de Noticias 1996: 24). Furthermore,
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he had signed an agreement of collaboration betWeegovernment and the IPSS in
December 1996, as noted above. Aside from cryatadiia renewed compromise
with subsidiarity, this agreement was a means oéngthening a pre-existing
advocacy coalition between the Socialists and thth@ic grass-roots organizations
associated with welfare provision (Adao, 2009: 90).

According to Pedroso (Interview),

‘To entrench this coalition and create linkageswieein it and other secular
organizations such as unions and territorial acforsthe sake of the new
scheme, the governmeptoceeded to create a National GMI Commission and
local monitoring commissions. The latter were expgdo promote at the local
level the most appropriate programmes needed by RidGeficiaries. The
government believed that these decentralized estitiould moreover ensure
the easier integration of the scheme’s benefigamdo the labour market.
Finally, the participation of social partners, sushtrade unions and the IPSS,
in the RMG'’s design and implementation was expettedontribute to the
entrenchment of the GMI as a social right in thetlRpuese society’ (see also
Pedroso, 1998: 8).

Hence, although the financing of the RMfat came into force on 31 July
1997 (Decree-Law 196/1997) was a central governmesgonsibility, organizations
such as Caritas Portuguesa, CGTP, and UGT werel askepllaborate with entities
representing the central government and territ@cébrs in these commissions. They
were to assess and monitor the RMG scheme andilmaetrto the design and
implementation of its social integration componé@rder 84/MSSS/1996; Adao,
2009: 99-100).
For instance, according to Proenca (Interview),
‘Trade unions brought the National GMI Commissiofiormation about the
connection between employment/unemployment andptwerty experienced
by workers and members of their families, fostanaderstanding of the extent
of the severe social problems afflicting Portugusseiety, and proposed
improvements to the RMG'’s legal framework. Moreoueey carried into the
commission valuable knowledge on other areas ofiakomtervention,

contributing to a better perception of the scop¢hefextreme social problems
faced by the Portuguese society, once again’.
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Likewise, Fonseca (Interview) brought the long amaduable experience of
religious organizations the social assistance field into the aforememitbNational
Commission. According to the President of the @arRortuguesa, ‘Caritas played a
key role in the implementation of the scheme ireaist three ways: by using its
extended administrative structures and experiersteff at the local level, the
organization facilitated the access to the schehtlbose most in need, monitored its
effectiveness, and participated in the programmiésreml as part of the social
integration component of the scheme'.

The creation of a Fund of Support and Insertiohl@w Activities Fundo de
Apoio a Insercdo em Novas Actividapes1997 constitutes a representative example
of the policy initiatives taken by the actors/orgationsthat participated in the local
monitoring commissions of the RM&chemé&’. The purpose of this fund was to
locate possible RMG beneficiaries in local commiesitand then to match each to
the most suitable profile for training and othetihaties, in order to facilitate their
integration or re-integration into the labour marke

Indicative of the Socialists’ faith in the centtalof consensus and coalition
building for the effectiveness of the welfare stategeneral is that this period also
coincides with the establishment of ‘social netvgdrfResolution of the Council of
Ministers no. 197/1997 of 18 November). The insititnalization of these networks
was based on the idea of encouraging partnershtepsebn different actors and
organizations involved in the provision of variouslfare benefits and services. The
resolution defined the fight against poverty as #tesolute priority of a ‘social
network’. The solutions proposed by network papaeits were expected to

correspond to the needs of each household andnp,agaimprove labour market

2 This paragraph is based on Rodrigues, 2006: 188.
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integration or re-integration. Secular organizagisnch as trade unions and religious
ones like Céritas Portuguesa would join forces Wwittal authorities and institutions
to achieve the network’s aims.

Overall, the establishment of partnerships was expe to ‘allow the
exchange of experiences among organizations wisipet to the fight against
poverty, especially since some of these actorsnmgahe religious organizations,
were particularly experienced in providing assistarto the poor (Guimarées,
Interview; see also Rodrigues, 2006: 186 on calleatesponsibility and the pursuit
of effectiveness). Inevitably, the social netwodtso often became a field for open
dispute between the central government and taditactors over the RMG,
especially in cases when the latter were repregdéntd>SD members who opposed a
GMI (Rodrigues, 2006: 272).

In addition to the government’s effort to consoleland expand the pro-GMI
coalition by creating formal state structures sashthe National GMI Commission,
and local GMI monitoring commissions (or the ‘sdcretworks’), ‘increasingly
decentralized entities emerged that would play w®otpl role in the RMG
accompanying services. Examples were, at the phevgh, the Social Commissions
(Comissbes Sociais de Fregugsiand Local Councils of Social Actiol©énselhos
Locais de Accdo SocialThe groups represented in these commissionsamacils
included territorial actors like the municipalitiaad religious organizations such as
Céritas Portuguesa’ (Guimaraes Interview).

Just a few months later quantitative data was @jrg@aoviding corroboration
of the scheme’s wide acceptance in Portuguesetgoéigooll conducted by a team

evaluating the scheme’s experimental phase showa®2.8 percent of respondents
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questionetf considered the RM@ measure that was needed in Portugal (Capefcha
al., 1998: 201-202; Adao, 2009: 91). There were othdicators of the scheme’s
popularity: Ferro Rodrigues became one of the moptular ministers in the Guterres
government (Inéacio, 2004) by assuming paternitthefscheme; meanwhile the PSD,
though stressing the need for modifications, pljpkcimitted the utility of the RMG
schemeRublico, 1999: 7).

Although the RMG was successful in winning supgiai a broad range of
actors/organizations and in finding acceptancearidguese society, its performance
turned out to be less than optimal. In early 2088 €ourt of Auditors conducted a
review that confirmed the existence of irregulastiin the first two years of the
scheme, especially fraudulent acts used to exjplaibd its weak social integration
component Expressp 1999: 1; Tribunal de Contas, 2000; Branco, 20045;
Capucheet al, 2005: 247; Hespanha, 2007: 218).

According to both Guimarédes and Pedroso (Interiethat audit signalled
the beginning of a new period for the GMI in Pogljgone that continues today.
After the broadening and consolidation of the casss on the scheme among a
series of actors/organizations between 1993 anfl,2B phase would be marked by
a debate on the need to redesign the RMG to irergaeffectiveness. The debate
once again revealed the different preferences anceptions of fairness shaping the
attitudes towards the scheme of the actors/orgaomnzaused in this study’s analytical

model.

30 Slightly more than 1,000 people.
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5.2.3. From Paper to Practice no. 2
a. A Wave of Criticism: The Requests of Key Adimr& New, More Effective GMI
Scheme

Among the secular organizations that criticized sbkeme was the CDS-PP.
Under Paulo Portas, the party submitted a reforopgsal (Bill no. 176/VIIl), based
partly on recommendations in the 2000 audit. Tradd@ons and religious
organizations such as Caritas Portuguesa also dekezhanges that in their view
would make the scheme more efficient. In Pedrosasds (Interview), ‘This shift
from consensus to criticism, even among actorsdbyosupportive of the scheme,
should not be regarded as negative, however. Patgpdsr improvement are an
integral part of policymaking, capable of illumimeg the positions of various actors
on policy change, and sometimes their motives’.

The June 2000 discussion of the CDS-PP proposheiRarliament first of all
reveals the PSD’s change of stance on the schepmgjaned in the previous section
(Diario da Assembleia da Republic2000: 2934-2958Publico, 2000). The party
now accepted the need for a national GMI, but arditeon of stricter eligibility rules
to inhibit fraud, and therefore supported the CO%{itoposal. The PS, PCP, the
Greens, and the Left Blo8lpoco de Esquerdaa left-libertarian organization (Freire,
2010: 594), voted against the proposed changesigasfiantly impairing the
scheme’s universal character. The bill was defedi@@drio da Assembleia da
Republica, 2000: 2934-2958).

The unions’ criticisms focused mainly on the schesmele in reinforcing
privatization through the instrumentality of theSI® and on the RMG’s social
integration component. The former reflected the €GTirm anti-capitalist ideology,

contrasting with the UGT, which had been more réeepo the notion of a socialist
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‘third way' and the opening up of market instituts (see, for example, Estanque,
2009). The CGTP argued that religious and othemapeiinterest organizations had an
important part to play provided they operated withicomprehensive framework of
policies, coordinated to combat poverty and exolisand did not reduce the social
security system'’s resources and response capdalalitytovam, 1999: 5-6).

Both the CGTP and the UGT unsurprisingly agreedhenneed to reinforce
the RMG's social integration component, since labauarket integration is a
traditional labour movement concéfnThe CGTP used harsher language, however,
attacking the government’s tendency to adopt arah@téstic view of unemployment
and marginalization as something remediable onlynlbpme assistance rather than
by boosting employment through the RMG’s sociaggnation component. Taking a
similar line, the UGT stressed that ‘focusing orrenfnancial assistance undermined
the initial goals of the RMG instead of improvingetscheme’s employability and
labour market integration elements’ (Proenca, inésv).

Eugénio Fonseca, president of Caritas Portuguasanamber of the National
GMI Commission, on the other hand, indicated that thN&SRhad to be provided in
accordance with looser residence criteria in otdeover more immigrant$(iblico,
2002a) Furthermore, in Fonseca’s words (Interview), ‘Altlygh Céaritas Portuguesa
has always been in favour of the RMG, | firmly legk that more attention should be
paid by all social partners who play a role in tesign and implementation of the
scheme to the ‘social integration’ component of shlkeeme; something that does not
seem to be happening at the moment. Finally, thaitoring mechanisms of the

scheme should become more efficient’.

31 Unless otherwise stated, this paragraph draws @tovam, 1999: 5-6, and the interview with
Maria do Carmo Tavares in Branco, 2001: 163.
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In a situation where the RMG was broadly acceptgdPbrtuguese society
while influential secular and religious organizasccriticized it, the centre-right PSD
and CDS-PP coalition governmettiat emerged from the 17 March 2002 elections
under Duréo Barroso opted to modify the scheme&gade(Pereirinha, Arcanjo and
Nunes, 2009: 409-410). Pedroso (Interview) arghatdt that time,

‘The hard-core liberal branch of the PSD that opplathe GMI was a minority
within the party, compared to the early 1990s. Assult, the PSD did not
proceed to abolish the scheme. Last but not |&asth the moment a scheme
becomes a permanent part of the welfare armoutlgeotountry, it is arguably
quite difficult to abolish it or replace it with sething else. In my opinion, the
conservatives realized that they had no real atem to the GMI as a way to
fight extreme poverty. In this context, despite ttieanges that would be
introduced in the scheme, the centre-right wouldfopmaintaining the GMI'.

In Peneda’s view (Interview), however, ‘The PSD erevconsidered
abolishing theRMG and demonstrated a rather responsible attitoderds the

measure, aiming at assuring its appropriate agita Given the circumstances,

reform was the only alternative.

b. Change, Change Again, but Also Survival

According to Peneda (Interview), ‘The new centghti government
advocated a change in the scheme’s philosophytbald reduce the assistentialist
aspect of the RM@ favour of a stronger social integration compdhdduring the
presentation of the pertinent bill to Parliameninigter of Social SecuritAnténio
Félix contended that, ‘What the government is psopg is not a simple change of
name or an alteration of detail. It is a changehiosophy, as represented by the
words social and integration in the name of the scheme itself, instead of mere
unaccountable guaranteeism’ (Diario da Assembl@aRépublica 2002: 16). To

stress activation measures and link the schemefpopas more firmly to the
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employability of recipients, the government changbd programme’s name to
‘Social Integration Income’Rendimento Social de Inser¢g&S).

With the PSD and the CDS-PP voting for it, the R&tame law on 21 May
(Law 13/2003), introducing stricter eligibility ms, a lower ceiling for
complementary benefits, and regulations to corfteald. The monetary component
of the RSIltopped up household income so it would reach the-aomtributory
pension level (189.52 euros in 2010) (see also iBoes, 2011: 3). Citizens between
the age of 18 and 30 had to fulfil specific corati8 to obtain it.

Participation in the scheme had a minimum duratibh2 months. Extension
could be made after that period, provided that libaeficiaries submitted a new
application before the deadline. Moreover, in caseneficiary refused to participate
in a social integration programme, access to therse stopped immediately; a new
application for participation could be made onlieat year.

Same as happened with the RMG, the RSI includegastiprogrammes for
the scheme’s beneficiaries in policy areas suclhasing, health and education.
Local commissions, in which a wide range of actoggnizations participated,
continued to play a key role in the implementatminthe scheme. According to
Peneda (Interview), ‘Human nature always searcbeshie bestWelfare benefits
should be planned and provided with greater preciand care to ensure that public
resources are used appropriately for supportingndegliest in an era of severe budget
constraints’.

Nonetheless, things had not been going well forgineernment and its GMI
proposal until Law 13/2003 was issdedBetween June 2002, when Félix introduced

the bill, and the law’s proclamation on 21 May 2003, the psafis PSD/CDS-PP

32 Unless otherwise stated, this and the next papagdaaw on Diario da Assembleia da Republica
2002: 1-31 and Article 4, no. 1, Decree of the Adsly of the Republic no. 18/LX.
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supporters had to handle widespread reactiondralirsg the different ideological
preferences and perceptions of fairness of otheulaeorganizations regarding the
scheme, as well as the broad consensus of mucbrefgal’s population.

The main reason for these reactions was that thergment’s initial draft
legislation made the scheme accessible only twishalals older than 25, in contrast
to the RMG, which covered people over 18. Promimartnbers of the governing
coalition such as Guilherme Silva declared thatdw amendment aimed to prevent
‘social parasitism’ TSF, 2002).

The reactions came from social policy professignatscial workers who
implemented or supported the scheme, Caritas Rasag centre-left parties, and the
trade union¥. Manuel Carvalho da Silva, head of the CGTP, axttise government
of adopting a particularly cowardly stance, dead against aiding weak and
marginalized members of society, whilst some Parésg citizens accumulated more
wealth in two months than the country spent onRMG in a year. He warned the
government it would have a ‘hot summerUplico,2002b).

As Pedroso asserts (Interview), ‘This high-profisistance caused President
of the Republic Jorge Sampaio to make a very nEKifical move’ (see alsBublico,
2002d). Sampaio, the PS leader before Guterrepensonally a staunch supporter of
the RMG, took the disputed Article 4 to the Consitinal Court. He claimed that the
proposed amendment violated the constitutionalcjpla of equality among citizens,
countering Félix’s assertion that those youngen tha would not automatically lose
access to the RMG, but would be subject to annwediation(Publico,2002c).

Despite the Court’s decision in December 2002 thstricting access to the

scheme was unconstitutional (Vieira de Andrade,420@he government soon

% This conclusion draws on the interviews with FaaseGuimaraes, Pedroso and Proenca; see also
Gomes, 2004; Hespanha, 2007: 219.

261



returned with a new proposal that was approved bapority vote of the PSD and
CDS-PP on 24 March 2003. Consequently, citizensl dgtween 18 and 30 could
receive the RSI under specific conditioRsiflico, 2003a).

Under pressure from the centre-left, trade uniord religious organizations,
Sampaio again expressed his reservations abow twwlitiond®. For instance, to
become eligible for the RSI citizens aged 18-30ewer be explicitly required to
register at an employment centre for at least sonthis without finding a job.
Sampaio vetoed the proposal and requested th&attiament reconsider it.

To appease the broad range of organizatiopposing the RSI, the
governmeneventually made some changes to Article 4 thatnsmguch as the CGTP
denounced as cosmetic. For example, the final déxhe 2003 law stated that the
employment assigned to individuals in the 18-30 ggrip within the RSI scheme
had to be suitable, implicitly acknowledging thatither cases RSI recipients had the
right to refuse a job (Law 13/2003). For its p#re UGT, spoke of ‘changes in some
idiosyncratic principles governing the scheme (ngma stronger articulation
between the scheme’s purposes and the employatiilibe beneficiaries), prompting
it to be renamed as Social Integration Benefitbo@Pica, Interview).

In any case, following such changes, the law waallfi promulgated by the
President (Gomes, 2004). According to Pedrosor{lie®), ‘The story attests to the
impact a pro-GMI domestic coalition had on the secb's development'.

The reinforcement of the scheme’s social integnattomponent and the
stricter eligibility rules attracted positive comnte from the trade unions, howe¥er
The unions thought active measures meant to impedueation, vocational training,

professional requalification, and labour marketessc should be more explicitly

3 This paragraph is based Bablico, 2003b.
% This paragraph draws upon the interview with Pgaen
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linked with the RSI. They moreover welcomed the asipon of stricter eligibility
rules, insofar as they ensured that all who nedldedcheme could access it, as well
as the effort to curb fraudulent abuse of the GMiisnetary component through
stronger monitoring, tighter control of paymentsd &loser scrutiny of individual and
family incomes. UGT in particular always felt thhe grant of that benefit should be
strongly articulated with the strengthening of teeipients’ employability and their
labour market integration, albeit under decent doe.

Finally, at the end of the decade, in the shadoanafther major destabilizing
force, the public debt crisis, the PS governmenlasfé Socrates proceeded to make
an important series of modifications to the scheméhe post-audit period. These
changes concerned the definition of the family unitassessing eligibility, the
equivalence scale, and the abolition of some supgi¢ary benefits connected with
the scheme, among them the housing supplement éBéa@aw 70/2010; see also
Rodrigues, 2011: 4-6).

In Proenca’s opinion (Interview),

‘The unions voiced their objection to changes basegurely financial logic
(reducing the scheme’s costs). It is crucial that RSI remains a guarantee to
all those who need it and who face vulnerabilityl gooverty. In a context
shaped by the economic crisis, unemployment an@éniergence of new cases
of poverty and exclusion, it is essential that slkeeme continues to play the
role it was supposed to play, and to achieve igiral goals, as an instrument
to tackle poverty and promote the social integratibcitizens. Thus, we [union
representatives] must express our doubts and aonabout the recently
introduced changes, which may prevent many vulneribmilies from being
supported’.

The CGTP furthermore accused the government ofgdtire CDS-PP a
favour (CGTP-In, 2010). A few months earlier, orighee CDS-PP proposals for the
2010 State Budget had been to curtail the fundilogated to the RSy 50.5 million

euros, to allow a modest increase in the sociasipenPortas called the abuse of the
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RSI a shame that guaranteed funding to people whaat want to work but instead
live at the taxpayers’ expendeiério Econdmic2010).

The bottom line is that the scheme survived altiazsim, and despite all
changes. The RMG/RSE moreover accessible to a relatively high numbgr
citizens. As Graph 5.2 shows, the number of RMG/RSI recipients variedrfro
303,849 (in 2006) to 418,256 (in 2000). The numbérhouseholds receiving
RMG/RSI reached a peak of 159,945 in 2009, refigcthanges in the Portuguese
labour market, as unemployment climbed to 10.2emrby the end of that year, and
in the composition of the households involved ie 8theme, with an increase in
single-parent households (OECD, 2010; Bahle, HodlRfeifer, 2011: 128).

Graph 5.2. RMG/RSI Recipientsin Portugal (1998-2009)
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Due to the aforementioned increase, most GMI renigi are women. The
high percentage of female GMI beneficiaries is asooutcome, however, of the
growing percentage of female unemployment comp#veghale unemployment; as
well as to the lower, on average, educational foations of women compared to
those of men, especially in rural areas (RodrigRé66: 214-215).

Indeed, in November 2012 the number of female beiaeks of the RSI
programme amounted to 146,507, as opposed to 1B6@8&’. For both females and
males, the highest number of RSI recipients is doumnindividuals below the age of
18, a feature indicative of the high incidence dilct poverty in the country.
According to EUROSTAT data for the year 2011, thare of total population below
the age of 18 and at risk of poverty or social esidn in Portugal equals 28.6
percent, as opposed to the EU-15 average of 24cemte Finally, in December 2011,
the average monthly value of the monetary compooktite RSI was 90.02 euros per
beneficiary and 241.36 per family, i.e. well belolne national minimum wage of
565.83 euros.

Overall, nevertheless, the story of the RMG/RSbie of success, largely
explainable by the interplay between destabiliZzmges and the cumulative impact
of the preferences, interests and subjective paorepof fairness of major secular
organizations within the context of a relativelyoéd consensus on the scheme. In
fact, RMG/RSI beneficiaries are reported themseloemcknowledge the key role the
strong mobilization of a wide range of actors/oligations has played in the success
of the Portuguese GMI scheme (Rodrigues, 2006:.495)

As a leading representative of one of the secuigarozations that played a

pivotal role in the Portuguese GMI experience, Rgae(Interview) argues that,

3" The information in this paragraph draws from tBecial Security’ agency in Portugal.
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‘Even though we are aware that there is still mwatrk to do, we must also
acknowledge that much has already been achievetlsarwe will remain deeply
committed to the monitoring and permanent improvenad this crucial means to

fight extreme poverty'.

Conclusions

The RMG/RSI was among the biggest achievementlarhistory of social
assistance in Portugal, after many decades dissingd by the hegemonic role of
religious organizations and comparatively underttgax public social assistance
provisions. The landscape surrounding publicly pted social assistance began to
change after the 1974 Carnation Revolution. Mosthef relevant policy initiatives
would be taken by centre-left governments.

By contrast, both centre-left and centre-right goweents continued to
respect the principle of subsidiarity, and bothsmidated the important role played
by religious organizations in the social assistdredd. Territorial actors also became
part of the increasingly pluralistic model of sd@asistance in the country, although
their role has been more managerial than anyths®y & contrast to the pivotal role
played by territorial actors in Italy and espegi&bpain.

As in the rest of southern Europe, the enforcenoémiuralism in the social
assistance field in Portugal in the post-1970sogefargely took place under the
impact of major destabilizing forces and the effortsave scarce public funds. The
principle of subsidiarity, central in social Caticdm, is moreover key to
understanding the consolidation of a pluralisticigb assistance system in the

country.
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Against this background, the Portuguese experievite the establishment
and maintenance of a national GMI scheme illustrébe salience of the interplay
between destabilizing forces, such as Europeaaizatnd widespread poverty, and
the cumulative impact of the attitudes of secul@aaizations, like the PCP and the
PS; as well as the importance of achieving broatse&osus on the scheme, and of
building pro-GMI domestic coalitions.

At a time wheninter alia poverty was increasing, the refusal of the PSD to
institute a GMI scheme left room for the PCP anel BS to present themselves as
more interested than the centre-right in the ptmecof low-income groups. The
ideological preferences, perceptions of fairnessl amerests of these secular
organizations largely explains their stance on ittsitutionalization of a national
GMI. Similarly, driven by their preferences, perteps and interests, secular
organizations such as union confederations andioab organizations alike offered
their support to the establishment of a nationallGéheme from the very beginning.

The Socialists attempted to broaden the existingseosus further, first as
part of their election strategy before they gaipesver in October 1995, and later
chiefly to improve the RMG's performance and coitsdk its place in Portuguese
society. The high level of societal acceptancdnefGMI scheme, also reflected in the
interest that many territorial actors had in iguably led centre-right parties to soften
their attitude somewhat towards it, thus securiagurvival.

Lastly, I want to note something that merits furttteought: Fishman (2010:
288-289) has argued that one legacy of the Cam&®&volution is a broadly shared
commitment by all major political actors to addresgial concerns through state

action. The Carnation Revolution situated theseraceven the CDS-PP, the furthest
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right of Portugal’s five national parties, further the left than their counterparts in,
for example, Spain.

Jalali (2002: 65) presented a similar contentiomjlev Freire (2005: 32)
considered the Portuguese political system to ke afnthe least polarized among
thirteen European countries, including those intlseun Europe. In a similar vein,
Guimaraes (Interview) claims that ‘The PSD in Pgalyif regarded as representing
the Social Democrats in the Portuguese politicahscis undeniably positioned more
to the left than social democratic parties in ofBeropean countries; even though the
PS is the political party that looks at the GMlasrucial social right for citizens'.

While the history does not contradict Fishman, ahmot be claimed with
complete certainty that the 1974 Revolution sem®sa partial explanation for the
existence of a comparatively broader consensuhers¢heme and for the stronger
pro-GMI coalition in Portugal vis-a-vis other soeth European countries, especially
Italy and Greece. The PS’s greater commitment t@abéshing a GMIcontrasts with
the more hesitant or negative positions adoptedhiey centre-left in the rest of
southern Europe, while the shifts in the PSD ard@DS-PP stances on the scheme
may yet prove him right. Likewise, union confed&mas in Portugal appear to be
more interested in the pursuit of collective instreompared to such confederations
in Italy and, as we will see, Greece. Lastly, fielug organizations may be argued to
have been more exposed to left-wing influencesariugal, in comparison with the
aforementioned two countries.

Some part of the attitudes of the centre-left dredentre-right in particular
may of course be attributed to motives shaped Iherotonsiderations. These
considerations include electoral strategy (in tlasecof the PS) and fear of the

repercussions of abolishing a scheme widely acddpgePortuguese society (as with
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the PS/CDS-PP coalition). Furthermore, destabiiZorces may have given secular
organizations such as the PCP and the PS greatsttivies to put a national GMI on
their agenda, as happened in the early 1990s witlodeanization processes and
increasing poverty.

Another reading of the Socialists’ insistence orildig consensus and
entrenching the pro-GMI coalition in an environmaiieady largely favourable to
the scheme may nonetheless be that the spiriteofewolution, a spirit particularly
sensitive to collectivity and collective actionsidl alive and well in Portugal.

We now turn to the particularities of the Greekesabe final country to be

examined in this study and a clear case of failutee realm of GMI.
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CHAPTER 6:
THE CURIOUS CASE OF THE GREEK SOCIAL ASSISTANCE REALM

The complete lack of a GMI at the national or terial level is the main
reason the Greek case is persistently absent fiadies devoted to minimum income
protection (see, for instance, Serrano Pascual Magnusson, 2007, Eichhorst,
Kaufmann and Konle-Seidl, 2008, or Bahle, Hubl &feifer, 2011, for some recent
examples of such studies. For an exception, seaidty 2003). As will be argued,
this Greek ‘failure’ is largely explainable by tlseant and divided governmental
interest in the GMI and the prioritization of ahative policies. The policy
environment is characterized by other featuresumfeable to a GMI: a rather hostile
attitude towards the scheme among secular org@amsatsuch as trade union
confederations; also, the relative absence or wesskaf the kinds of actors who were
key to the establishment of GMI schemes in othetlsyn European countries, such
as territorial actors and religious organizatioRsis absence is indicative of a social
assistance provision model in which pluralism haerbweaker than in the rest of
southern Europe.

As we saw in Chapter 1 in the data from the higtdlyable EUROMOD
micro-simulation, Greece stands out as the absalutker in terms of publicly
provided social assistance. Means-tested benefis percentage of the disposable
income of all households (0.1 percent) and of tveekt decile of the population (1
percent) indicate that publicly provided social istséice in Greece is seriously
underdeveloped.

This outcome should not come as a surprise singewe shall see, the
evolution of publicly provided social assistancetlins country generally has been

determined by ad hoc government initiatives, offemeloped as responses to major
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destabilizing forces, with correspondingly weak amctemental development of the
field. And again, trade unions were largely ingliint or absent from the relevant
(minimal) debates, and territorial actors have &tldest a managerial presence in the
field.

Table 6.1 presents datan the most significant provisions made by theeBre
state, at least as far as the number of benefsiasi concerned. The data regards the
value of these provisions, the number of benefiesaand their cost:

Table 6.1. Main Social Assistance Benefits in Greec

Name of Allowance Value Beneficiaries Cost
(Annual, in Euros) (2008) (in Million Euros)
(2011) (2008)
Pension for Uninsured 4,320 69,975 360
Citizens
EKAS? 2,760 378,197 908

(Pensioners’ social
solidarity supplement],
Eridooua Kowvwvikng
Alnleyyong
2ovvraliodywv,
EKAY)
Allowance for Long- 2,400 733 2
Term Unemployed
Allowance for 528 21,074 12
Unprotected Children
Residential 1,980 126,440 229
Allowance
(by OEK)

(i.e. by the
Organization of
Housing for Workers,
Opyaviouog

Epyotixns Karoixiog)
Housing Contribution 4,344 2,440 7
to Uninsured Citizens

According to Table 6.1, the relevant provisions arainly categorical and

reach 598,859 individuals, i.e. about 11 percenthef population. They cost just

! The data is based on Matsaganis, 2011: 189-190.
2 |In the case of EKAS, the data on beneficiariesarsd concerns the year 2007.
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1,518 million euros, the largest share of whichpfagimately 60 percent) is in the
allocation of EKAS, a benefit mainly targeted ahgieners who have established a
connection with the formal labour market. Henceg filon’s share of publicly
provided social assistance is not meant to decrpasgerty and inequality amongst
the most marginalized members of the Greek society.

Most social assistance allowances moreover prokedgients with a sum
well below Greece’s gross minimum monthly wage 6fL.39 euro$ Table 6.2

presents dafaon the monthly amount of these benefits:

Table 6.2. Monthly Amount of Main Social Assistancd&enefits in Greece

Name of Allowance Monthly Amount
(in Euros)
Pension for Uninsured Citizens 360
EKAS® 230
Allowance for Long-Term 200
Unemployed
Allowance for Unprotected 44
Children
Residential Allowance (by OEK) 165
Housing Contribution 310
to Uninsured Citizens

No set of common criteria governs the allocationtioé existing social
assistance provisions and they often contain anali regulations. For example,
according to Rania Kanakopoulou, a recently retgedial worker at the Prefecture
of Athens (Interview), ‘The prefectures paid theowhnce for unprotected children

only to children without a father (not those lacka mother) until 2010'.

% In February 2012 reduced586.08 euros.

* The data is from the Ministry of Health and thesiagjes responsible for the allocation of these
benefits. It regards the year 2011 for the firairfallowances and the year 2009 for the last two
allowances of the table.

®> The amount of EKAS depends on the household adiViilual income of the beneficiary (see
Matsaganis, 2011: 151). For the year 2011, the atmfi?30 euros per month was the highest amount
a pensioner could get. In order to get it, the Geiaey’'s annual income from pensions could not be
higher than 7,716 euros.
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Furthermore, Kanakopoulou continues (Interview),

‘The competences of territorial actors such asdghepresenting the prefectures
were extremely limited in the social assistancé&dfi®&Jp to 2010, the actions
taken by thesactors depended almost exclusively on the meadlegviess of
the central government to take policy initiativeattwould improve the living
conditions of low-income groups. Territorial actaxde in the social assistance
field was mostly limited to the implementation @intrally designed policies. In
that sense, for decades, publicly provided soaslséance in Greece was a
game for one, the central government’.

Holsch and Kraus (2004: 147) confirm Kanakopoulogtatements: ‘in
Greece there is no general, comprehensive schemecal assistance but rather a
number of categorical social assistance-type pimvss characterized by
fragmentation. There is no set of common critengplgng to the provision of
benefits. Policy responsibility for most of the sntes is exercised at a central level.
Implementation is exercised at a regional leveligyprefectures’.
As Lilika Vasilakou, a deputy director who headse thwelfare policy

department at the Prefecture of Athens, also as@aterview),

‘Up until recently, the role of territorial actors the social assistance policy

field was mostly managerial. Gradually, under tmpact of an EC-driven idea

of subsidiarity, the need for a more autonomouslirement of territorial

actors in the field became apparent. Finally, altfothe collection of data on

the social assistance provisions managed by theeesds extremely difficult,

if not impossible, the sum devoted to these prowsiis undeniably minimal. In

2006, the total amount allocated, on behalf of teatral government, by

territorial actors to individuals and households tbe ground of destitution

equalled approximately 450,000 eufos’

Due to the low spending and inadequate targetingosfal assistance, the

redistributive impact of means-tested benefits inggée is lower than for the relevant
benefits in most European countries (O’'Donogaual, 2002). The most effective in

terms of redistribution is EKAS. Its allocation wéded in the improvement of the

relative position of pensioners (Ministry of Laboamd Social Security, 2003: 3).

® The data regards exclusively an ‘allowance ofalomid’, equal to 6,000 euros per month, allocated
by the prefectures to destitute individuals andsetwlds.
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Pension expenditures are the measure that marmagesrease inequality, benefiting
mostly middle and higher income groups (Papathemdet al, 2008: 20; see also
Pauluset al, 2009).

As mentioned in Chapter 1, levels of poverty aretjirality in the country are
particularly high. As seen in Table 6.3 (belowk threek state scores worse than the
EU-15 averages in the share of population at riggowerty and in the ratio of total
income received by the top 20 percent of the pdjulan income compared to that
received by the 20 percent of the population withlbwest income:

Table 6.3. Percentage of Population at Risk of Poxtg &
Income Quintile Share Ratio (S80/S20)

in Greece and the EU-15
(2003-2011)

Year Percentage of Population Income Quintile Share Ratio
at Risk of Poverty (S80/S20)

Greece EU-15 Greece EU-15
2003 20.7 15 6.4 4.6
2004 19.9 17 5.9 4.8
2005 19.6 15.7 5.8 4.8
2006 20.5 15.9 6.1 4.7
2007 20.3 16.0 6.0 4.9
2008 20.1 16.2 5.9 4.9
2009 19.7 16.1 5.8 4.9
2010 20.1 16.2 5.6 5.0
2011 21.4 16.7 6.0 5.1

In these circumstances, what do Greek citizengwelabout the obligation of
the government to reduce poverty and inequality ragngopulation groups?
According to data compiled by the ESSvhen asked ‘if the government should
intervene in order to reduce inequality’, 43.8 patcof 2,556 respondents agreed
completely with the statement, as opposed to a Méepercent of citizens who

disagreed completely with the statement. Anothed 43krcent of the respondents

" The data is based on EUROSTAT. Cut-off point: @cpnt of median equivalized income after
social transfers.

® The data is based on EUROSTAT. Income must beratatrl as equivalized disposable income.

® The data is from ESS-Round 2-2004.
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agreed simply with the idea of state interventiont® reduce inequality. 6.8 percent
neither agreed nor disagreed, 2.1 percent sim@sgdeed, and 2.6 percent of the
respondents did not know or declined to answer.

When more recent E$5data is taken into account, the share of those who
strongly or simply agree with the statement thatdbuntry has ‘insufficient benefits
to help people in real need’ amounts to approxiimatd.5 percent. By contrast, the
share of those who disagree or disagree strongly &mound 5.1 percent. Likewise,
the share of those who strongly or simply agreéd whe statement that ‘many with
very low incomes get less benefits than they agallg entitled to’ is roughly 62.3
percent, as opposed to the approximately 12.3 peafehe respondents at the other
extreme. Thus, at first glance, Greeks appear topdmtively inclined towards
publicly provided social assistance.

At the same time, in theory, the Greek Orthodox r€huthe dominant
religious organization in Greece, is involved inciab assistance on four levels:
nationally, through the Standing Holy Synod; regibn through the dioceses;
locally, through the large parishes; and throughrttonasteries. The most significant
is the regional level comprising 80 dioceses (B&ll2009). These are autonomous
public legal entities that have developed their owrdependent activities,
concentrating largely on residential care and thsridution of free meals and
clothing, without being accountable to central esilstical authority.

At the national level, the social assistance awdiwiof the Church mostly
include emergency aid in situations of crisis archsh benefit allocated to Christian

families with more than two children (and up to thge of 12) in the region of

1 The data is from ESS-Round 4-2008.

M This information is based on the interview wittg®IStasinopoulou, Associate Professor emerita of
Social Policy and member of the Committee on Woméssues of the Orthodox Church of Greece, as
well as Stathopoulos, 1996: 319; Feronas, 2001, &% Church of Greece, 2001: 29-78.
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Thrace, neighbouring Turkey. According to Fathandiheos Anthis, who heads the
Commission of Social Welfare of the Holy Synod ¢iwview), ‘The benefit equals to
120 euros per month for each family. Since 1998 y#ar the programme started, the
Church has spent more than 11 million euros fas phrpose. In 2011, the Church
allocated 4,285 such benefits, amounting to a tbtaiore than 868 thousand euros’.

At the regional and local level, the provision otml assistance by the Greek
Orthodox Church largely takes place through souphkns and the collection of
money and other items for the poor via the so-dalRhiloptochos’organizations
(Dihomrawyor Adeipotnreg) and volunteer networks (Mesthos, 2010: 6 and 14-15)
One consequence of this extremely decentralizegersyss that no single record of
total social assistance activity exists (see alsstmBsidou and Polyzoidis,
forthcoming: 22).

As Father Timotheos Anthis (Interview) also reveals

‘Only since 2001 has the Holy Synod of the Greeth@iox Church developed
an interest in the collection of data on the soesdistance activities of the
dioceses. Furthermore, many dioceses never reghetguestions of the Holy
Synod about the extent of such activities. | estamhowever, that for the year
2010 all agencies of the Orthodox Church of Gregwent approximately 96
million euros on their charitable and social wofkis money comes from
private donations and revenues from the ecclesasproperty. Only the
foundations we manage for the chronically ill arabsdized by the
government. Not all ecclesiastical foundations, emtheless, are oriented
exclusively to the financially weak. Structuresgeted solely at the latter are
the 2,325 funds for the poo®{lortwyo Toucia), which operate at the parish
level; six hostels for the homeless; and 195 fremalndistribution points.
Similar functions, including the distribution ofothing and footwear, take
place by the Arc of LoveKifwtic e Aydnng) mobile unit, the Tabitha
(Top10c) Agency and the MissionAgooroln) organization of the Holy
Archdiocese of Athertd By contrast to religious organizations linkedthe
Catholic Church such as Caritas, the work of whighalmost exclusively
targeted at the poor, the agencies of the Gredko@oix Church are involved in
many parallel tasks and activities. In fact, theerdly establisheiissionis the
only religious organization in Greece that develspsial assistance activities
nationwide. In that sense, the presence of theo@ak Church of Greece and

2 The data regards the year 2011.
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its affiliated organizations in the social assistarfield cannot be compared
with that of the Roman Catholic Church’.

Anthis’s statements should be viewed in conjunctith the belief that the
Greek Orthodox Church is a major economic playkhdagh not comparable to the
Vatican). The Church owns approximately 550,00@@larof forest land and 35,000
plots of cleared larid. Between 2006 and 2010, the Church spent 116omi#iuros
to buy shares in the stock market and earned omituros per year from these
shares. The Greek Orthodox Church is also estimiatenivn 24 big buildings in
Athens and 13 in Thessaloniki. Overall, its asaetsbelieved to surpass 900 million
euros, to which approximately 20 million euros afnaal revenue from various
investments should be addedathimerini 2009a and 2009b, quoted in Mesthos,
2010).

Against this backdrop, even Church representativitize the Church for
doing little for the poor (Fokas: 2010: 187; sesodfokas and Molokotos-Liederman,
2010: 167). By contrast, Father Maximos Papagiantie director of the
Archbishopric of Athens (Interview), argues thathé idea of a huge ecclesiastical
property that is not properly used for the needghef poor is a myth, a media
construction. The property of the Church is siguifit, but not huge’. He admits
though (Interview) that, ‘Throughout modern histotlyge Greek Orthodox Church
never developed a vast network of rich and powaristitutions providing social
assistance benefits and services, in the way tiheaRdCatholic Church did in the rest
of southern Europe’ (see also Beckman, 2004).

In a similar vein, Anargyros Anapliotis, ProfessbrEcclesiastical Law at the

Institute of Orthodox Theology at the UniversityMtinich (Interview), argues that,

13 Unless otherwise stated, the information in tlaisagraph is based on Antoniadou, 2011: 35.
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‘The social assistance gap left by state poliae&rieece cannot be said to be
covered by the Greek Orthodox Church or organimnatiaffiliated with it, at
least not to the extent that Catholic religious amigations cover that gap
elsewhere in southern Europe. The Greek Orthodoxrdbhhas never been
responsible for social assistance institutions akespread and prosperous as
many of the IPAB, nor is it associated with orgatians as networked and
active in the relevant field as Caritas in Italypa#, or Portugal, a country
comparable in size to Greece'.

Aside from Anthis’s claim that the Greek Orthodokutch is involved in
many parallel activities and tasks, as opposechéoRoman Catholic Church, the
relatively weak presence of the former in the doasaistance field is also thought to
be due to a series of ideological, ‘practical’ dvistorical reasons. First, according to
Anapliotis (Interview),

‘Studies of Orthodox doctrine have indicated selvimatations that it places
on involvement by religious organizations in so@atistance. To begin with,
whereas Catholic theological thought after the G&&hism gradually turned
towards logic, secular concerns, and the prinagblsubsidiarity, in Orthodox
dogma asceticism, mysticism, and the spiritual @vah of the individual were
far more central than worldly needs and rights’e(saso Pollis, 1993:
Magriplis, 2007).

These needs and rights are nonetheless closeliedeta the concept of
solidarity in Catholicism (Stjerno, 2004: 60-89).

The teaching of Eastern Orthodoxy has been donmdriagethe Apostle Paul,
who argued that salvation of an individual is dugmty to God’s grace, not to good
deeds and ethical behaviour. There is no Orthodogial doctrine’ comparable to
that of the Catholic Church (Fokas, 2010: 176). @esult was to make Orthodox
Christianity more tolerant of poverty, and henceslentent on providing social
assistance as a means of saving sinners (Borké8dd, 167). For Orthodoxy, the
provision of benefits and services to the needy wassequently considered a

virtuous act, but not an obligation to the samerée@s in the Catholic tradition. The

main objective of the Greek Orthodox Church wateteh Orthodox doctrine and to
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preserve the Church’s traditions. Accordingly, dopted a rather fragmented
relationship with philanthropy (Stathopoulos anduBkos, 2007: 154).

Secondin Anaplioti’'s words (Interview),

‘The disjointed, ad hoc connection of the Orthod@xurch and its affiliated
organizations with philanthropy and social assistadenotes a segmentation
resulting from this Church’s own fragmented adntmisve structure that
contrasts with the hierarchical, centrally directéhtholic Church. In
comparison to the Greek Orthodox Church, the lattera huge, global,
politically and financially powerful enterprise, wh frequently viewed the
state in an antagonistic manner and got extensimebtved in politics’.

Likewise, Father Maximos Papagiannis (Interviewadirols that, ‘In stark
contrast to the Catholic Church, the Greek Ortho@bxirch per se has no political
and/or state identity’.

Third, the Greek Orthodox Church is everywhere gdito the state, never
being separated from it, never divided from theeseigns since Byzantine times, and
always subordinate to them (Frazee, 1969: 188, dprdatos, 2000: 5). According
to Mesthos (2010: 20-21), ‘The Greek state fountthedpresent Church in 1833 as a
way to sever ties to the Ottoman-controlled pathate in Constantinople and
transfer the energies of Christian peasants whoghioufor their religious
independence to the newly formed national governmenthese circumstances, the
(rather minimal) interest of Greek governmentsanial assistance is argued to have
co-evolved with the (limited) interest of the Gre®kthodox Church in the relevant
provisions, starting in the interwar period (see,dxample, Anastassiadis, 2007).

Fourth, according to Father Maximos Papagianniifiew),

‘Greek governments did not allow the Greek Ortho@urch to develop the
social assistance provisions that it wanted. Thenéo left the latter with
restricted financial ability that hindered the mautive presence of the Church
in the social assistance field. After the apprdra of the largest part of
ecclesiastical property by the state, the wealtthefGreek Orthodox Church
shrank to a much smaller amount. The Church morecasenot dispose freely

of its remaining property. Church property is offgrt of land disputes and its
ownership is contested by the government’.
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Finally, Father Maximos Papagiannis continues (inésv),

‘It should be noted that, despite the fact thatréflationship between the state
and the Greek Orthodox Church is institutionallytedained by the Greek
Constitution, governments viewed the Church withspstiousness or a
sentiment of latent hostility. This was rooted e tinimical attitude of the
Bavarian governors of Greece towards the Churchhen early nineteenth
century. Even during a large part of the twentehtury, a royal commissioner
had to be present at the conferences of the Hoho&yAn additional factor
that encouraged suspiciousness and thus resttlweale of the Church in the
social assistance field was that after the 19147194tional Schism, and even
more so after the 1946-1949 Civil War, the Greeth@iox Church was often
regarded as closely linked to the conservative gowents of the post-war
period. Only during the last three years, underihgact of the financial crisis,
does it seem the Greek government has become mtaested in a close
collaboration with the Church, also reversing thevpus climate of hostility.
This may also be attributed, however, to the newhAishop leronymos, who
since his 2008 enthronement has made explicit dnsngtment to helping the
poor. In these new circumstances, the Greek Orthddiourch has signed
memoranda of collaboration with the government tmdtorial actors over the
provision of social assistance. The ArchbishopricAthens has moreover
established a social assistance organization nafiesion Although this three-
year period is more the exception than the rulealincases, especially in
periods of crises, Greek governments have use@lilnech as a source of social
assistance, by appropriating, for example, largild$i of land, as happened in
1952, and paying nothing back in return’.

In the context outlined above, conflicts betweea @reek Orthodox Church
and the Greek state over welfare issues in geherad been rare if not non-existent
(see also Mavrogordatos, 2000: 8; Petmesidou amgzdtdis, forthcoming: 3 and
12). As Anapliotis asserts (Interview),

‘The dominant church in Greece did not have thengirpolitical or financial
reasons of the Catholic Church in Italy, for ingtanat least during certain time
periods, to feel that its institutional role in tlsecial assistance field was
threatened by the government. Social assistanceGlieece was never
characterized by the strong pluralistic model thas adopted, for example, in
Germany or other southern European counties. Tdes ot mean that Greek
governments did not use the Greek Orthodox Chuscan@mplementary to the
(minimal) state social assistance provisions soofcgeocial aid, especially in
periods of crisis’.

Indeed, according to Father Antonios Avramiotissigip of Salona and head

of the Central Ecclesiastical Agency of Economitthe Holy Synod (Interview),
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‘Although the Greek Orthodox Church did not develbye extended social
assistance activities of the Roman Catholic Churdhe relative
underdevelopment of publicly provided social assisé policy in Greece is
largely due to the fact that Greek government&detin the Church to provide
such assistance. Governments were reluctant tanassioe financial cost of
such provisions. Indicative is that when, in 1984prgios Gennimatas became
Minister of Health, Welfare and Social Securitytbé PASOK (Panhellenic
Socialist Movement/Iaveliivio Xooiaiiotiké Kiviua, TIAXOK) government,
he considered nationalizing the social assistamsgitutions of the Greek
Orthodox Church. He assigned a relevant study gpoaip of experts, who
concluded that the maintenance of these institatisauld be accompanied by
a high financial cost for the Greek state. As aultesthe plan of the
nationalization of the ecclesiastical institutiomas abandoned. We should also
recall that the social work of the Greek Orthoddwfeh largely rests on a big
network of volunteers’.

Following this introduction to social assistanceGneece, the first part of
Chapter 6 presents, once again, a very broad tustaverview of the evolution of
social assistance in the country: from the interyears to the end of the 1970s and
then from the 1980s to the late 2000s. The secamt g the chapter details the

particularities of the Greek GMI experience.

6.1.S0cCIAL ASSISTANCE IN GREECE: AN HISTORICAL OVERVIEW

6.1.1. From the Interwar Yearsto the End of the 1970s
a. Social Assistance as a Game for a Few

Up to Metaxas’s short-lived dictatorship (1936-1p4he evolution of social
assistance in Greece was largely shaped by govetrninigatives developed mainly
in response to major destabilizing forces; and ly telative lack of concern of
secular organizations such as trade union confedesa Whilst Greek politicians of
the first half of the twentieth century, such agfthlerios Venizelos and Georgios
Papandreou, asserted that governments had a miolighton to intervene and
protect those in need (Parliamentary Proceedir@El;lPapandreou, 1941: 23), such

statements were meant more to send a clear messaggloyers who had protested
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against all state intervention to give employeesat@rotection (Tsalikis, 2008: 65-
66). Extreme poverty in the still small working £taand the large rural population,
and the need to forestall the expansion of sotialsas, would move Venizelos to
establish only a few benefits and services intenddualectly for low-income groups

during his first period in government (see, for repde, Law 4030/1912 and Law
4057/1912).

In circumstances where all notions of governmespoesibility for welfare
provision provoked scepticism, the political systems far from acknowledging the
necessity of publicly provided social assistande Greation of a Ministry of Welfare
in 1917 was received with distrust (Papakonstantii®18). The 1920 parliamentary
debates on the extension of health care furthaestitite this attitude (Kapanidis,
1988: 81-87). Deputies from both Venizelos’s LibbdParty and the anti-Venizelos
parties claimed that the state provision of welfsrvices would be disastrous for the
nation and hinder the positive results of natueleaion, which would help the
nation get rid of the weak and the incapafleurnal of Parliamentary Debates
1931: 286-292 and 999-1002).

The apathy of other secular organizations complésndms picture. For the
incipient trade unions, social assistance wasatagiem of the enemy (the employers)
and of the government representing that enerthe message the Socialist Centre in
Athens addressed to striking typesetters in 191glty@ical- as well as a way to Kill
the workers’ revolutionary spirit (Kordatos, 195803). The social policies of
Venizelos, who dominated Greek politics until 1988ually aligned with the views
of his party’s predominant liberal wing. They wereich less a product of labour
movement pressure. Nikos Giannios, the foundehefS3ocialist Centre of Athens,

indeed accused them of being far from the spirMafxism (Giannios, 1914: 3).
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Proletarianization in Greece is acknowledged toehavolved even more
slowly than in Italy or Spain, and to have flougshonly after the events of 1922 (see
Avdela, 1989, 348; Mazower, 1992: 889). In 1918, éiisting 367 trade unions had
less than 100,000 members and were moreover dilagadeological conflicts that
thwarted any possibility of unifying to pursue commyoals (Venieris, 1994: 22).

Furthermore, like the Italian unions, the most uefitial trade union
associations at this early point held Marxist vieamsl thus fostered class conflict and
social subversion, leaving little if any room foxpectations that the unions would
apply pressure on the government to assume a laoderin the field of social
assistance. This was manifested in the 1918 carderthat led to the creation of the
General Confederation of Greek Workefswrr Zovouoomovdio Epyorawv EAAddog,
I'ZEE, GSEE; see, Kordatos, 1956: 307).

A series of events further hindered the labour mmam’'s capacity to fulfil
such a role. In 1923 a revolutionary decision reslin the dissolution of unions that
had participated in a general strike. In 1925 tlatatbr Major General Theodoros
Pangalos imprisoned almost all the GSEE's leftistmbers, leaving the extreme right
to control the confederation.

Lastly, the foundation of the Greek Communist PéKiyuuovvioriko Kouuo
Elldodoc, KKE) in 1924 and Venizelos’ 1929 anti-Communist ‘ldyomon’
(Iowdvouov) law reinforced fragmentation of Greek trade unassociations along
political lines, contributing to their failure tepresent all groups of Greek citizens
(Someritis, 1933: 52). From then on, different pcdil factions would constitute
different organizations within the same confedergtimaking it harder for the Greek
labour movement to adopt a uniform stance evenssoes of common sectoral

concern.

284



With the trade unions highly segmented, bent oir thn aspirations, and
sometimes completely out of the game, a seriesesfabilizing forces triggered the
first large-scale government attempts to lay thenéations of publicly provided
social assistance. They began with the crisis iollg the Balkan Wars, which left
soldiers in need and families in poverty.

The principal factor, however, was the Asia Minaadter of 1922 and the
socioeconomic consequences of the subsequent iafleefugees, which included a
fall in the real daily wage and workers’ salaripattthe 1929-1933 recession would
aggravate further Akropolis 1929). The refugees numbered approximately 1.5
million (380,000 families) at a time when the padidn of Greece was 5 million.
Striving to cope with urgent need under the thodagocial unrest, government social
assistance initiatives would be targeted mainlthatbulk of the refugees and those
children who were destitute and unprotected bectugseparents were impoverished
or dead (Protonotarios, 1929).

The revolutionary government of Stylianos Gonataarged the remit of the
Ministry of Welfare (Legislative Decree of 13 Dedasen 1922). The government of
Eleftherios Venizelos moreover expanded the respibities of PIKPA, the Patriotic
Institute for Social Welfare and Understandindofpiwtixé Topopa Korvewvikng
Ipovoiog kot Aviiinwewg, TTIKITA) established by Queen Sophia in the aftermath of
the Balkan Wars, to include organizing soup kiteh@éoaw 4736/1930). The same
rationale was operating in 1931 when the Venizglmgernment issued a decree to
determine the criteria for selecting and protectilggge families in poverty
(Presidential Decree of 3 March 1931). Additioregislation would follow in the

1930s and 1940s (Laws 5781/1933, 2543/1940, 2680/Ehd 1910/1944).
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The Orthodox Church of Greece also contributed he provision of
assistance to the refugees, mainly through sogpédiis and the concession of a great
deal of land to the government to re-settle thaigeés (Protonotarios, 1929;
Mastroyannis, 1960: 321). In return, ‘the Churclingd a ban on proselytism and
assurance that the state would pay the clergy paffaragiannis, 2009: 18, cited in
Mesthos, 2010: 21).

Liberalism was nevertheless still quite powerfuheTintroductory report on
Law 5733/1932, which launched the general provisibaocial insurance in Greece,
suggested that employees earned the right to chdiowances by paying their
contributions. Non-contributory benefits were huatihg (Introductory Report of
Law 5733/1932). The law established no such benedien contributory schemes
targeted specifically at low-income groups.

Like its predecessor, Law 2868/1922, the 1932 laadenthe salience of
Bismarckian principles for the development of thee€k welfare state explicit, thus
promoting a model whose priority was not povertieahtion. The extension of
social insurance was instead assumed to elimingpeivétion gradually. Not until
loannis Metaxas’s relatively mild Fascist regimeudb publicly provided social

assistance reappear on the government agenda.

b. A Fascist Interlude: The Greek Versiori\6érba non Actd*

Echoing the rhetoric of Mussolini’'s regime, whick hdmired and tried to
emulate, Metaxas’s expressed interest in the paw part of the regime’s broader
objective of improving the health of the Greek oat{Sarandis, 1993: 150). Quite

similarly to Italian fascism, Metaxas stressed ithportance of protecting the poor

14 See Chapter 3, p. 67.
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(Metaxas, 1937: 2), albeit without pursuing subdhninitiatives in the social
assistance field. Government activity largely totble form of organizing soup
kitchens for the unemployed poor, like those inekth, Piraeus, and another 46 cities
between November 1939 and May 1940, mainly thrdRigtPA'°. Furthermore, only
about one-quarter of the 2.07 million servings oéad provided by these soup
kitchens, in part privately funded, was distributeze of charge.

Besides these soup kitchens, the government omgghniie ad hoc collection
of money for citizens in need. At Christmas 193®% tunds collected amounted to
12.5 million drachmd$, of which only 3 million came from the state. Totphese
sums into context, we should realize that the regspent an average of 200 million
drachmas on pensions for disabled citizens andwedims annually. Metaxas also
supported private philanthropy, including the orifered by the Church, mostly at
the parish level, providing 1.8 million drachmasfiod the operations of charitable
institutions and associations between August 19@B8faigust 1939.

Meanwhile, in another example of copying the pradi of fascist Italy,
Metaxas had abolished political parties and incasal existing trade union
associations into the state mechanism, signifigafithiting their capacity to
influence policies, including those pertaining be twelfare of citizens. GSEE was
renamed the National Confederation of Greek Work@@vixy Zvvouoorovoio.
Epyorov Elladog, EXEE, ESEE). Its President was the Minister of Laboundelf

(Katsoridas, 2008: 91).

'3 Unless otherwise stated, the data in this anchéx¢ paragraph is from Sub-Ministry of Press and
Tourism, 1940: 164-170.

'8 1n 1939, when the drachma exchanged at a rat@26% for one US dollar, Greece had a GDP of
18,875 million US dollars and a per capita GDP @38 US dollars, or about 320,000 drachmas
average annual income. (The data on the currenchaege rate is from the Economic History
Association. The data on per capita GDP and GD#®ims the Maddison Project Historical Statistics of
the World Economy).
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Expectations of change should therefore have beeall Srom the very
beginning, whilst the subsequent war and the demfndmilitary equipment
prevented Metaxas from fulfilling many of his pr@®as even to target groups such as
families, which were among the regime’s priorit{egakos, 2007). World War Il and
the Civil War, the next major destabilizing forcts disturb the country’s social

assistance policy equilibria, made Greece a betitef

C. Social Assistance as a Response to Major Destadgjlizorces, Once Again: One
War, Plus Another

After the 1922 Asia Minor disaster, World War llcathe subsequent Civil
War signalled a new phase in the evolution of dasaistance in Greece that would
last at least until the early 1960s: governmentsildvaintroduce a number of social
assistance policy measures; a decision would liheelain favour of centralization in
the field; and a partnership between the Greekdddk Church and the conservative
regime would be strengthened.

When the country was forced to enter World WarnllQctober 1940, its
social assistance system was rudimentary. The hugeer of deaths (250,000 to
450,000) from the famine of 1941-1944 must be viéwemarily as consequence of
the German-Italian-Bulgarian occupation policyhut also highlights an
institutionalized social assistance system thatagagood as non-existent even before
the war (see also Chionidou, 2006: 273-274).

During World War I, publicly provided social assiace was limited to in-
kind benefits, mainly in the form of food (Mastroyas, 1960: 439-445). At the same

time, the Greek Orthodox Church provided assistaticeugh the state-funded
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National Organization of Christian SolidarityEéyvikoc Opyaviouos Xpiotiavikng
Alinleyyong;, see Legislative Decree 776/1941).

By the war’s end, Greece’s physical infrastructwees largely destroyed and
an estimated 2.6 million out of a total populatlmarely exceeding 7 million lacked
the basic means of subsistence (Ministry of Welfat®46; Organization of
Reconstruction, 1947). In these circumstances, resipa of publicly provided social
assistance formed part of the reconstruction plesiged by the United Nations
Relief and Rehabilitation Administration (UNRRA).

Foreign aid, largely emanating from the USA, woodthtinue to be provided
to Greece, based on the Truman Doctrine and, suba#y, the Marshall Plan (the
latter from 1948-1952). Minimal parts of that aieéne allocated toward rebuilding
the country’s rudimentary social assistance se@tutual Security Agency-US,
1952, quoted in Mastroyannis, 1960: 452-453).

In accordance with the UNRRA reconstruction plde, mational government
under George Papandreou founded Social Welfarer€emt each prefecture in 1945
(Law 388/1945). Their responsibilities includedaeting the numbers and needs of
the poor and providing them with services. Accogdit®o Anna Lambropoulou-
Mavromatti, Director of Welfare at the Prefecturé Athens, and Vasilakou
(Interviews),

‘For the first time in modern Greek history, thder@f territorial actors (the

prefectures) in the provision of social assistabeeame clearer. The funding
and management of the Social Welfare Centres ih pesfecture nonetheless
remained a central government responsibility. Adwing an essentially

centralized system of social assistance, the Gtk gave territorial actors no
substantial institutional authority with latituder fautonomous action’.

Insisting on centralization and seeking to meet fhan’s targets, the

government of Konstantinos Tsaldaris, who led tbpuar Party fdaixé Kouua), the

largest group in the United Nationalist CoalitionHviuévy Iopdralic
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Ebvikoppovwv) victorious in the 1946 elections, issued (on 14yM946) a decree
that established criteria for determining who wdscially destitute. The decree
defined the destitute as individuals whose famileeked the means to pay for basic
necessities and regulated the provision of assistéiirough a classification system
assigning citizens to different categories of ntet relied on the judgement of the
newly created welfare centres.

The system was criticized as a failure (PsarasQ:185). The Greek state had
little experience of such large-scale activitied aritizens tended to apply for
certification as destitute without fulfilling thesquirements. The system also left
ample scope for the ideological control of low-ino® citizens and the exclusion of
individuals deemed hostile to the conservative gavents of the post-war period.
Certificates of destitution were a way to buy thport of the weakest of the weak, a
tool for integrating the lowest socioeconomic strpolitically and preventing social
unrest’. Left-wing citizens were often excluded from redeg the minimal
allowance (300 drachmas in 1946) connected witlcéngficate (Voglis, 2003).

The need to deal with the dramatic consequence&/amfd War 1l and the
Civil War shaped the attitudes to publicly providedcial assistance of the
conservative parties that held power from the |at8d0s on (Organization of
Reconstruction 1947: 64; Ministry of Welfare, 1949: 23). Among the benefits
established were an allowance for low-income famsilto buy a home (Law
2063/1951 and the 30 October 1952 Royal Decreéd)aarallowance for unprotected
and indigent children (Law 4051/1960), equal to-160 drachmas monthly, when a
worker’s average real daily wage was 103.5 drach{Babanasis, 1981: 111). The

latter was also meant to mitigate the effects @f ldrge-scale post-war population

" This paragraph is based on the interviews with u@mpoulou-Mavrommati and Vasilakou. See also
Petmesidou, 1992: 124-125; Venieris, 1996: 268nksidou, 2006a: 37-38 and 50.
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movements from the countryside to the cities. Irmheopoulou-Mavrommati's
words (Interview), ‘The allowance for unprotectedlandigent children was the first
universal social assistance measure ever estathlish&reece, at least in terms of
geographical extent, since it covered all 6,100guteres and municipalities’.

At the same time, in the 1950s and 1960s, chaeitaidtitutions operating
under the Church’s auspices provided accommodaBduncation, and vocational
training to the children orphaned by World War idathe Civil War (Mastroyannis,
1960: 457-460; Petmesidou and Polyzoidis, forthogmb). As already mentioned
above, however, the partnership of the Greek Odkdchurch with the conservative
governments of the post-war period, also manifasthe social assistance field,
arguably created a climate of hostility towards @taurch within a large part of the
Greek population.

Despite some progress, social assistance remawmadl snsurance’s poor
cousin until the 1960s. This should certainly coaseno surprise, since post-war
governments responded to major destabilizing forogsintroducing impromptu
social assistance policies.

To show that reorganizing and further expandingliplybprovided social
assistance was out of the question, Georgios Belkats Minister of Labour in
Sophocles Venizelos’' 1951 government, put it thég/wunder the present economic
circumstances, such a leap would be extremely dange. we simply correct what is
correctable, we take a step further, and we prephee ground for a future
comprehensive harmonization of social securityrijaentary Proceedings, 1951).

In a similar vein, after 1960, the policy doctrioeConstantine Karamanlis’s
governing National Radical UniorE@vixy Pilooraotiky Evwaoig, EPE, ERE) held

that the resources essential for economic developsteuld not be diverted to any
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other purpose and that a permanent response tal gooblems must be based on
increased national revenues (Prime Minister Kardisiastatement of 9 April 1960,

guoted in Venieris, 1994: 195). Although the ERB@dd Keynesian social justice
in theory, it did not practice it (Grigoris Kasinsatand Spyros Theotokis in

Parliamentary Proceedings, 1963: 84-89 and 110-116)

Prominent ERE cadre Panagis Papaligouras in faetrtasl that the objective
was first to increase production and income, thenbtild a welfare state
(Papaligouras, 1966; Filandros, 2009: 394). Nor thid Centre Union Hvwon
Kévtpov, EK), the main opposition party of the pre-1967 grat social assistance
explicitly on the agenda, despite theoreticallyoptizing social justice (Catephores,
1983; Nikolakopoulos, 2009: 285).

In this ideological environment, policies such dse tintroduction of
agricultural social insurance in 1961 were regardedunctional equivalents of new
social assistance measures, and may largely hare (be Vima 1960; Introductory
Report of Law 4169/1961: 12). The reform of sodredurance was moreover the
main battlefield of the major political parties atite unions in the turbulent early
1960s (Venieris, 1994: 191-236).

Economic development, a drop in the still-massimeraployment numbers,
and extensive emigration caused salaries to ridgawerty to decline throughout the
decade (Babanasis, 1981: 111). The 1967 junta wooiebtheless put the needs of

the poor back on the agenda shortly.

d. The Legacy of a Brief Dictatorship (1967-1974ggislative Decree 57/1973
The statement broadcast to the Greek nation thiet mfy the coup d’état

presented the junta’s members as working-clasgatite bourgeoisie, and affirmed
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their intention to stand at the side of their podéeeek brethren (McDonald, 1972).
After that night, Georgios Papadopoulos, the retgrhead, repeatedly projected the
government’s obligation to take care of the poarci8 policy was ‘necessary to get
the support of the weakest strata’, so that ‘no @omst revolutionary will be able to

entice the poor and hungry worker (Papadopoul@§81 38; Sotiropoulos, 1999:

115 and 123-124).

Papadopoulos made the design and implementatiGo®él assistance the
exclusive policy domain of the junta’s Minister@buncil, with the blessings of the
hierarchy of the Greek Orthodox Church. At the satimee, Greece’s brief
dictatorship abolished even the token labour mowvenmepresentation that had
previously existed and imposed institutional resmns on other secular
organizations (Tsakloglou, 1999: 97-98).

In these circumstances, according to Stelios Kamdisy administrative staff
member at the Directorate of Welfare of the Greekistry of Health and Social
Solidarity (Interview),

‘The regime’s main contribution to the social assise field was Legislative
Decree 57/1973 which explicitly affirmed the govaent's obligation to
provide protection to the destitute (Article 1) atidected the provision of a
single lump-sum payment to those in serious firenoeed (Article 7). The
conditions and procedures of assistance, howewee wnclear. Although the
decree left the relevant provision to the discretbthe central government and
territorial actors (the prefectures received fuiden the Ministry of Social
Services to perform this task, but again under $figi supervision), it set no
explicit threshold for determining individual finaial need’.

The regime thus chose not to tackle poverty, prefgra social assistance
system that operated only in exceptional casesnaade the poor hostages to the
preferences of political actors at the governmewelIL

The 1973 decree (Article 4) also theoretically &bwd the certificate of

destitution, which from then on would be issuedthsy local authorities and a three-
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member committee appointed by the head of eachegtgk. In line with the
dictatorship’s motto, ‘Homeland, Religion, Familg,priest was expected to be one
of the three members of the committee. In prachesgertheless, as Vasilakou asserts
(Interview), ‘The new system was very similar te thld one. The criteria by which
each committee decided applicants’ eligibility weebulous, leaving ample room to
perpetuate clientelistic practices and reject péamilies on incomprehensible
grounds, always under the central government’srobnt

At the dictatorship’s end, approximately one-foudhthe total population
was living in poverty and the rich-poor gap had evidd (Livada and Tsakloglou,
1993: 425-426; Sotiropoulos, 1999: 118-119 and 12%)wever, the Turkish
invasion of Cyprus in July 1974 and the subseqtshof the junta opened the way

for a new period for social assistance.

e. Social Assistance in the Early Post-Democracgnélg: Symbolism and Reality

The November 1974 elections gave the centre-riyeiv Democracy’ ¥éa
Anuoxpazia, NA, ND) under the leadership of Constantine Karansaami impressive
parliamentary majority. Despite the 1975 consiitioéil acknowledgement of the right
of the poor to income support and services (Artide.3), and despite the
reinforcement of an alliance with the Greek Orthodhurch, reforming the social
assistance field never constituted a major govemmeority before ND finally gave
way to the Socialists in 1981.

Article 21.3 provided only general guidelines fdretissuance of future
decrees and laws to consolidate the right of thasextreme poverty to social
assistance. A legislator’s individual initiative wid determine how any provision to

low-income citizens would be defined, its criteeatablished, and its eligibility
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thresholds set, making it essentially subject titipal choices and negotiations. The
‘radical liberal’ ideological profile adopted by Nib the first post-democracy years
meant that the Karamanlis governments (and RaBistst-lived government later on)

recognized that the regulative character of theestad social justice were needed,
but not at the expense of a free economy (Giovdigs: 338-341; ND, 1979: 12,

ND, 1980).

Between 1974 and 1981, ND instead prioritized pobceas such as the
restructuring of the army and the laying of a foatimh for the country’s European
future, and adopted economic policies that resultesignificant improvements to the
population’s standard of living. Meanwhile, accoglito Paraskeuas Avgerinos
(Interview), former Minister of Health and Sociabllarity in the second Andreas
Papandreou government, ‘Spyridon Doxiadis, MinistérSocial Services of ND
came under constant attack by members of his owty @& being too progressive
and for pursuing allegedly Communist objectivestipalarly because of his plans to
reform the health sector. In this context, the espan of publicly provided social
assistance was out of question’.

Aside from Article 21 of the 1975 Constitution, thely government initiative
in the social assistance field would be the 197&hgk to the system of certification
of the destitute. The responsibilities of the cotteeis previously in charge of that
system were transferred to the regional agencigbeoiMinistry of Social Services
and to the heads of prefectures. However, as \kasilaasserts (Interview), ‘The
procedures governing the provision of allowancesew®t specified and remained
under ministerial control. The role territorial axd were expected to play was
managerial, once again’.

By contrast, according to Father Timotheos Anthigefview),
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‘In an effort to enforce the alliance of the convs¢ive government with the
Greek Orthodox Church, but also to control thestattaw 590/1977 made the
Church a public legal entity supervised by the Mtiryi of Education and
Religious Affairs, therefore a virtual part of Geeé public administration.
Law 590/1977 opened moreover the way for a Greesioe of pluralism in the
provision of social assistance, which was neveefglmeagre in comparison
with the one promoted by the Roman Catholic Church’

Against this backdrop, in the late 1970s, the adloge for poor and
unprotected children received the largest sharsoofal assistance funding, though
the expenditure was still very small compared te #mounts budgeted for other
measures. For instance, in 1978 the Karamanlisrgoent spent only 51.3 million
drachmas on 17,373 children, contrasting with 1@ ®illion drachmas disbursed in
the same year on allowances for large familiesrogss of their income and the 3.9
billion drachmas (3.35 per cent of total social englitures) for vulnerable groups
overalf®. The allowance per child was furthermore so lowtth was not even
enough to buy milk for a family despite being dadblfrom 250 drachmas to 500
drachmas between 1968 and 1979

The situation remained unchanged until the earB0$9when the Panhellenic
Socialist Movement [{oveAinvio Zoowodiotiko Kivqua, TIAZOK, PASOK) of

Andreas Papandreou came to power and the first wwexpansion of publicly

provided social assistance took place after thra&son of democracy.

18 The data is from the Ministry of Health.
9 To put this into context, in 1968 a worker’s relally wage was 159.2 drachmas. In 1979, it was
109.7 drachmas (Babanasis, 1981: 111).
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6.1.2. From the 1980s to the L ate 2000s

a. Social Assistance for Socialists vs. Social sAaste for Neo-Conservatives:
Expansion and Enforcement of a Meagre Pluralistoci&l Assistance Model vs.
Policy Retrenchment

The early 1980s coincided with Greece’s accessiothé EEC, while its
economy was mired in crisis after the internatiosakis of the 1970s. Both
circumstances reinforced arguments for retrenchmAast elsewhere in southern
Europe, Europeanization put poverty on the politggenda and stimulated debate on
the need to conform to a European social modeGreece’s case, ‘the 1981 election
triumph of the Socialists was so vital symbolicalhat it nonetheless undermined
arguments for cutting welfare spending. The reasas that PASOK’s rise to power
signalled the end of the Cold War in the countiyast forty years after the Civil
War, as well as of the division rooted in the 19P4-7 National Schism’ (Avgerinos,
Interview).

The Socialists came to power on a platform of clkaagemplifying high
aspirations for social justice as presented inpghday's 1981 election manifesto,
‘Contract with the People’, and the new governnmeptogrammatic statements on 22
November 1981 (PASOK, 1981). In Avgerinos’ wordstétview), ‘The plan to
expand publicly provided social assistance was qfaits broader use of the welfare
state as a tool to democratize Greek society @ffdygt It was consistent with
PASOK'’s left-wing social democratic position at ttime and the image of a new
political configuration representing disadvantagsiizens hitherto excluded from
public funding by conservative governments’.

Shortly after PASOK won the October 1981 electiamgerinos, the Minister

of Social Services, presented the government’s folaa massive expansion of social
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policies. The plan included a 25.2 percent increasthe budget over the previous
year for groups deemed vulnerable, as well as lsassastance initiatives such as the
introduction of an allowance for the uninsured digland a 60 percent increase in the
allowance for unprotected children (Avgerinos, 1982

Faithful to their promise, the Socialists estaldblsocial assistance measures
during their early years in power that included aams-tested public assistance
pension for individuals over the age of 65 withamty income or social insurance
(Law 1296/1982), a means-tested allowance for iddals with physical or other
disabilities(Legislative Decree 57/1983), and an allowanceldarincome mothers
(Ministerial Decisions I'2/10195/1983 andI'2B/ow. 133/1984). In 1983, a
presidential decree (108/1983) also redefined theditions for the provision of
support to unprotected children, increasing thevadhce by 60 percent, as Avgerinos
had promised. The government furthermore launchdwbwising allowance (rent
supplement) in 198@Ministerial Decision 3/owk. 2615/1985).

As mentioned above, such measures were part ofoadéer programme
targeting redistribution that might have been lesgcessful had Papandreou,
notwithstanding the Socialists’ repeated declamstiof the need for dialogue with the
trade unions, indeed made a social contract wighlabour movement (Tsakalotos,
1998: 130). Social assistance expenditures oviei@kased by almost 73 per cent in
the period 1981-1985, in contrast with PASOK’s setperiod in government (1985-
1989), which was marked by stabilization of suchenditure&’.

During the latter period, arguments about recatibnaand retrenchment grew
more intense whilst PASOK gradually turned intoitiecent party. In Avgerinos

opinion (Interview), ‘The feelings of omnipotencerb of being the first socialist

2 My estimates, based on data from the Ministry efith and Social Solidarity and other welfare
agencies.
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government in Greek history, together with the wgswof corruption and resistance
within the party, drew PASOK ever further away frohe ideal of building a solid
welfare state accessible to all citizens includmgfinancially weakest'.

PASOK’s last intervention in the social assistariedd before its 1989
election defeat was in 1987, when provision of libeising allowance was extended
to include elderly individuals without state sociakurance(Ministerial Decree
I'3/owc. 2435/1987). Furthermore, that year, Law 1700/1®8¢8 an effort on behalf
of the government to enforce pluralism in the ps@n of social assistance, with eyes
on the Greek Orthodox Church. Law 1700/1987 stahed any land devoted to
philanthropic purposes could not be nationalize# @so Anastassiadis, 2004: 28).

Traditionally, land ownership was a source of digant income for the
Greek Orthodox Church and was often at the ceritfieancial scandals and disputes
between church and state (see, for example, Arsaths, 2011). Law 1700/1987
should be viewed in conjunction with the fact (4Be introductory part of this
chapter) that ‘the government was not willing teuase completely the financial cost
of social assistance policies’ (Father Antoniosawiotis, Interview).

Next, after a one-year governing coalition of NOhwthe leftist ‘Coalition of
the Left and ProgressX{vaoriouos tnc Apiotepag kor g Ilpoddov), the centre-right
ND returned to power under Constantine Mitsotaki990-1993) amid increasing
socio-economic and fiscal pressures, inauguratingpeaiod of welfare state
recalibration. The clash between the government @thdr secular organizations,
especially the trade unions, over the former’s planrestructure the social security
system, dominated the political agenda regardiniflavee (To Vima 1990; Venieris,

1994: 251, 262-269).
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The ND government consequently established no newvals assistance
measures. In contrast, the value of means-testedfitse per recipient based on
constant 1995 prices decreased by 36.5 percenebrtt®90 and 1995 (Petmesidou,
2006a: 35). According to Georgios Sourlas, formeanisder of Health and Social
Solidarity in the Mitsotakis government (Interview)The inertia in this field
corresponds with the move of ND under Mitsotakiwdals neo-conservatism, with
its belief in individual economic liberty and andanstanding of social justice as
equal access to opportunities for all citizens’e(sdso ND, 1985: 3). Sourlas
(Interview) also points out that, ‘The dominanteir@sts in his ministry prioritized
social expenditure in the area of health policy’.

However, the fall of the Mitsotakis government a@r4SOK’s subsequent
return to power put publicly provided social asanse back on the political agenda.
In 1994, driven by an EEC principle of territoriaubsidiarity, the government
assigned social assistance responsibilities tprbiectures as separate administrative
units that nonetheless lacked autonomy in designingcpolonce again (Laws
2218/1994 and 2240/1994).

In Kanakopoulou’s view (Interview), ‘PASOK stayesdsentially loyal to the
principle of centralization, leaving territorialtacs unable to take initiatives of their
own in social assistance policyAfter 1996, with the party now led by Kostas
Simitis, the Socialistswould make the expansion of publicly provided sbcia
assistance a key issue of their political programier the first time, a Greek

government would also seriously discuss the estamlent of a GMI.

1 Before 1994, the directorates responsible fora@ssistance in the prefectures were decentralized
agencies of the Ministry of Health and Social Safity.
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b. Social Assistance for Modernizers: In thevi®er of Europeanization

As will be discussed, the Socialists under Simpigrsued a relatively
systematic social assistance policy, comparablg tnPASOK’s first period under
Andreas Papandreou. Efforts were also made fongtgutionalization of a GMI and
the further strengthening of a pluralistic modetartial assistance. As argued above,
the latter was doomed, for ideological and othasoas, to be weaker than in the rest
of southern Europe.

Simitis won the September 1996 elections by prasgnhimself as a
modernizer of the state apparatus and as a statesapable of resolving social
antagonisms in accordance with European princi@esitis, 1989 and 1990). Under
the heavy pressure of an overwhelming deficit, $imitis government’s loyalty to
these principles translatedter alia into acceptance of selective universalism: ‘the
government interest in measures expressly targatetbw-income groups was
reflected, for instance, in an increase of expemnes for such groups exceeding 57
percent’ (Tasos Giannitsis, former Minister of Eoyhent in the first Simitis
government, Interview; see also O’Donogleaal, 2002: 6).

Most of this increase from approximately 438 million drachmas in 1996 to
688 million drachmas in 199# was due largely to the establishment of the
pensioners’ social solidarity supplement (known E€AS, Eridoua Kowvwviknig
Alinieyyons Zvvraciovywv, EKAZ) in June 1996 shortly after the elections
(EUROSTAT, 1999; Katrougalos and Lazaridis, 20039)1 EKAS, which targeted
the low-income disabled and recipients of survigopensions over 65, may be
viewed as a concession to secular organizationts asithe pensioners’ associations
supported by the trade unions, as well as a govemhm@mttempt to evade an earlier

promise to restore the linkage between minimum ipessand the minimum wage
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(Matsaganis, 2003: 20). This was a ‘success’ afetnanion confederations, which, as
discussed in the second part of this chapter, watetant to support the rights of
‘outsiders’, and were not particularly interestadthe pursuit of collective interests;
as opposed to their counterparts in Spain and galrtu

Other measures nevertheless followed. Table 6et#n overview:

Table 6.4. The Simitis Governments’ Social Assistae Measures

Year of Intervention
Introduction
1997 Introduction of means-testing for the allowatwfamilies
with three or more childréh
1999 Establishment of criteria for providing freedical,

pharmaceutical, and nursing care to citizens etgitenea register
of uninsured and financially weak citizens keptlwy Ministry of
Health and Social Solidarity (Ministerial Decisia@28/1999)
2000 Allowance to offset fuel price increases
2001 Increased financial support to citizens fadnmatigence due to
natural disaster or other calamfiylinisterial Decision 2673
I12/owk. 2673/2001)

2002 Allowance for the long-term unemployed agedol65
2002 Refundable tax credit for low-income familiegng in
mountainous and disadvantaged regions (MinistBegision
2/37653/0020/2002)
2002 Refundable tax credit for low-income familwigh children aged
61to 16

The commitment of the Simitis governments to the@amsion of publicly
provided social assistance is also illustratedneydreation of an ad hoc committee to
assess different options so that the governmenid cestablish a network against
poverty. That committee considered and rejecteckst@blishment of a national GMI
scheme for reasons that will be detailed in theségart of this chapter.

Additionally, as already mentioned above, the ptisithe ‘Europeanization’

of state policies was a pivotal force behind Siststidecision to support subsidiarity

22 The highest administrative court would invalidaés measure, making even well-to-do families
entitled to the benefit (Sotiropoulos, 2004a: 276).
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in social assistance; Laws 2646/1998 and 2873f%@fhed at enforcininter alia
the presence of religious organizations in thelfidhe Greek Orthodox Church was
made ade juremember of the Greek Council of Social Welfare dneltax-free limit
on donations increased from 300 to 3000 euros.

The circumstances of the Greek Orthodox Churchigelst unrecorded
contribution to the social assistance field ledy&weer, to criticism of the Church for
intentionally suppressing information collection neaintain the myth of its huge
contribution, after the government asked the Chucclprovide information on its
social work in 1998. The Church’s delayed respdosinat request revealed that its
overall contribution to the state’s social expemdis amounted to 50.2 billion
drachmas, only 0.6 percent of total spending (Lykie2012).

As Anapliotis asserts (Interview), ‘After this slageffort to record the social
work of the Greek Orthodox Church, the main souroésrelevant statistical
information are the annual publications of the Chig work, the DiptychsAizzrvya),
where activities for the poor occupy less space tih& presentation of miraculous
holy relics’. Likewise, the Holy Synod’'s 2005 pudtion on the Church’s
philanthropic institutions and social activitiesnt@ins minimal quantitative data on
the contributions made by these institutions. Moltwhat is presented concerns
servings of food to the poor (Holy Synod of the €iof Greece, 2005).

According to Anapliotis (Interview),

‘Archbishop Christodoulos (1998-2008) was much margerested in
increasing his political power through mobilizifgetcitizens for issues like the
inscription of religion on national identity cardsther than in catering for the
destitute. His presence in the public life wasaiaty much loudethan that of

the Greek Orthodox Church in the social assistafiel’ (see also
Triandafyllidou and Maroufof, 2008: 60).

2 See also Law 3106/2002.
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In fact, in the late 2000s, the founded in 2002lit&wity’ (4iinleyyon), the
biggest organization linked to the Greek Orthoddxui€h, would be accused of
serious mismanagement of the state and privateure=® it received for social
assistance activities (Lyberaki, 2012).

At the same time, the Simitis government’s last iacthe social assistance
field before losing the election of 10 March 2004sao increase the means-tested
benefits allocated to individuals with disabilitieas well as those allocated to
uninsured individuals over the age of 65 and unegucouples (for the years 2004-
2007; Ministerial Decision13a/®.18/1'.I1. owk. 7513/2004). The annual estimated
cost for the implementation of this decision amednto 60 million euros for 2004
and 2005 and 50 million euros for 2006 and 2007.

Despite a 102.3 per cent increase in means-testeefits per citizen between
1995 and 2001 (Petmesidou, 2006a: 35), expendinreneans-tested benefits still
amounted to only 1.8 per cent of GDP in 2004, @asting with the EU-15 average of
approximately 2.8 perceéit Moreover, the low take-up of some benefits, dartly
to their lack of publicity, further limited theirffectiveness (Matsaganet al, 2003:
644; Matsaganis, 2004: 79; Matsaganis, 2011: 163:16

In no case, however, should the accomplishmentseoSimitis governments
be underestimated. Their initiatives would be pnesg, with only a few additions, by

the governments that succeeded them.

2The data is from EUROSTAT.
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c. The Conservatives’ (Failed) Improvisation, Thecidlists’ Promises, and the
Recession Hits as a Destabilizing Force for So&sdistance Equilibria

The mid- and late 2000s, aside from being a pesfaelative stabilization for
publicly provided social assistance, may also lsxdleed as a time of improvisation
and failed aspirations. The recession of the |88 struck as a major destabilizing
force that led the government to share more respidnss in the social assistance
field with other actors/organizations. This resdlie an increase in the (still minimal)
role of territorial actors in the field, and alsested the limits of involvement of
religious organizations.

After ND’s defeat in the 1993 elections and itsgiry time in opposition, its
five years in government (2004-2009) with Kostagaf@anlis as prime minister
featured the attempt to construct an anti-neoliberdeological profile
(Papadokostopoulos, 2007). Part of this involveahmmting the party’s commitment
to low-income groups.

In practice, however, this government’s intervemsian social assistance were
rather slight. It redefined the conditions, crigerand procedures for uninsured and
financially weak citizens to access the systemussing and medical-pharmaceutical
care (Ministerial Decision 139491/2006). It incre@sthe allowance dispensed in
poverty situations due to natural disasters orrogheergencies (Ministerial Decision
IT20/T .I1. owc. 31777/09/2009).

The most publicized government initiative in theldi would furthermore
remain a dead letter: Karamanlis himself stresbednieed to establish a National
Social Cohesion Fund in 2007. The fund’s initiajealive, which became law in
early 2008 (Law 3631/2008), was to support 17,00thddess individuals, single-

parent families, and the uninsured eldefllg ima 2008b).
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The Minister of Economy and Finance, Georgios Akiguifis, associated the
creation of the fund with the government’s targetealucing extreme poverty within
five years, as well as the total poverty rate fra@nto 15 perceft. The fund would
sponsor policy initiatives targeted at those hoakkhliving in poverty or facing a
high risk of future poverty. As the minister madeat, ‘the logic of universal social
expenditures has failed. Such a logic has provetfeative in coping with poverty.
For this reason, our intention is to promote taedgtrogrammes for those really in
need’. Proceeding from EEC recommendations and amgl the practices of
schemes like Italy’s GMI, the Fund would categonigeipients and allocate benefits
according to specific income and social criteriair(iStry of Labour and Social
Security, 2008: 9).

In Kambouridis’swords (Interview), ‘The unfortunate story of howeth
National Social Cohesion Fund evolved illustratée tthronic lack of serious
planning by Greek governments in regard to sodsilséance. Only on rare occasions
did governments pursue a coherent social assistaotiey, driven by their
ideological preferences and perceptions of fairness

The fund never really operatéddespite revenues from donations and other
sources amounting to approximately 1.5 million surothe period from 1 January to
30 November 2009. The sum required for the fungsration was estimated at 100
million euros for 2008 and 350 million euros forO®0 but neither amount was
allocated to the newly created fund. Instead, tbeeghment used the money to
provide an emergency allowance for social cohesiarsponse to the increase in the

price of petrol that year (Article 90, Law 3746/2)@nd emergency financial support

% Unless otherwise stated, this paragraph is basdthdiamentary Proceedings, 2007148
% Unless otherwise specified, this paragraph dranGaulas, 2010.
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to citizens in debt (Matsaganis, 2011: 206). Org&irg these actions exemplify the
ad hoc way in which most Greek governments hawaedepublicly provided social
assistance.

The decade would close with the return of PASOKbdaver under George
Papandreou, winning the October 2009 elections ple@dge to address the problems
of the ailing welfare state and improve redistnbat(PASOK, 2009: Part 3). This
pledge is what motivated one of the new governmseiinst acts in December 2009,
which was to provide a ‘social solidarity’ allowanto 2.5 million beneficiaries, once
again in an impromptu manner (Matsaganis, 2011:a2@7227).

Finally, in 2010, under the impact of the severei@Eonomic crisis,
policymakers moved towards rationalizing the pubdigcial assistance system.
Among the government's first initiatives to accombpl this was legislation that
separated the sources of social assistance from sogurance funding, twenty years
after the rest of southern Europe, and that traresfe responsibilities for
implementing social assistance to the municipaliti@allowing them to spend
additional resources from their own budgets fott fharpose (Laws 3863/2010 and
3852/2010 respectively).

As  Kambouridis, Kanakopoulou and Lambropoulou-Mawneati
(Interviews) all assert, the criteria for allocatirbenefits remained centrally
determined, however, once again leaving territoaietbrs minimal authority to set
policies. Hence, despite a delayed devolution drivgthe EU principles of territorial
solidarity and administrative decentralization, el provided social assistance in
Greece remains largely the central government’snbas. In that sense, the role
played by territorial actors in Greece in the sbamsistance policy field is weaker

than the one played by these actors in Italy, SmaifPortugal.
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Meantime, in his first sermon as Archbishop of Atheand all Greece,
leronymos expressed a will to cooperate with theegament on fighting poverty
(Kathimerini, 2008a). As already mentioned in th&raductory part of this chapter,
according to both Father Maximos Papagiannis antheFaTimotheos Anthis
(Interviews), leronymos’s enthronement in Februda®p8, along with the serious
repercussions of the financial crisis on the Gregbulation, initiated a new phase for
the Greek Orthodox Church in the social assistdigté. In this new context, the
scandal-mired ‘Solidarity’ was renamed ‘Missio{zporods) in August 2010 and
attempted to build a new, more sound profile. IptSeber 2010, the church also
signed a memorandum of collaboration with the Grgekernment on combating
extreme poverty and social exclusion.

A few months later, however, the Archdiocese ofelth warned that lack of
funding made it impossible for the church to coméints social work in the parishes
(To Vima Onling2010). Indeed, as Father Antonios Avramiotisgiimiew) asserts,

‘Although the presence of the Greek Orthodox Churcthe social assistance
field never compared to the key role of Catholiigreus organizations in that
field, the crisis has significantly limited the &ncial potential of the Greek
Orthodox Church to provide social assistance. Thidue to the decrease of
private donations and ecclesiastical revenues (bay.ecclesiastical income
from rents has decreased almost by 35 percentys dlacrease, viewed in
conjunction with the increase in the taxation oflesiastical institutions and
the non-fulfilment by the Greek governments of ithéegal financial
obligations towards the Church, makes the sociakwbthe latter increasingly
difficult to accomplish. For instance, up until 20€he dioceses received 10
percent from the revenues of all parishes and pagdf this money to sponsor
the social assistance activities of those diocedesse yearly revenues were
less than 5,000 euros. Since 2009, nonetheles€hbech has been unable to
continue their funding’.

In a nutshell, the evolution of social assistanteGreece has been shaped
more often than not by poorly planned, ad hoc gawent initiatives, resulting in

weak, segmented, and incremental policy developmEns takes place within a

context characterized by the hesitant and fragnderatitudes towards social
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assistance of secular organizations, but also igjie level of centralization and the
rather meagre role of the Greek Orthodox Churchkimgafor a relatively weak
pluralistic social assistance system compareddadbt of southern Europe (see, for
example, Guillén and Petmesidou, 2008; SkamnaRik] R

The establishment of a national GMI was not amoogeghment initiatives.

The reasons will now be discussed.

6.2. WHY |Is THERE NO SAFETY NET FOR GREEKS WHO FALL INTO
POVERTY ?

6.2.1. An Adventurous Journey (1)

Like the rest of southern Europe, Greece was ladfat the early 1990s by
overpowering deficits and the pressures of Eurogation. These destabilizing
forces sparked a discussion about establishing & GMtprisingly considering the
other southern European countries’ experiencegn&resright deputy from ND was
the first to put a proposal for a GMI on the pckiiagenda, in 1998.

Georgios Sourlas, one-time Minister of Health armti@ Affairs in the
Mitsotakis government, submitted a motion to thedkr Parliament entitled ‘Social
Protection for the Weakest'. As Sourlas assertei\wew), ‘This proposal presented
the GMI scheme as a policy initiative needed todtathe challenges imposed on the
Greek political and social system by two forceg BEC requirement that the Greek
government include a GMI in the country’s welfarenaury and the need to reduce
the high poverty rate, then affecting approximatypercent of the population’ (see
also Parliamentary Proceedings, 1998b).

The introductory report that accompanied the motamknowledged the

(limited) efforts made by Greek governments actose to help those belonging to
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weak socioeconomic strata through targeted polityatives and emergency ald
Nevertheless, all these efforts, above all theeissfuthe Legislative Decree 57/1973,
were ad hoc and rudimentary, often legislated ¢olgerve electoral purposes. The
report moreover referred to the ratification ofiéle 13 of the 1984 ‘European Social
Charter®® by the Greek government and thus the legal olidigaif the Greek state to
secure a minimum income for financially weak citige

The multiple causes and repercussions of povertytha country were
extensively described. According to the report, thgh percentage of extreme
poverty in the Greek society was indicative of ldek of a basic, coherent system of
publicly provided social assistance. The black wéiignorance covering the exact
number of the poor and destitute in the country aia® mentioned as one of the
most striking examples of the unwillingness of t@e&eek political system to
redistribute resources from the rich to the poor.

In order to move social conservatives within hisnoparty, Sourlas made a
specific reference to economic misery as disastfoughe central cell of the Greek
nation, defined as the family. For the sake of fdmily, the proposed GMI was
expected to comprise a monetary allowance that dviyel complemented by the
provision of in-kind benefits such as food, be@firand shoes.

The amount of the monetary component of the GMiuld be jointly
determined by the three ministries of national @woy, economics, and health and
security. Finally, Article 3 of the motion defingde basic needs that the GMI was

supposed to cover: nutrition, clothing, shoes, s€de lighting, heating and healthy

%" This and the next three paragraphs are basedeointitoductory report for the motion, entitled
‘Social Protection for the Weakest’, 16 June 1998.

2 A Council of Europe treaty, which guarantees domia economic human rights. It was adopted in
1961 and revised in 1996.
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living conditions, and also specialized needs lthke suffering from serious health
issues.

The ideological preferences regarding social issmelsperceptions of fairness
of this former centre-right minister offer an exmpddéion for why he submitted such a
proposal to the Greek Parliament. In his own wq@surlas, Interview), the ND
deputy represented ND’s social/populist right wiagd considered Panayotis
Kanellopoulos, a prominent centre-right politiciavho believed in the need to
combine a liberal model of development with sod@inocratic principles such as
social justice, his mentor.

The timing of Sourlds motion is also remarkable: exactly one day after th
Standing Parliamentary Committee on Social Affaiasl discussed and approved the
draft law presented by the Minister of Health anélfafe for a national system of
social care(Parliamentary Proceedings, 1998a). Was it strategilculation or
coincidence?

Regardless of whether the initiative can be expldifargely by this centre-
right deputy’s ideological preferences, perceptiohdairness or other interests, we
should note that many of the ND deputies to whomrl8e appealed for support
expressed fears that the scheme would benefit ynforéigners. The former minister
refers to himself (Interview),

‘As a tiny minority within the party of ND, sina@ost cadres were at the time
minimally interested in issues like the GMI. MosDNleputies had no social
sensitivity and will to support a scheme that teedethe financially weakest,
who, generally speaking, are individuals with lieditif any access to political
representation and social participation. In thessumstances, the main
argument used by the majority of ND deputies toiasupporting the GMI
motion was that the institutionalization of suchseéheme would benefit an
increasing number of immigrants at the expensé®fGreek population in real
need. We should recall that since the early 199@s¢& had become a host

country for a large number of immigrants from néighring Albania and the
former Soviet Union. In the end, only 14 ND memlsipported the motion’.
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In fact, in an (unsuccessful) effort to convince #ocially conservative wing
of ND to support the establishment of a permaneational GMI scheme, the final
version of the motion (Article 2 in particular) nmeadexplicit that the GMI
beneficiaries would only be Greek citizens who wagemanent residents and had not
been deprived of their Greek citizenship for argson. Article 2 stated that, ‘Given
the financial sacrifices that should be made bycisitens for the institutionalization
of a GMI and the support of the poor in generag tleed for limitations in the
accessibility to the scheme is obvious’.

On behalf of the Socialist government, the Stateges Accounting Office
responded to Sourlas’s motion by stating that higp@sal would entail indeterminate
budget expenditures (State General Accounting ©ffl®98), although no study had
yet been conducted to support the claim. A docunremt Konstantinos Geitonas,
the Minister of Health and Welfare addressed topitesident (speaker) of the Greek
Parliament reiterated points about the scheme’asléntable cost and alluded to
various social policy measures that already intlyeaddressed the needs of low-
income groups, as well as to the ministry’s intemtio examine existing allowances
for the financially weak and to modernize all seed for vulnerable groups (Minister
of Health and Welfare, 1998). The ministry’s vagesponse reflects the offhand way
in which political staff tends to handle queriespecially when they concern
individuals incapable of exerting pressure on them.

PASOK used the same arguments against the schaing the discussion of
the motion in the Greek Parliament in July 189%he representative of PASOK, MP

Evangelos Vlassopoulos, moreover argued that themeubmitted by Sourlas and

% This and the next seven paragraphs draw on Pamliary Proceedings, 1999: 489-510. The
excerpts from Vlassopoulos’ speech are from pp-4®2 The excerpts from Alfieri’s speech are from
pp. 496-497. The excerpts from Skopelitis’s spesehfrom p. 495.
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14 MPs of ND was characterized by an exaggeratioheoextent of poverty in Greek
society, as well as that it silenced the existiolicges targeted at low-income groups.

With respect to the former, Vlassopoulos claimeat tihe motion, gave the
(wrong) impression that Greece is a third world rdop or still suffering from the
destruction of World War Il and the Civil War asthre 1940s and the 1950s. As far
as the latter was concerned, Vlassopoulos statddthie Socialists had managed to
build a national system of social protection thapmorted the financially weak and
secured the necessary social cohesion in a pedadgdwhich neo-liberalism and
globalization had caused a retrenchment of the anelfstate in other European
countries. As the representative of the governnmguatdy argued, the Greek welfare
state was mostly an achievement of PASOK.

Furthermore, Vlassopoulos stressed that the Grémtie should first and
foremost take policy initiatives against the causfgsoverty and marginalization, and
less so for their consequences. He claimed thé@utishalization of a permanent,
national GMI could encourage idleness. To defersdpaisition that the GMI might
promote welfare dependency, Vlassopoulos referoethé example of the former
countries of the Soviet Bloc.

Finally, the socialist MP expressed his party’seimitto vote against the
establishment of a GMI scheme on the grounds thmatld 2 of the motion stated
explicitly that only Greek citizens were eligiblerfthe GMI. In Vlassopoulos’s
words, ‘Whereas the motion gives us the imprestiahSourlas and the 14 MPs who
signed it are characterized by social sensitidtythe same time Article 2 of the same
motion makes us believe that those who signedeitracists... We should keep in
mind, however, that the Greeks have never beerstsacOverall, the arguments

presented by the representative of the Socialigsnat very convincing, arguably
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reflecting PASOK'’s reluctance to institutionalize @MI; and ceding to the
conservatives the opportunity to present themsehgemore socially sensitive than
the Socialists claimed to be.

Similarly, the attitudes of the other parties ie thebate revealed fragmented
stances on the scheme at best, and at worst the laak of interest in a GMI.
Representatives of the two major parties of thed&fted their parties’ intention to
vote against the proposal. On behalf of the ‘Cmatitof the Left and Progress’,
Styliani Alfieri underscored two major reasons li@r party to reject the motion: that
Sourlas’s proposal would lead to the ‘ghettoizdtmfra large share of the population
that faced serious social problems, and that théomacontributed to the one-
dimensional development of ‘allowance policies’.thViegard to the former, Alfieri
explained that the motion wrongly discriminatedvesn the middle class and the
neo-poor. Instead, she stated the need for moreensailistic policies, aimed at the
improvement of the living conditions of larger maf the Greek population, as
opposed to the relatively small number of populatiooups that would benefit from
the GMI scheme proposed by Sourlas and his coleEsagu

With respect to the one-dimensional developmenaltdwance policies’, the
representative of the ‘Coalition of the Left anddhress’ argued that there was an
urgent need for the government to consider the amemtibn of cash benefits with
policy initiatives targeted at the promotion of dayment. For that reason, Alfieri
underscored ‘the necessity of agreement amonggbktlical parties over a minimum
programme of labour market activation measuresshiort, the ‘Coalition of the Left
and Progress’ voted against the motion, expresisingreference for universalism
instead of selective universalism, as well as fdiva labour market policies that

would combat unemployment.
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The Greek Communist Party, on the other hand, gggptise motion on the
grounds that the problem of poverty should be sbllag securing the right to
employment, not by introducing policies which fdileo address the deeper causes of
the phenomena afflicting the working class. Sta\B&epelitis, who represented the
KKE in the debate, claimed that the motion was Basea rationale that was similar
to the one followed by the Simitis government ia focial assistance field.

According to the KKE, the main objective behind pweing a national GMI
scheme was not to alleviate the problems of thenpi®yed, the homeless and the
poor in general, but to distract these groups fthenreal causes of their misery and
from the class struggle necessary to combat povartyg marginalization. In
Skopelitis’s words, ‘Undeniably many people chagdezed by a low level of class
consciousness end up believing the promises dfi@afis... The vast majority of the
working class nevertheless know that the solutonpoverty is not becoming a
permanent client of the public agencies responsibtethe provision of social
assistance. The solutions to the misery and sagaginalization of the financially
weak strata of the population lie in the struggiaiast a parliament that takes policy
initiatives in the wrong direction, and the figbt the right to employment’.

The GMI thus failed to gain the support of the KKihich at that point was
the strongest party of the traditional left in Gree The position of the Greek
Communists on the GMdcheme is in stark contrast with that adopted leyREP,
which was among the scheme’s fiercest advocateBomugal’'s successful GMI
experience.

This stance on the motion submitted by Sourlasectdl that the KKE, has
remained an orthodox Communist party closely botmdVviarxism, unlike other

southern European communist parties, which haver dirme become more
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ideologically flexible (see also Bosco, 2001: 33@ 841). The KKE still staunchly
supports the idea of a dictatorship of the prolataand demands Greece’s exit from
the EU.

In conformity with that ideology, the Greek Commstsiregard the GMI as a
manifestation of the political system’s inability $ecure the right of citizens to full
permanent employment and adequate safdri@hey consider it a tool to control
social reactions by forcing the destitute to acdbpir misery and by bribing the
proletariat, discouraging the working class fromimling its rights. As far as the
KKE is concerned, people incorporated into the Gidchanism will end up being
used as cheap labour by capitalists.

The positions expressed by the KKE and the ‘Caalitof the Left and
Progress’ on the GMI scheme are also a reflectfame of the major consequences
of the Civil War: the division of the traditionatft in the country into two main
branches. One is represented mostly by the KKEhaisdremained faithful to its pre-
war Marxist-Leninist beliefs. The other is repreasein by a series of political
formations from the ‘United Democratic LeftEiaio Anuoxpotixn Apiotepa, EAA,
EDA) to ‘Synaspismos-Coalition of the Left of Movents and Ecolog§* and more
recently new amalgams of Radicals, Socialists, Camsts and Democrats, such as
the now dominant SYRIZA (Coalition of Radical Leftyvacmiouoc Piloomootikig
Apiotepdg) (see, for example, Brillakis, 1980: 136-137; Nsm#, 1994: 55-78;
Papathanasiou, 2001; Vernardakis, 2009; Glezosasilakis, 2009: 553). The Greek

left, along with the Italian left, arguably standat as being highly ideologically

%0 Unless otherwise stated, this paragraph is bas@®iznspastis2004.
31 1n 2003, the ‘Coalition of the Left and Progressis renamed in ‘Synaspismos-Coalition of the Left
of Movements and Ecology’.
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fragmented compared to the left in other southarrofean countries, above all in
Portugal (see, for instance, Kouvelakis, 2011: 29-3

Sourlas (Interview) stresses ‘the irritation of RAS and especially of the
Coalition of the Left and Progress at a GMI propdisat had been formulated by the
centre-right’. On 29 July 1999, Sourlas’s politic#fice issued a media report in
which he accused the Socialist government of Ssnafilacking social sensitivity,
contrary to PASOK’s rhetorié. Sourlas also criticized the government for speqdi
only 20 million drachmas per year for publicly pided social assistance, at a time
when the ‘10 percent of the poorest Greek citizpgtgust 2.6 percent of the national
income, as opposed to the 10 percent of the riahieaens who enjoy 26 percent of
the income’.

Despite PASOK'’s assertions about the inappropresemf a GMI scheme as
expressed by Vlassopoulos, after the rejectionafrids’s proposal it now became
the Socialists’ turn to put the GMI on the agendla.discussed in the next section,
the ‘Coalition of the Left and Progress’ also adseh related bills. In this context,
Sourlas’s claim about ‘the irritation of PASOK aespecially of the Coalition of the
Left and Progress’ appears to be correct.

Sourlas’s motion was voted down in July 1999 withoeed of a roll call of
deputies voting for and against. The speaker oPdmdiament asked those in favour
to stand, then announced that there were too fgvass the proposaPérliamentary
Proceedings1999: 509). Thus the parliamentary proceedingsaldell us even how
many ND deputies eventually supported the propasélirther sign of how limited

interest in the scheme was.

%2 This paragraph is based on the media report isgsy&burlas’ political office on 29 July 1999.
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This was the situation when PASOK decided to renofiee GMI debate in

late 1999.

6.2.2. An Adventurous Journey (2)

According to Giannitsis (Interview), ‘A GMI schemwas one of the
interventions in social assistance PASOK regardedansistent with the Simitis
government’s interest in expanding relevant pdicieAfter PASOK deputy
Theodoros Pangalos opened the new debate in Decdra®@ (with elections to be
held in April 2000), ‘a series of intra-party wohaps on the issue revealed no clear
tendency for or against the scheme’s introductioatcording to Christos
Polyzogopoulos, former president of the GSEE (inéav).

PASOK’s 2000 electoral programme included a proptmsareate a network
to fight poverty and social exclusion with measuresupport of the poor, the long-
term unemployed, and individuals living in more meareas (PASOK, 2000). After
the party’s election victory, Minister of Employnteand Social Insurance Tasos
Giannitsis formed a group of experts to examindnsueasures, including a national
GMI®,

That group, which also worked on the first ‘NatibA&tion Plan for Social
Inclusion, 2001-2003’, nonetheless soon abandoneddea of a GMI, arguing that
the causes of poverty often differed for differgmups in the population, so that the
scheme would be inadequate to combat them (MinistrylLabour and Social
Security, 2001: 7-19). They instead proposed tbtiies and interventions focused

on selected groups be increased, a strategy thgiowernment adopted.

% Unless otherwise stated, this paragraph is ladgabed on the interview with Giannitsis.
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Matsaganis (2004: 20) argued that the abandonni¢he Ml proposal was
due to ‘the widespread fear for the financial repssions of the scheme in a time
when the country’s integration into the Europeannktary Union was the main
policy objective of the government’. By contrastcarding to Giannitsis (Interview),

‘Abandonment of the GMI proposal resulted from gwernment’s choice of
alternative social assistance policies: an expansiomeans-tested benefits,
along with the decision to incredSeEKAS and, as well, the Agricultural
Insurance OrganizationOpyavicuoc [ewpyikov Aopolicewv, OT'A, OGA)
pension for farmers. The latter, along with polioyeasures such as the
minimum pension, is a functional equivalent to a IGNThe decision to
prioritize alternative policies was partly due tdet fact that the
institutionalization of a permanent, national GMiosld rest on the exact
knowledge of the income of citizens. Neverthel@ss system well-known for
its lack of credibility, the GMI would be accessilib citizens who, based on
their real incomes, should have been ineligiblpadicipate in the scheme. The
allocation of EKAS bore similar dangers. The ageEAS beneficiaries,
nevertheless, resulted in limiting the number ofipents and, thus, the
possibility of fraud'.

Furthermore, in Giannitsis’s opinion (Interview),Brbadly speaking,
unfortunately for the poor, social assistance megsdo not succeed in substantially
reducing poverty and marginalization. To decreaseefy, a comprehensive policy
plan is needed, one that would take into accoumad @@ the exact number of
immigrants in the country, the level of unemploymeas well as data on in-kind
benefits such as education and health, which govents do not take into
consideration’.

Giannitsis (Interview) points out, however, two ditdthal reasons why the
government rejected the idea of a national GMI. @as the negative stance of the
Ministry of the Economy and Finance and of the Miei himself, Nikos

Christodoulakis. He opposed a GMI scheme on thergle that no way existed to

estimate its exact cost, mainly because of taxienaand added that ‘such measures

3% In August 2003.
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secure a minimum income for everyone, but do nctranutee it for anyone’
(Tsouparopoulos and Triantafyllou, 2006).
According to Giannitsis (Interview),
‘That the Ministry of the Economy and Finance, gpeally its tax agency,
would have to perform many of the procedures camdewith the introduction
of a GMI while receiving little credit for a schenwehich another ministry
would design and announce should be taken intoumtcwhen assessing
Christodoulakis’ attitude. The alleged high costleg GMI scheme was more
of an excuse than a credible argument to rejecirtbttution of a GMI. By
contrast, the Ministry of the Economy and Finan@swn favour of a Milton
Friedman type of GMI, i.e. a negative income tagtey, in which individuals
earning a certain income level would owe no taxeshe government. We
should bear in mind that, as a general rule, ifatl to choose, a Ministry of

Economy and Finance would most probably prefertooteceive money from
citizens than to pay money to them’.

In Giannitsis’ words (Interview), ‘The second reashe government opted
for an alternative to the GMI measures was theilitgsif the contemporary political
climate to the institutionalization of a scheme &xtreme outsiders, especially one
that was more universal than the usual means-tdsteeéfits. The government’'s
stated intent to reform the social insurance syséswh the unions’ fierce adverse
reaction generated an environment unreceptive ¢éoegtablishment of a national
GMI'.

Giannitsis’ claim also has been confirmed in thémiew with Savvas
Rombolis, the research director of the GSEE Institaf Labour. According to
Rombolis, ‘Even prominent labour movement cadre® il not oppose the GMI
feared that it would lead to the open contestatiod subsequent abolition of the
national minimum wage and the decrease of the mimmension’.

If not hostile, the trade union leadership withitlebose ties to PASOKvere
divided or in the best case hesitant about thepgaisof establishing a national GMI
scheme. In the official journal of the GSEE, ‘UpaatEvyuépwon), the GMI was

mentioned as ‘a tool for the fight against pove(typdate 2003: 12). In practice this
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acknowledgement was far from a genuine Greek labnavement support for
institutionalization of the scheme. In Polyzogomsis words (Interview), ‘Would the

GMI mean an end to other social provisions? How ldiahe GMI be defined?

Unionists felt that the governmedtd not clarify such matters’. In a similar vein,
Georgios Romanias (Interview), a research parthéneo GSEE Institute of Labour,
claimed that ‘The establishment of a GMI would wak a disincentive against
labour’.

Complementary reasons may explain the attitudd@fGreek unions. Aside
from the notorious long-standing fragmentationkeff tountry’s labour movement, at
the time of this token debate, the strongest uniegr® dominated by the groups with
the greatest rights and privileges. GSEE, for exanvas controlled by the powerful
public utility unions. An institutionalized GMI mig shrink the slice of the pie going
to those represented by the strongest unionsréuuging their incentive to welcome
a GMI initiative. In contrast, very strong forceemne ready to defend accumulated
privileges and existing inequalities.

As a high-profile Greek economist, who preferredréonain anonymous,
points out (Anonymous 2, Interview):

‘Greek unions are not interested in the promotibonaddlective rights. They are
particularly reluctant to take policy initiativelsat will secure the rights of the
lowest socioeconomic strata. This is largely beedtmde unions in Greece, in
their vast majority, represent the interests ofrtiwest privileged employees, i.e.
the staff of the public sector and public utilityganizations. Private sector
employees, for instance, are only minimally repnésg by union
confederations. Overall, the Greek labour movengenbt as broad-based and
solidaristic as the respective movement is in aoesitlike Denmark, for
example’.

Similarly, Giannitsis (Interview) speaks of theckaof a collective conscience

in Greek society'.

As the high-profile Greek economist asserts (Anooysn2, Interview),
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‘In these circumstances, the weakest socio-ecanatiata depend almost
exclusively on the good will of governments, and the intention or lack
thereof among government officials to introduceigolmeasures that will
support these strata. In reality, only Andreas Rdpsou (during his first years
in power, from 1981 to 1985) and Simitis showedraerest in the rights of the
poor and the destitute and established policiegetad at these groups. In this
context, it should not come as a surprise thatiplylpprovided social assistance
in Greece is underdeveloped. Last but not leagbermmanent GMI at the
national level is rather unlikely to be established

The topic would nonetheless cause internal cleavagthe ruling party. On 6
December 2000, PASOK deputy Theodoros Tsoukatoasswciate of Simitis whose
relationship with the prime minister had recentlgeb deterioratingTo Vima
2008a), submitted a bill to Parliament for the adiuction of a national GMI signed
by 52 of PASOK’s 158 deputies (out of the 300-memBarliament). The prime
minister saw the tabling of the proposal, at a twieen the government had already
opted for alternative policies, as a vengeful dahternal opposition.

Simitis’s spokesman Telemachos Chytiris charactdrizhe move as
unfortunate for several reaséhsTsoukatos had not informed the government of his
move. He had circumvented party procedures. Thagminister was abroad at the
time the proposal was introduced. Lastly, Chy@sserted that it was highly unusual
for government deputies to submit draft legislatemd that the scheme was not
among PASOK election promises.

The proposal would never be discussed. Its intrbolmcgave Simitis an
additional reason to terminate his relationship hwitsoukatos and made the
likelihood of establishing a GMI more remote. Addiog to Polyzogopoulos
(Interview), ‘After a one-month break, however, ttiscussion within PASOK over

the possibility of establishing a national GMI texsed and continued for a few more

months. The intentions of the governing party we&ik unclear, however, making

% Unless otherwise stated, this paragraph drawistonos on Sunda000.
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obvious, once again, the ambivalent stance of thmafists towards the issue’ (see
also Matsaganis, 2004: 22).

PASOK’s ambivalence over the establishment of a GMbiuld not go
unobserved by the government’s political opponemts.a statement issued by
Sourlas’s political office on 8 December 2000, tyears after the ND MP had first
proposed the institutionalization of a GMI, he coemted on the motion submitted by
Tsoukatos as follows:

‘Irregardless of the real reasons behind the subansof the motion, it exposes
the government’s contradictory stance on the mdtsubmitted more than two
years ago. In fact, among those who supported tb&om submitted by
Tsoukatos was Vlassopoulos, the MP who presentefiTAs official position
on my 1998 proposal. Two years ago, the Socialisfscted my proposal
among other reasons on the grounds that the goemnrhad already
established measures for the financially weak.e attitude of the government
is indicative of the lack of seriousness and ciétiibon behalf of the
Socialists, when it comes to the protection ofgber and the destitute’.

Other parties on both the right and the left attedpo explore and exploit the
power resources associated with the scheme’s unttmoh. The first was ND in
January 2001. Kostas Karamanlis would flirt witle firospect of a GMI for the next
several yearS. This may be attributed to the effort of the coma@ves and
Karamanlis himself to build a more ‘social-friendpyrofile, as opposed to the neo-
liberal profile of the earlier ND government und@nstantinos Mitsotakis.

On the eve of the 2004 elections, Karamanlis adhisd party officials
responsible for ND’s social policy agenda (Nikit&aklamanis and Georgios
Konstantopoulos) to elaborate a plan concerningpibssible implementation of a
GMI. The timing is arguably indicative of an atteip present Karamanlis and his

party as protectors of the poor and the destitafier the Socialists had opted for

alternative social assistance policy measures0082the authors of the Socialists’

% This and the next four paragraphs draw on theniige with Sourlas. See also Matsaganis, 2004:
22-27 and Tsouparopoulos and Triantafyllou, 2006.
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second ‘National Action Plan for Social Inclusi@903-05,” once again had rejected
the option of establishing a GMI, claiming that GNibuld also be achieved by
benefits aimed at those individuals and groupsreaigst need (Ministry of Labour
and Social Security, 2003: 30-31).

Kaklamanis and Konstantopoulos delivered a lengtiugly to the leader of
ND, in which they suggested the establishment afismum threshold of decent
living equal to 440 euros per month for individualgth zero income; or,
alternatively, a complementary monetary allowarmmeanyone whose earnings fell
below the aforementioned threshold. The study pleposed the abolition of more
than sixty benefits granted by the Greek statdnenform of financial aid, and their
replacement by a single allowance, i.e. the GMI.

In short order, partly because of internal opposito the GMI scheme within
New Democracy and partly because of the politicat ¢cinked to the abolition of a
large number of welfare benefits, the conservatiamndoned the idea of
establishing a national GMI. ND opted for otherigies after the party came to
power in 2004, as discussed in the first part if thapter. The difficulties associated
with determining the exact number of beneficiamesse advanced as an excuse for
the non-institutionalization of a GMI.

As with PASOK, there was no uniformity in the pasis ND cadres
expressed on the scheme, and no will to exert pres®r its establishment. By
contrast, the majority of ND cadres continued taribfferent towards the prospect
of a GML. Its institutionalization was expectedotang relatively small political gains
to those supporting it in comparison to policyiatives that would benefit bigger and

more powerful political clienteles, such as anéase in pensions.
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Finally, the ‘Coalition of the Left and Progresat,that point the weaker party
on the fragmented Greek left, was the only seaniganization to draft and submit
bills for a GMI to Parliament in 2002 and 2005 2005 under the party’s new name
of ‘Synaspismos-Coalition of the Left of Movememtsd Ecology’§’. The first was
never even discussed, however, because it hadthieled after the statutory deadline
for parliamentary debate. The second bill was #dckom a vote on the grounds
that the Greek Constitution (Article 73, Paragré&)hpermits no legislation to be
passed that would cause a significant budget iser¢Rarliamentary Proceedings,
2005a; Parliamentary Proceedings, 2005b: 2149-2T#gse circumstances per se
reveal, once again, the minimal interest of the e®&regolitical system in the
establishment of a GMI.

At this juncture it also should be noted that adouy to Dragasakis
(Interview), the Synaspismos MP who elaborated bodtions, ‘The 2005 motion
was intentionally less ‘progressive’ than the 2G0ation. The reason was that |
expected the conservative government of ND to Ise leilling than PASOK to
establish a national GMI'. Interestingly enoughafasakis (Interview) reveals that,
‘Then Director of the Bank of Greece Nikolaos Gaam supported our proposal for
a GMI. Nevertheless, he anticipated the forthconfingncial crisis, and was thus
afraid that the Greek government would not be ableommit to paying for a
national, permanent social assistance schemen&&MI' (see also Tsouparopoulos
and Triantafyllou, 2006).

In fact, Dragasakis (Interview) attributes his owvitiatives to his expectation

that,

37 Unless otherwise stated, this paragraph is basetthe interview with Giannis Dragasakis, MP of
Synaspismos.
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‘In the very near future, an economic crisis wohitdGreece in a particularly
harsh way, especially after the intensive periodrofvth in the late 1990s and
the 2004 Olympic Games. Against this backgroundretiwas an urgent need
for the strengthening of social protection, esgdbcifor the lower socio-
economic strata of the population. The GMI was rheéarsupport population
groups that were expected to suffer more from titergial repercussions of the
crisis, as well as, for example, the increasingcgatage of single-parent
families in the country. Spending for the monetapmponent of the GMI
would equal only 0.5 percent of the GDP'.

Although no voting procedure accompanied the dsoasof the 2005 motion
submitted by Synaspismos, the relevant debate Ieeve@e again the ambivalence
towards the GMI that was in large part dominant agnthe political parties that
participated in that debdfe During the parliamentary debate of 1 Decembe5210
Synaspismos’s proposal, titled the ‘Institutionatian of a GMI and Accompanying
Services of Social Support’, Dragasakis made ephat the failure to establish of a
national GMI in the past by PASOK governments, &l &s the rejection of GMI
proposals by the ND government, were due to tHed&political will, but also to the
ignorance of secular organizations and the Greelesoin general about what a GMI
is. For this reason, he explained, ‘his speech avaok be limited to the presentation
of the motion'.

Instead, Dragasakis’'s endeavoured to explain tlerétical basis of his
proposal. In his view, GMI was not just an allowan©n the contrary, it was a

citizenship-based right and a society’s obligattonits members. ‘We have to

decide’, he argued, ‘whether we believe that aetgas nothing more than a sum of

3 Unless otherwise stated, this and the next siagraphs are based on Parliamentary Proceedings,
2005bh, pp. 2149-2175. The excerpts from Dragasakieech are from pp. 2149-2151. The excerpts
from Tsiaras’ speech is from p. 2152. The excagnfSourlas’ speech is from p. 2155. The excerpts
from Antoniou’s speech are from p. 2171.
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individuals responsible for their own well-being; @ “collective subject”, whose
members have access to public rights’.

In the longest part of his speech, Dragasakis nedeto the implementation of
GMI schemes in different welfare traditions and maclear that, ‘the motion
submitted by Synaspismos aims at the institutiaatibn of a rather conservative
GMI scheme; having in mind more the examples ofiad and Italy rather than the
Scandinavian experience’. As Dragasakis asserter{iew), ‘This was a choice
largely made due to the ambivalent (or even hqstimvs of PASOK and ND cadres
on the subject, but also due to the lack of a $an@mement that would support a
GMI and exert pressure on the government for ifgdeémentation’.

Dragasakis criticized the stance of PASOK but irtipalar that of the KKE.
In his words (Interview), ‘Whilst a large part oABOK appeared to be in denial of
the problem of poverty, | counted on the alliant¢he KKE for the establishment of
a national GMI. The KKE nevertheless proved toHeehiggest enemy of the scheme,
for reasons | cannot understand... | am partiqulsurprised and disappointed by the
stance of the Greek Communists on the GMI, espgdalen the key role played by
the PCP in Portugal for the institutionalizationaoflGMI'. Even though the KKE’s
traditionally hostile stance towards most Synaspsnmitiatives might make it
difficult to believe Dragasakis’s claims about ligpectation of an alliance on the
GMI issue, the dissension is, once again, indieatif’ the high level of ideological
segmentation within the traditional Greek left.

Konstantinos Tsiaras, on behalf of ND, claimed thiat party believed the
motion was a step in the right direction. Nonetbglehe argued, ND could not
proceed to the establishment of a GMI for two nrassons: the lack of a mechanism

for keeping a record of those truly in need and libd financial condition of the
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country. Tsiaras also referred to the need to avoe further marginalization of
possible GMI beneficiaries, as well as to the gorent’s obligation to cope with the
causes of poverty and not its effects.

Sourlas commented that he could not understandthevsreek government
was financially capable of organizing the 2004 Qbyen Games but found it
impossible to commit to supporting the poor and dstitute. Similar positions in
favour of a GMI on the condition that the schemaulddoe carefully designed and
implemented were expressed by other members ofdfierning ND party (see, for
example, the arguments made by loannis Bougaseimelevant debate, p. 2164; or
the position of Andreas Andrianopoulos on the tosibnalization of a GMI that
however would have been closer to the scheme pedpbg Milton Friedman, p.
2162).

Tonia Antoniou, in her presentation of PASOK'’s offi stance of on the
GMI scheme, devoted most of her speech to the defehthe policies introduced by
the Socialists for the protection of low-income s, as well as to attacking the
stance of ND on ‘social policy in general’. The R3S deputy stressed, moreover,
that ND attempted to present itself ‘as a quasiad@emocratic party... In order to
get the vote of the Greek people, Karamanlis redathe values of social justice and
solidarity... The choices made by the ND govermimeowever, in a wide range of
policies reveal the real face of the conservativéis.these circumstances, discussing
the prospect of establishing a GMI is clearly aapax... PASOK, nonetheless,

accepts the need for a GMI'.
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Against Antoniou’s claims, PASOK’s stance on thbesne once again was
far from unanimou¥. Indicative is the position expressed by Nikos
Christodoulaki®, a high-profile member of the Socialists and farrwinister of
Economy and Finance in the Simitis governments.ofdiag to Christodoulakis,
PASOK had already taken policy initiatives targed¢decuring a guaranteed level of
decent living for Greek citizens, including the addtshment of EKAS in 1996,
increases in the lowest pensions, and so fortle fiblicy initiatives taken by the
Simitis governments in the social assistance ffetrrespond, in practice, to the
institutionalization of a GMI'.

The former minister argued that the total econocost of the social services
established by PASOK was much higher that that@Vd. Additionally, he claimed
that the institution of a GMI could result in thebstitution of social services and an
increase in the prices of many public goods. HeimteChristodoulakis’s opinion,
‘The establishment of a GMI may lead to the rethenent of the purchasing power
of the financially weak’.

Finally, Elpida Pantelaki, on behalf of the KKEgaed that rejection of a
GMI was a matter of principfé ‘We [the Greek Communists] believe that wealth
belongs to the working class’. For this reason t@aki asserted, ‘We are not willing
to negotiate with those in power, in order for gemple to get as little as 0.5 percent
or one percent of the GDP (i.e. the cost of a pagnainational GMI programme)’.

According to the KKE, the pursuit of social cohesicannot be a ‘national’

objective. By contrast, in Pantelaki's words, ‘lnetvocabulary of capital, social

39 This conclusion is also based on the intervievhilitagasakis, who claimed that ‘a large number of
PASOK MPs tended not to accept that there was aroiglem with poverty in Greece’.

“° This and the next paragraph are based on ParltaryeProceedings, 2005b, pp. 2167-2168.

“! perceived here in a more general way.

2 This and the next paragraph draw on Parliamefevgeedings, 2005b, pp. 2155-2158.
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cohesion is a synonym for the people not claimimgrtrights. Moreover, for the
Greek Communists, establishing a GMI practicallyange abolishing the minimum
wage. The only solution to the problems of the weakio-economic strata is the
subversion of the status quo’. Aside from the idgadal differences between the
KKE and other Communist parties in southern Euratgestance on GMI could
arguably be seen as part of a traditional polemith vieynaspismos over the
representation of the Greek left and the workirzssl
As Dragasakis makes explicit (Interview),

‘Even within Synaspismos there was a confusion ¢lverconcept of the GMI.

This may be attributed to one of the most promirtkeabrists of neo-liberalism,
Milton Friedman in the 1960s, being among the Jest to have adopted the
idea of a GMI, albeit in the form of a ‘negativecame tax’. Friedman’s

proposal aimed at the retrenchment of the welftate sand had nothing to do
with the GMI implemented by most European countoesas proposed by
Synaspismos: i.e. a complement to a country’s welfmodel and a tool
targeting vertical redistribution from the rich ttee poor. It is not coincidental
that Friedman developed his idea of a “negativeonme tax” in a period

characterized by the dominance of the Keynesiamaoa@ model and the
expansion of social expenditures’.

Overall, according to Dragasakis (Interview),

‘The fate of the Synaspismos proposals and thahefGMI in general in

Greece should be viewed together with the abseatte df substantial public
dialogue about institutionalizing the scheme and ebcial movement backing
it, in stark contrast to the GMI experiences of iBpd&ortugal, and even
neighbouring Italy. Typical of this situation is ath when Synaspismos’s
proposals were presented to broader audiencescipants always ended up
asking questions about how their own financial aadial problems would be
settled rather than about the proposed scheme'.

Dragasakis (Interview) claims that,

‘An explanation for this phenomenon may lie in thereasing dominance of a
neo-liberal rationale and a neo-rich mentality hie Greek society. These are
accompanied by the idolization of individual respibility, as opposed to the
decreasing importance of social solidarity. In thantext, the poor and the
destitute have no political or other representateomd thus no way to claim
their rights. The only chance for the voice of theglividuals and their families
to be heard is if the civil society in Greece, $acand religious organizations
included, pays more attention to the problems afs¢hin need. My own
experience, however, speaks of the inveterate vesakaf civil society in our
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country and the lack of pro-GMI coalitions. In thesircumstances, the
institutionalization of a permanent, national GNdpaars to be a utopia’.

Indeed, the meagreness of civil society (see alamBndouros, 1994: 14-15
and 28) and the relative absence of pro-GMI caalgi may be also argued to be
strikingly exemplified by the comparative absenderaligious organizations and
territorial actors from th&sMI debate. Neither the Orthodox Greek Church t®r i
affiliated organizations ever took a stand for gaiast the GMI. When asked about
the Church’s position on the GMI, Father Maximosp&gannis (Interview)
expressed serious doubts about the latitude leftGogek governments to the
Orthodox Church to have played any role at alhm design of state social assistance
policies.

As discussed in the introductory part of this ckaptfapagiannis partly
attributes this situation to the overall suspiciess of the Greek state towards the
Church. In his opinion, nevertheless, ‘The relatalessence of the Greek Orthodox
Church from the GMI debate may be attributed atsdhe comparatively smaller
interest of the Church in policies targeting th&véo socioeconomic strata under
Archbishop Christodoulos, as opposed to the bigg@rest expressed in these
policies under Archbishop leronymos’.

Father Timotheos Anthis (Interview) likewise conis that, ‘The Greek
Orthodox Church rarely has had a very strong psénthe social assistance field,
or expressed its positions on the relevant stalieips, in the way it has in the post-
2009 period. These are years that coincide witheahironement of Archbishop
leronymos, but also with the serious implicatiohghe recent financial crisis’.

Lastly, as Father Timotheos Anthis asserts, indaigacity as head of the

Commission of Social Welfare of the Holy Synod €hview),
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‘The Church in Greece never took a public, exglicdvert position on the

minimal debate on the establishment of a natiordl @ Greece. Even if it

did, however, governments would not have takenoasly the Church’s

opinion on the development of publicly provided iabassistance. Greek
governments tend to take into account the Churcige on such issues only
when the representatives of the Church expressigusiidentical to those of
governmental officials.’

In a similar vein, as Vasilakou claims (Interview):

‘The presence of territorial actors for instance regional and municipal
governments, which proved so influential in ItalydaSpain- was ‘centrally
controlled’ in the highly centralized Greek socgasistance system. Up until
recently (2010), the central government indicated policy direction that
needed to be followed and local governments impigete the relevant
measures. In this context, the participation ofittaal actors in and influence
on the GMI debate were basically non-existent’.

Lambropoulou-Mavrommati (Interview) moreover refets the ‘quasi-
decorative’ role played by the representativeseaitorial actors, as well as those of
other social partners/organizations in instituti@ush as the Economic and Social
Council of Greece, which are supposed to play asuwltative role on social policy
issues: ‘these advisory institutions often doditthore than presenting the contrasting
views of social partners and organizations on geawf subjects, and are not taken
into serious consideration by the government. Bverse, they often corroborate the
policy decisions already taken by the central govent. Policies that in theory aim
at decreasing the high poverty rates in Greek goai® no exception’.

Indeed, the manipulation of the public dialogue the policy measures
deemed as necessary to fight poverty and margatalizin Greece is argued to be a
broad phenomenon. It intends to publicize, for anse, the putative positive
correlation between the decrease in unemploymeahttlaa reduction in the rate of
total poverty. According to Papatheodorou (20084)55The collective social

responsibility in the fight against poverty is tsformed in the public forum into

individual responsibility to secure some kind afame through the labour market’.

332



Against this background, on the eve of the 200¢tieles, ND again would
play the GMI card. Georgios Alogoskoufis, the Miersof Economy and Finance,
assigned the Centre of Planning and Economic Raséltvipo Tlpoypouuationod
kot Owcovopuxav Epevvaov, KEIIE, KEPE) to produce a study on the possibility of
implementing a GMP. The scheme was estimated to benefit approxima@d000
households at a cost between 0.25 and 0.35 peot&€BDP. Once again, however,
the government would abandon the relevant plan. rEason was ‘the continuing
internal opposition within ND on the issue, andpwab all, the indifference that
characterized a large part of the party’s cadrestds the needs of the financially
weak’ (Sourlas, Interview).

Last but not least, as late as 2008, ten years &fiarlas had first proposed
the institutionalization of a permanent, nation&fliGmentioninginter alia the need
for the Greek state to record the exact numberefgoor and the destitute, the
situation in this respect remained unchanged. OA&just 2008, Sourlas submitted
a question at the Greek Parliament asking how nrathyiduals or families in Greece
lived in absolute poverty, i.e. had no property aradmé”.

The relevant department of the ministry (of the Niovernment of
Karamanlis) ‘replied’ to the MP’s query as follows:

‘The exact number of individuals and families ine@ce living in conditions of
absolute poverty might be the subject of a futuesearch that may be
conducted within the framework of the National SbdCohesion Fund. In
accordance with Law 3631/2008, the aforementionand fis expected to
provide financial support to selected beneficigri@sder the guidance of the

Ministry of Labour and Social Security, the Ministof Health and Social
Solidarity, and other ministries’.

“3 Unless otherwise stated, this paragraph is basdtsouparopoulos and Triantafyllou, 2006.

4 This and the next paragraph are based on theidRamhtary Question Submitted at the Greek
Parliament by Georgios Sourlas’, 27 August 2008, @mthe ‘Response of the Ministry of Health and
Social Solidarity to the ‘Parliamentary QuestionbBitted at the Greek Parliament by Georgios
Sourlas on 27 August 2008'. The date of the resp®&7 September 2008.
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As discussed in the first part of this chapter, éesy, the National Social
Cohesion Fund had never really become functional.

In such circumstances, the institutionalizationaohational GMI in Greece
was (and still is) quite unrealistic.

Overall, the non-establishment of a GMI in Greecesulted from
governments’ minimal and segmented interests insthigiect, in an environment
shaped by the traditional left’'s fragmented outlable reservations and/or hostility of
unions towards the scheme, and the relative absehawganizations (religious
entities and territorial actors) that influenced the disemssin other countries.
Furthermore, during the second Simitis governmiget,period when most debate on
the GMI took place, internal factors such as prantngovernment members taking
divergent positions further obstructed the schenméfeduction.

Finally, given the largely ad hoc way that publigisovided social assistance
has developed in Greece, the constitution’s lack afjht to a minimum income is
not surprising (Greek Constitution, 2008). As Rofi{interview) asserts, ‘Neither
a comprehensive plan against poverty nor a GMI vaenengst the priorities of the
Greek political system, meaning governments bub alther secular organizations
such as union confederations’.

In a similar vein, Giannitsis argues (Interviewatthin a system where the
poor have no representation and, therefore, no twaglaim their rights, publicly
provided social assistance in general ended uglikan“orphan” of the Greek social
security system. Instead, social provisions suclpessions were expanded at the
expense of policy initiatives like the GMI in ordir benefit mostly the middle and

higher income strata, i.e. those who are leaseé&dh
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Conclusions

The lack of a national or territorial GMI is one thie main reasons publicly
provided social assistance in Greece is regardedelasively underdeveloped.
Ideological, practical and historical causes moeeoshaped the rather limited
involvement of Christian Orthodox religious orgatinns in the social assistance
field, compared to the one of the Roman CatholicurCih and its affiliated
organizations. This involvement, along with the thomanagerial role of territorial
actors in the social assistance field in Greea®,tdea comparatively weak welfare
mix and relatively meagre pluralism in that fields opposed to most southern
European countries.

Destabilizing forces such as the Asia Minor disastéorld War Il, and the
Civil War and the ways in which central governmergsponded to them were the
principal determinants of how publicly provided sb@ssistance evolved until the
1970s. Other secular organizations were largelyeratb$rom the comparatively
minimal debate, thanks to ideologically-conditiorfealgmentation, or because they
were silenced by wars and dictatorships.

In the post-1970s period, the co-occurrence ofatbdsting forces and the
interests, perceptions of fairness and ideologycalerences of secular organizations
such as PASOK were crucial. The Socialists conedighe expansion of social
assistance part of their plan, especially in tleanly years in power, for a pragmatic
and symbolic break with the Civil War period ansl division of Greek citizens into
patriots and traitors.

The periods when the Socialists were in power hen characterized by the
introduction of new social assistance measureserAthe 1974 restoration of

democracy, Andreas Papandreou’s first governme®81(11985) and the Simitis
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governments (1996-2004) were mainly responsible ifdgroducing new social
assistance measures. The centre-right Karamantsrgment (2004-2009) also took
some policy initiatives, but the most significaatmained a dead letter.

Finally, the post-1970s period, especially the nresent era, has also been
characterized by the strengthening of the relatiweéak pluralistic model in the
social assistance field. For instance, under thgaohof Europeanization processes,
there has been an institutional empowerment ofitéeal actors and growing
autonomy for them in the field (2010).

Against this backdrop, the complete absence of 4 &Nhe national or local
level is largely explainable by the slight and segted interest in the subject on the
part of governments and secular organizationshireravironment distinguished by
the relative absence of other actors/organizatioatsmight have influenced the GMI
debate.

Greece’s governments had scant and divided interestGMI scheme, with
the Socialists above all opting for a more ‘selegtsocial assistance system. More
often than not, both the Socialists and the Cordems played the GMI card on the
eve of general elections, arguably counting onptbesible electoral gains of such a
political initiative.

The traditional left splintered over the scheme sacular organizations such
as unions distrusted or opposed the prospect.|¥irlé religious organizations and
territorial actors that had played a key role ia BMI debate in other countries did
not participate in the (minimal) GMI debate in Gzee and were rarely taken
seriously by the central government on such issues.

In short, out of the southern European countriesgeGe reached little

consensus on the GMI and lacked a strong pro-GMlitcan; whilst internal political
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factors further obstructed the establishment of duméng the main period of debate.
This relative lack of a consensus or of a pro-GMalition suggests that social
solidarity is weaker in Greece than in other soutHeuropean countries, especially
Portugal. Additionally, it shows that the socialdapolitical system may not be
positioned as far to the left as in, e.g., Portog&pain.

What is the salience of consensus for the intradonaif GMI schemes? How
important are policy coalitions? What conditionsoguce the latter? These are

amongst the questions discussed in this studyes @inapter.
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CHAPTER/:
INSTEAD OF AN EPILOGUE

This study focused on the evolution of social dasise in southern Europe by
analysing developmental paths followed in the fialtl by closely examining the
variation in the GMI experiences of Italy, Spaimriegal and Greece. Variation in
GMI experiences is the principal differentiatingtia in the post-1990s evolution of
social assistance in these four countries. We hexsamined various reasons for
periods of stagnation; times characterized by weerlopment in publicly provided
social assistance and by the prominence of relgga@ganizations as the main or sole
providers of social assistance. Emphasis has beeacon the parameters that drove
policy changes, such as expansion in publicly mledisocial assistance or efforts at
reform, above all the institutionalization of GMiremes.

A multiple causality historical approach and anoacentred model were
adopted. Underscoring the cumulative effect of sdwariables and the central role
of key policy actors/organizations in shaping sbessistance comes closer to the
complicated way the real world works.

The approach and the model adopted were partiguiadvant to the fact that
potential social assistance beneficiaries havke ldt no capacity in themselves to
affect policy outcomes of interest. The chancegmkrgence and success of these
policies improve when the interests, subjective cggtions of fairness and
preferences of influential actors/organizationsseatlhhem to perceive such policies as
useful and important.

Hence, the crucial roles are played logntral governments secular
organizations, religious organizations and territorial actors, as well as by

destabilizing forceghat increase the incentives of these actors/@gaons to act, or
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that create the conditions for them to act. Parammetuch as the low administrative
capacity of the state or labour market fragmentaéie significant, most of all in the

sense that they may be taken into account by trermentioned actors/organizations
when they ponder on their interests, perceptiond preferences in the social

assistance field.

In addition, viewing the actions of political pagi (centre-left and centre-right
alike) or other secular organizations in isolatican only give us an incomplete
picture of developments. Largely this is becaudgioeis organizations have often
played a key role. All major branches of Christigmuay attention to the poor to some
degree as part of the Christian duty to dispenseatghand perform good works.

The choice of an historical perspective on the dopias driven by the
necessity to provide a generalizable analysis @fatfigins of social assistance in the
region and on how this field evolved over time,vwadl as to identify the limits of
both path dependence and convergence. Finallyp@egs tracing methodology was
used to help illuminate this broad and complexasgetopic.

The research conducted in this study is among #rg few efforts, since
Ferrera’s 2005Welfare Sate Reform in Southern Europe, at a comparative
exploration of social assistance in that region;ranomportantly, it provides a
provisional explanation for the divergent evoluaoyn paths the field has taken in
more recent years. Although the present study o8 social assistance in southern
Europe, its premises and arguments are applicabdewider range of situations. In
the case of England, for instance, overdeveloproémeans-testing may be due in
some part to the weakness of the established Cliseehalso Morgan, 2006: 185).

This concluding chapter is devoted to a synopsisthef main research

findings.
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L essonsto be Learned (and a Few More Thingsto Think About)

The present comparative study has reached sewsralusions concerning the
developmental paths of social assistance in sautBarope generally, and the GMI
experiences of the four countries specifically. mie of interest discussed below
shall range from the general characteristics ofa$@ssistance in the region across
time to the conditions that facilitate consensud aaalition building in favour of
GML.

General Characteristics of Social Assistance in $uern Europe in the Pre-
and Post-1970s PeriodBroadly speaking, the pre-1970s period was chamaed by
the relative underdevelopment of publicly providedcial assistance and the
hegemonic role ofeligious organizations in the relevant field (especially in the three
Roman Catholic countries). The post-1970s period a@ expansionary phase for
publicly provided social assistance in the regiod also saw a further consolidation
of a pluralistic model in the provision of sociasatance (more so in Italy and Spain,
less so in Portugal and even less in Greece).

Causes and Examples of the Minimal Involvement oér@ral Governments
in Social Assistance Prior to the 19708verall, for most of the pre-1970s period,
central governments had very little interest in becoming involved wcgl assistance,
thus contributing to policy stagnation. Their raasavere usually ideological, at least
when ideology did not mask financial or other cdesations. For instance, due partly
to the regime’s belief that poverty should be pregd rather than treated, Mussolini
promoted minimal, fragmented programmes for loweme groups, developed
mostly in the margins of other policies (Chapter 3)

Likewise, after the first Italian Republic was deshin 1946, ideological and

other reasons made the Christian Democrats lesgested in increasing the state’s
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share in social assistance than in other polici&sapter 3). Even socialist/social
democratic governments in southern Europe were glasupport the development of
publicly provided social assistance, partly duetlie slow abandonment of more
traditional Marxist principles by the respectivertpes (Chapter 4; see also Stjerng,
2008: 54 and 62).

The Sui Generis Partnership Between Central Goveemts and Religious
Organizations as a Cause for Stagnation in the Pi®70s Yearsin the pre-1970s
period, a tormented partnership between centralemguwnents and religious
organizations contributed to counteracting chamgéhe social assistance field and
was largely responsible for maintaining the stapus. For exampleMussolini chose
not to confront the Catholic Church over the cdntb social assistance, instead
reconfirming its role as the main provider of sbeissistance benefits and services in
Italy, since he counted heavily on the Church tisteo his power (Chapter 3).

The centre-right was similarly prone to formingiaces with religious
organizations and upholding the latter's dominamcéhe social assistance sector.
One instance is the partnership between the Clmiddemocrats and the Catholic
Church in Italy until the 1960s (Chapter 3). Tem@government interventions in the
Catholic Church’s social assistance activitiesha 1970s provoked reactions from
DC-influenced groups and in ecclesiastical circtegising the central government to
rescind its initiatives (Chapter 3).

Long-standing dictatorships in Italy, Spain, andrtégal delayed the
development of publicly provided social assistapeevisions, partly because, via
their alliances with religious organizations, thepded to reinforce traditional forms

of assistance (Chapters 3, 4 and 5, respectivEhgse examples should be viewed
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together with democratization, which in Italy, asSpain and Portugal, led to the
rejection of a laicist state (Chapters 3, 4 andspectively).

Explanations for the Position(s) Adopted by Relig® Organizations on
State Interventionism in the Social Assistance KleReligious organizations were
hostile towards governmental actions meant to ohahg social assistance field
status quo as long as they perceived them as &wrhalo their authority and an
interference in their monopoly in the field.

The magnitude of the interests of religious orgatdns also appears relevant
to their reactions to reform: in the case, thuat the endowments tied up in welfare
charities were particularly large, as happened tieéhOpere Pie in Italy, reactions to
reform were strong (Chapter 3; see also Gollin,119®1, for a discussion of how
church wealth is roughly proportionate to natiornahlth).

When religious organizations believed that govemmaleofficials had no
intention to threaten their institutional intergstowever, their attitude changed.
Change happened, for example, once the roles wmfiae$ organizations and the
central government vis-a-vis social assistance beh clearly defined, or when a
government asked religious organizations to colataoin that policy field.

For instance, in the 1970s, religious organizationdtaly fought against
government attempts to reform the social assistaactr, contributing to stagnation
at the expense of change (Chapter 3). A changtitfde took place after the 1980s,
when the institutional role of religious organineis in social assistance was secured
through the consolidation of a pluralistic model tiee sector (Chapters 3, 4 and 5).

The Stance of Secular Organizations on Social Atanee as a Reason
Contributing to Inertia in the Pre-1970s Yearsor most of the pre-1970s period,

secular organizations such as political parties and trade unions werallysiargely
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indifferent to social assistance (if not hostile, @t best, divided about it).
Consequently, they rarely exerted pressure on gawents to make changes in the
social assistance regime, thus contributing tocgohertia.

For example, the PSI and (especially) the PCI vgeaptical about publicly
provided social assistance. Socialists becamerbétposed to such policies after
they moved towards social reformism and particigpate centre-left coalition
governments during the 1960s. For decades, the Cmoista in Italy expressed their
support for such policies, but at the time regardbd relevant activities as
incompatible with the aspirations of their ‘revatutary’ party. Instead, they
prioritized the expansion of pension coverage andmployment benefits. The
Socialists’ adoption of a more positive stance tatesprovided benefits and services
indicated their turn from Marxism towards more sbcdiemocratic ideas (Chapter 3).

For their part, Italian unions were more ideololicacomfortable with
employment-related rights than with measures targetxtreme outsiders, as social
assistance provisions in principle do. In practites Italian labour movement was
hesitant about policy changes that could have detthé restructuring of the welfare
expenditure system and the erosion of entrenchedfite (Chapter 3). Trade union
confederations in Spain, Portugal and Greece wéen gilenced by authoritarian
regimes, or hindered by ideological segmentatimenein the pursuit of common,
‘sectoral’ interests. They were therefore relagivabsent from the minimal debate
over social assistance (Chapters 4,5 and 6).

Overall, secular organizations did not pressureegawents to introduce
social assistance policies and to change the pstatyis quo when they believed that
the provision of such benefits and services woeldrelase the ability of governments

to provide other measures of greater interesteg thembers and constituencies, or
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when social assistance policies contravened thkeiological principles and beliefs
(see, for example, the case of the KKE in Chapyer 6

Destabilizing Forces as a Stimulus for Policy Chamd)estabilizing forces
were a crucial impetus for change in the socialstamsce field. Most often they
strengthened the incentives of influential actogdaizations to take policy
initiatives in that field.

In Italy, such forces are exemplified by the fiscaktraints of the 1980s.
Under the impact of the latter, central governmeartd other actors/organizations
favoured a turn towards a more pluralistic modedafial assistance (Chapter 3). The
combination of endogenous and exogenous forcesntiaate the 1990s a critical
juncture for social assistance in Italy moreoveversignificant policy initiatives by
the Socialists, first under Prodi, then under An{&bapter 3).

Even the ‘curious’ Greek case offers some vividnegies of the salience of
destabilizing forces for change in the social @#asie field. At least until the 1960s,
publicly provided social assistance policies in €& developed largely in response
to forces such as the Asia Minor Disaster in 192@ the consequent massive influx
of refugees from that region, along with World Whaand the ensuing Civil War,
when the country became a battlefield (Chapter 6).

The study underscores differences in the effectestabilizing forces in each
of the four countries examined. For example, deata@tion played a major role in
Portugal in reorienting the political agenda asardg publicly provided social
assistance, but had less influence in ltaly (chrapfeand 3, respectively). These
dissimilarities are largely attributable to thefeliEnt interests, subjective perceptions
of fairness and preferences of the actors/organirmused in the analytical model of

this study.
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The Co-Occurrence of Destabilizing Forces and Centreft Partisanship as
a Key Combination for Policy Expansion and Reform the Post-1970s Yeardn
the post-1970s period, the introduction of publistpvided social assistance and the
change in the status quo in that field resultecefohifrom the co-occurrence of
destabilizing forces and centre-left partisanshkir. example, it is doubtful that Prodi
would have gone on to establish a series of s@gsistance measures in the mid-
1990s without the motivation towards change sugdptig the combined impact of a
series of endogenous and exogenous destabilizingd¢Chapter 3).

Overall, social democratic/centre-left governmemése more supportive than
centre-right (or fascist) governments of publiclyoyided social assistance and of
potential change in that field (see also Ochandb @arrasco, 2000: 262; Alcock,
Erskine and May, 2002: 48-49, 129-130, 228-229 24t}246). Instances of this are
the Prodi period in Italy (Chapter 3), the period RESOE government in Spain
(Chapter 4), and PASOK-ruled Greece during Papauasdirst government (1981-
1985) and the Simitis governments of 1996 to 2@Hapter 6).

The contrary is illustrated by the rise to powerB#rlusconi’s centre-right
coalition despite poverty continuing to be a crugeoblem for Italian society. It
signalled an abrupt break with all the centre4efttforms and promoted greater
fragmentation and selectivity in the provision otsl benefits and services, while
stressing the need to expand the private sectoai®esn social assistance (Chapter 3).

Partisanship mattered less when a destabilizingefavas so strong that it
threatened to overthrow the political and sociateyn, as happened in 1920s and
1940s Greece (Chapter 6).

Causes and Implications of the Further Consolidatioof a Pluralistic

Model in the Social Assistance Field in the Post7Dd Years.The turn towards
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pluralism in the social assistance field in south&urope in general (weaker in
Greece) can be explained by considering the incrgaseeds of the population in an
era of economic crisis. Destabilizing forces susHfiscal restraints stimulated joint
policymaking by central governments andritorial actors to reform social
assistance; and also facilitated reconciliationhwather social partners such as
religious organizations.

This enforcement of pluralism, synonymous to a lab@ration of the
principle of solidarity, consolidated religious argzations’ hegemony in the social
assistance field. From then on, these bodies feferasecure in their institutional role,
cooperating with governments without the tensiohsanlier periods (chapters 3, 4
and 5). Another part of the explanation lies inwemlerstanding of the high cost of
continuing the often conflictual relationship beemegovernments and religious
organizations regarding social assistance.

Even parties not known for their close ties witle t8atholic Church, for
example the PSI in Italy and the PSOE in Spaink tdecisions that enforced the
presence of religious organizations in the socssistance field and accommodated
the interests of the Catholic Church (chapters @ 4nsee also Ferrera, 2000 for a
discussion of the relationship between the probliemked to post-industrial societies,
including the challenges inherent in national welfstates, and the enforcement of a
‘mix’ in the provision of social assistance).

Causes and Implications of the Institutional Empoweent of Territorial
Actors in the Social Assistance FieldAs mentioned above, when discussing the
consolidation of pluralism in the social assistafekl, territorial actors also played
an increasingly explicit and pivotal role in southeEurope. As happened with

religious organizations, this evolution was largele to the emergence of new risks
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linked to the transition to a post-industrial stgieas well as to the governmental
need to share the cost of social assistance witie mctors and to reduce tensions in
the periphery (chapters 3 and 4). Territorial agtdior their part, pursued the
development of separate social assistance pohetstly because they presumed that
such policies would better serve the territoriatsithey represented (Chapter 4).

Italy and Spain adopted a decentralized model agakassistance (chapters 3
and 4) by comparison to Portugal and even more reed¢@. Especially in Greece,
until recently territorial actors played an almestlusively managerial role in the
provision of social assistance (Chapter 6).

Co-occurrence of Destabilizing Forces and of Pro-GRomestic Coalitions
as Key to Understanding Differences in GMI CountBxperiencesIn terms of the
GMI, centre-left governments are, once again, maoiten than not, positively
inclined towards the scheme compared to centrd-ggliernments. Successful GMI
experiences rest, nevertheless, on the combinatiordestabilizing forces and
powerful domestic coalitions favouring the GMI. Gater the particular features of
the GMI: as a social assistance policy measureuts across categorical social
assistance; further, its institutionalization iseof linked with the restructuring of the
welfare system. This can trigger reactions by potgalfare state clienteles. To
succeed, such schemes require the co-occurrerdestatbilizing forces and of strong
pro-GMI coalitions of actors/organizations capatfiehaping such policies.

The juxtaposition of the Portuguese experience [j@&nab) with the Greek
experience (Chapter 6) is telling. In both coustritee GMI debate was largely
triggered by destabilizing forces. The pro-GMI ¢ah, however, was particularly
strong in Portugal and very weak in Greece. The® goints to a high degree of

collective solidarity shared by Portuguese poligtoes/organizations, while the
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majority of Greek policy actors/organizations apptabe positioned at the other
extreme.

In the Portuguese case, the scheme enjoyed thersugdboth the Socialists
and the Communists. Driven by a combination of iogical preferences, perceptions
of fairness and interests, the PS and the PCP therdwo political parties that
essentially initiated the GMI debate in Portugatviitheless, even the largest share
of the centre-right eventually accepted the schem#ity.

Other secular organizations such as trade uniofedemations, and religious
organizations likewise were favourable to the dsthiment of a national GMI in
Portugal. The former mainly because they expedted3MI to be less a neo-charity
social assistance scheme and more a programmesistyesocial inclusion and
encouraging re-integration of citizens into theolabmarket. For the latter, support
for the scheme conformed with the traditionally gtal role of these religious
organizations in the social assistance field in doeintry, however without the
suffocating weight of the close links with the \Gatn experienced by Italian religious
organizations. The Portuguese case highlights mereahe importance of
pacts/contracts with social actors/organizationssacial assistance policymaking
(see, for example, Guillén and Petmesidou, 2008: 57

Greece’s governments, on the other hand, showeiletimnterest in the
matter, in an environment distinguished by theatalnce or hostility to a prospective
GMI of secular organizations such as the tradensiby the fragmentation of the
traditional left regarding the scheme; and by thempgarative absence from
discussions of the issue of actors/organizationgiar to other countries’ GMI
debates (religious organizations and territoriatoes; i.e. regional/municipal

governments).
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The Greek centre-left and especially the centrietraxpressed divided and
ambivalent positions on the scheme, and eventugdted for alternative policies.
Trade union confederations in Greece were relativalifferent towards the rights of
outsiders. The traditional left was splintered oWer scheme, a reflection of the post-
Civil War ideological fragmentation of the Greelftlento an orthodox Communist
party and a party-amalgam of various trends. Idgoéd and other reasons explain
the absence of religious organizations from thenimal) GMI debate. And the
highly centralized Greek social assistance systdbowed territorial actors only a
limited, quasi-decorative role in the design otestsocial assistance policies.

Finally, in both Italy and Spain, destabilizing des played a key role in
shaping the GMI debate (chapters 3 and 4, resmdgtivihese countries did not
manage to establish a permanent national GMI debeflecting their intermediate
positions given the existing moderate levels of@iMI consensus nationwide.

Italy and Spain have solely local GMI schemes. Timstitutional
empowerment of territorial actors in the two coigdgrwas a precondition to the
emergence of these schemes. Nevertheless, thecao<ence of destabilizing forces
and strong pro-GMI coalitions, this time at thedblevel, greatly increased the odds
for establishing and maintaining local GMI schensssne as this co-occurrence did
for national GMI schemes (see in particular theeaafsTurin in Chapter 3 and that of
the Basque Country in Chapter 4).

Table 7.1 offers a representation of the argumemt Wwhy the GMI
experiences of the four countries vary (includinigywhere are local GMI schemes,
as reflected especially in the cases of Turin dredl Basque Country). The table
characterizes the stances to the GMI of the aci@anhizations used in our analytical

model, rating each simply as ‘Yes’ for GMI suppdaxo’ or ‘Mixed'.
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Table 7.1. Summary of the Argument
for the Variation of GM| Outcomes
in Southern Europe

Country | Destabilizing | Central | Secular | Religious | Territorial Policy
Forces Govt. Org. Org. Actors Outcome
Portugal Yes Yes Yes Yes Yes Permanent
National GMI
Greece Yes Mixed Mixed No No No National
GMI
Italy Yes Mixed Mixed Mixed Mixed Experimental
(National Short-Term
Level) National GMI
(abolished)
Italy Yes z Yes Yes Yes Permanent
(Regional Local GMI
Level-
Turin)
Spain Yes No Mixed Yes No No National
(National GMI
Level)
Spain Yes - Yes Yes Yes Permanent
(Regional Local GMI
Level-
Basque
Country)

To continue the discussion of this study’s conttitms from Chapter 1, it also
reveals howthe interests, perceptions of fairness and preferes regarding social
assistance of actors/organizations of supposediyilsir political orientation in the
(assumed to be) largely homogeneous southern Eurdgdéer significantly from
country to country.Suchfindings could supplement the research strand othson
European secular organizations as it is being dpeel by social scientists like Juan
Linz, Nancy Bermeo, David Hine, Dimitri Sotiroposloand Anna Bosco. It could
also add to the growing research strand on rebligivie preferences and welfare
regimes that, more often than not, excludes masthseon European countries (see,

for example, Meier Jaeger, 2006 and 2009; AlesinkGinliano, 2009).

1 In both the Italian and Spanish cases, centralegonents arguably opened the way to the
establishment of local GMI schemes either by ingtinalizing the right of territorial actors to sue
such policies or by leaving a void in the releviagjislation. For this reason, | have not introdueed
clear-cut ‘Yes’ or ‘N0’ in Table 7.1 to describe ethstance of central governments on the
institutionalization of local GMI schemes in Itayd Spain.
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Political parties and trade unions are not mereolagcal mouthpieces
(Manow and Van Kersbergen, 2009: 33). They are vatdd by their interests,
perceptions of fairness and preferences. For examiple upsurge of political
regionalism in 1990s ltaly largely explains why thentre-right in that country
opposed the GMI more strongly than the centre-rifititin other countries (Chapter
3).

Parties such as the PCP in Portugal and the KK&réece, presumed faithful
to orthodox Communism (Freire, 2005: 32), diffegedbstantially in their views on
the GMI. The KKE proved to be far more orthodox rththe PCP, and closer
ideologically to the Italian PRC (Chapters 6, 5 &)din Greece, the Socialists opted
for an even more ‘selective’ social assistance rdbat did not include the
establishment of a GMI, in contrast to the positeamlopted in the Portuguese GMI
story by the PS, whose interests, perceptions amtenences made them follow
another path (chapters 6 and 5, respectively).oigh in all countries the GMI's
social integration component was usually the labowvement’'s main concern
(consistent with traditional interest in employmenhe Spanish and the Portuguese
trade unions stand out as more sensitive to thblgmes of outsiders than Greek
unions.

Finally, throughout the present study and in la#l tountries examined, we
have seen that centre-left political parties wesamally more active than parties of
centre-right or fascist orientation in developingpfcly provided social assistance,
including the establishment of GMI schemes. Howgveentre-right parties
sometimes took more policy initiatives in the sbaissistance field than conservative
or liberal theories might suggest (as viewed, f@tance, in the Greek case, at least

until the 1970s; Chapter 6). One of the key pothts study wishes to stress is that
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partisanship alone does not provide an unlimiteplamation for social assistance
policy outcomes, or GMI outcomes in particular, dantrast to what the highly
influential but rather one-dimensional traditiorstéatements of the power resources
approach would predict (see, for example, Espingeksen, 1985; Myles, 1989).

Viewed through this same lens, the introductiomans-tested measures,
and specifically that of the GMI, should not be amted as conflicting with the
principles of a centre-left or social-democraticvgmment. Welfare state theories
often discuss means-testing, a core principle olas@assistance, as contrary to leftist
and social democratic beliefs and to perceptionshef welfare state generally
(Alcock, Erskine and May, 2002: 228-229).

The misconception, that means-testing is typicdy afh the liberal welfare
state, derives in part from the erroneous view tiagans-testing is an essential
condition for selectivity as opposed to universalism, whighdefinition excludes
means-testing. Most of the responsibility for thisw should be borne by those who
idolize the ‘successful’ Scandinavian welfare stadeveloped in countries that
represent the social democratic prototype, as astdd with the ‘less successful’,
intensively means-tested Anglo-Saxon liberal welfestates (see, for instance,
Smolensky, Reilly and Evenhouse, 1995; Monacedi§gl 101-103; Alcock, Erskine
and May, 2002: 222 and 263-264; Mkandawire, 2005).

In reality, selectivity and universalism need nelvercontradictory. These two
concepts can co-exist in a country’s welfare modeakliable means-test would help
overcome the defects of a segmented welfare regiosering greater social
inclusivity (Baldini, Bosi and Toso, 2002: 54). Fegina and Seeleib-Kaiser (2011)
likewise discuss the possibility that a welfaretegs could be both rigorously means-

tested and generous. Especially in southern Eutgpigied by gaps in protection for

353



groups such as casual workers and elderly indilsdwéh inadequate or non-existent
contributive entitlements, and by the relative mieagss of measures for low-income
groups, the establishment of means-tested measmespecifically of a GMI is
indeed among the most reasonable options for @ymoéiker (on the left or right)
who wants to target these groups without abolishiing institutional core and
characteristics of the southern European/Bismanckiglfare model (see also Ferrera,
2001: 159).

The expansion of means-testing under centre-lefegonents in Spain and
Greece in the 1980s and in Italy in the 1990s, el &s the institutionalization of
local GMI schemes in Spain and that of a natiordl @& Portugal, were hence in no
way synonymous with the reinforcement of residwian or social insider-outsider
dualization. These initiatives in fact contributgdnificantly to redistribution.

Aside from highlighting significant limitations ithe rather one-dimensional
power resources approach to social assistance BHd@Ecomes, the present study
showed thatdifferences exist in the interests, perceptions &dirness and
preferences of religious organizations, and, thus, their incentives and, finally,
their stances on social assistance and state irgationism in the field. This
statement holds true even when considering only it religious organizations.
Ideological factors and factors associated with ghdicular domestic dynamics in
each country explain these differences.

Religious organizations played a decisive role he evolution of social
assistance in the three Roman Catholic countrigs|ess so in the case of Greece.
Ideological causes, such as the absence in Gretlodaxy of a social doctrine
similar to that of Catholicism, but also other @as like the latent suspiciousness of

the Greek state towards the Greek Orthodox Churutterlie the Greek experience.
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As for Catholic religious organizations, they maoneertly favoured the GMI
scheme in the Iberian countries, and less so iy, Méhere the hierarchy chose not to
adopt a public stance. This attitude may be expthiny the Vatican’s position at the
time of ‘non-alignment’, all the more so given alipp field in which religious
organizations had already secured their institaliaole. Yet the very close ties
between the Vatican and religious organizationdtaty also worked against an
extended, explicit support for the GMI, in starkntast to the stance of religious
organizations in Spain and Portugal, where they begh exposed to strong leftist
influences.

Importantly, the present research project suggists the particularities of
GMI schemes, especially in regard to their recitgemake it necessary for social
policy analysts to focus on the dynamics of congerand coalition building to
support them. When are policy actors/organizationsre likely to support the
establishment of a GMI? What conditions encourdge émergence of coalitions
favourable to GMI schemes, and what hinders them@sOhe existence of a high
degree of ‘heterogeneity’, as reflected for inseaircthe fracture and high inequality
differences between the Italian north and south &mel upsurge of northern
regionalism, work against consensus building fdrestes like the GMI? Or is the
degree of ‘heterogeneity’ irrelevant to the outcameder examination?

This study’s findings point tacircumstances like the co-occurrence of
destabilizing forces and a clear framework of instiional empowerment for
actors/organizations, (i.e., in regard to their ed in the field), as among the
conditions that facilitate consensus and coalitidmuilding regarding GMI schemes,
even in environments regarded as highly fragmentatd ‘heterogeneous’ (see, for

instance, the Spanish case). Consensus and pro-Gigilitions may also develop
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or be reinforced by the policy choices of territaliactors or central governments
striving to make a measure more acceptable to @vpblitical actors/organizations
and society generally, as shown by the case of myChapter 3) and Portugal’s
GMI experience (Chapter 5¥uture research should shed more light on the piete
this puzzle.

Finally, at a time of severe financial crisis, issiclosely associated with this
study’s approach, model, and findings are partityleelevant: e.g., the salience of
the interests, perceptions of fairness and prefeen of influential
actors/organizations for social assistance outcogeseerally; and that of the co-
occurrence of destabilizing forces and strong pké-@oalitions for ‘successful’
GMI experiences specifically. The number of pot@nsiocial assistance recipients is
increasing in southern Europe, above all in Gre€hat increase challenges austerity
directives that seek to reduce social spending.

In this context, investigating ways to maintain agxpand existing social
assistance programmes is absolutely vital; alsause of the region’s relatively
underdeveloped social assistance policies, inctuthe aborted effort to adopt or the
belated adoption of GMI schemes, as well as thewwoent lack of functional policy
equivalents. Social assistance and its recipienéy mtherwise be among the
recession’s victims. In a similar vein, institutadization of a permanent, national
GMl in Italy, Spain and Greece might end up being areiasingly distant dream.

Greece resorted to the IMF and the EU for helpdh@ Its drama is not yet
over. As | write, all eyes are turned on lItaly, ®pand Portugal as well. Southern
Europe will undoubtedly keep providing abundanpiretion and material for social
policy analysts to continue its exciting story. Midys reading of social assistance

outcomes in the region prove interesting and udefuthe latter.

356



REFERENCES
The References Section comprises a list of intarieonducted, databases and other
sources of quantitative data, archival sourcesligmaentary records and the most
important pieces of legislation used, the latterchyntry), and secondary sources

(books, book chapters, and articles).

* Interviews

Aguilar, Manuel (Lecturer, University of Barcelorand social policy expert on the
Spanish GMI, 14 October 2010).

Anapliotis, Anargyros (Professor of Ecclesiastidaw, Institute of Orthodox
Theology, University of Munich, 20 July 2011).

Anonymous no. 1 (Turin, 22 May 2010).

Anonymous no. 2 (Office of the Greek Prime Ministe3 July 2010).

! Interviews were conducted in person, via Skypkyoe-mail, at the discretion of the intervieweed an
in accordance with their preferences. Only 11 duhe 46 interviews were conducted in English, and
so most of the interviewee quotes provided hereewranslated from Italian, Spanish, Portuguese or
Greek on the basis of my notes taken during thervi@gws, or in some cases e-mails. As many of the
interview questions were specifically meant to ifjathe validity of the analytical model used ineth
present study, interviewees often were familiarizgth the model and may thus refer to the same
variables as employed in the model (Interviews coted in English: Aguilar, Ferrera, Gobetti,
Guimaraes, Kazepov, Onofri, Pedroso, Peneda, Pape®gez, Saraceno). All interviewees were
informed that the interviews were part of the resedor my doctoral thesis. This study has also
benefited from discussions and communications wi@wsta Esping-Andersen (Professor of
Sociology, University Pompeu Fabra); Enzo Mingigbean of the Faculty of Sociology, University
of Milan-Bicocca); Pedro Lains (Research Profesdostitute of Social Sciences, University of
Lisbon); Manuel Villaverde Cabral (former Sciertibdirector, Institute of Social Sciences, Universit
of Lisbon); Valeria Fargion (Associate Professomivdrsity of Florence); Manos Matsaganis
(Associate Professor, Athens University of Econ@mand Business); Platon Tinios (Assistant
Professor, University of Piraeus); Antigoni LybergRrofessor, Panteion University of Social and
Political Sciences); Panos Tsakloglou (ProfessdheAs University of Economics and Business);
Stefano Sacchi (Assistant Professor, Universityidén); llaria Madama (Researcher, University of
Milan); Anténio Costa PintgResearch Professor, Institute of Social Sciendesyersity of Lisbon);
Luis Salgado de Matos (Senior Research Fellowjtiistof Social Sciences, University of Lisbon);
Christos Papatheodorou (Associate Professor, Détmsddniversity of Thrace); Maria Korasidou
(Assistant Professor, Panteion University of Soaiadl Political Sciences); Pedro Ad&o (Researcher,
University Institute of Lisbon); Sebastian SardBaofessor, University Pompeu Fabra); José Luis
Cardoso(Research Professor, Institute of Social Scienceyddsity of Lisbon); Francisco Branco
(Associate Professor, Catholic University of PoatligAlberto Cova (Professor Emeritus, Catholic
University of Sacred Heart).
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Anthis Timotheos (Father, Head of the CommissiorSotial Welfare of the Holy
Synod, 20 December 2012).

Avgerinos, Paraskeuas (former Minister of Healtd &ocial Solidarity in the second
Andreas Papandreou government, 16 February 2012).

Avramiotis, Antonios (Bishop of Salona and Headtbé Central Ecclesiastical
Agency of Economics, 17 December 2012).

Dovis, Pierluigi (in charge of the regional Comnssof Caritas, Turin, 2 March
2012).

Dragasakis, Giannis (MP of Synaspismos, 27 Jul¥p201

Ferndndez, Matilde [former Minister of Social Affaiin the Gonzalez government
(1988-1993), 31 January 2012].

Ferrera, Maurizio (Professor, University of Milamnd member of scientific
committees for the reform of the Italian welfaratst 5 June 2010).

Ferrero, Paolo (former Minister of Social Solidarim the second Prodi government
and General Secretary of the PRC, 4 February 2[i@ated to his personal
assistant, Vittore Luccio].

Fonseca, Eugénio (President of Caritas-Portugargmesentative of the IPSS in the
National Commission for Minimum Income, 4 April 201

Giannitsis, Tasos (former Minister of Employmenthe first Simitis government, 23
July 2010).

Gobetti, Sandro (Representative of the Basic Incdieéwork Italia, 7 November
2011 and 14 November 2011).

Guimaraes, Luisa (former Vice-President of the B@alnstitute for Social Security,

Portugal, 30 November 2010).
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Kambouridis, Stelios (Administrative Staff Memb@&irectorate of Welfare, Greek
Ministry of Health and Social Solidarity, 17 Jul@11).

Kanakopoulou, Rania (Social Worker, Prefecture tifefss, 6 July 2011).

Kazepov, Yuri (Professor, University of Urbino, cdmator of anti-poverty
programmes and member of the co-ordinating tearhefitalian GMI, 4 June
2010, 4 February 2011 and 11 July 2011).

Laespada, Teresa (MP of the PSE-EE, 11 March 2012).

Lambropoulou-Mavrommati, Anna (Director of Welfar@refecture of Athens, 10
August 2010).

Lamonica, Vera (Secretary of the CGIL, responsibiesocial assistance, welfare and
health, 13 February 2012).

Lorenzo, Francisco (in charge of the Research asiitutional Relations Department
of Caritas-Spain, 28 February 2012).

Maravall, Hector (Representative of the CCOO, 6riraty 2012).

Marcos, Alvaro (in charge of social affairs of Aagl21 March and 2 April 2012).

Marsico, Francesco (Vice-Director, Caritas Italia®@ March 2012).

Moreggia, Uberto (Manager of Social Services anpp®t for Adults in Need of the
City of Turin, 16 January 2013).

Motta, Francesco (Member of the working group tihétoduced the GMI in Turin
and former Director of Social Services, Municipabf Turin, 22 January 2012).

Onofri, Paolo (Head of the Onofri Commission, 18 &0 February 2012).

Papagiannis Maximos (Father) (Head of the Archipsh@f Athens, 17 December

2012).
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Pedroso, Paulo (former President of the Nationall @dmmission, and former
Secretary of State of Employment and Professiorahing, Portugal, 4 January
2012).

Peneda, José (former Minister of Employment andigb&®ecurity, Portugal, and
Member of the PSD, 11 January 2012).

Polyzogopoulos, Christos (former President of tis&EG, 19 June 2011).

Proenca, Joao (General Secretary of the UGT, 101Bgb2012).

Ranci Ortigosa, Emanuele [Scientific Director andedtlent Emeritus of the
IRS/Institute for Social Resear¢lstituto per la Ricerca Socidleresponsible for
evaluating the GMI experiment in ltaly, 25 Janu2a@l 2].

Romanias, Georgios (Scientific Collaborator of @EE Institute of Labour, 12 July
2010).

Rombolis, Savvas (Scientific Director, GSEE Ingétaf Labour, 1 June 2011).

Ruiz, Mikel (Director, Caritas-Basque Country, A&8 March 2012).

Saez, Garbifie (MP of the PNV, 17 April 2012).

Sanchez, Pedro (in charge of the GMI in the BasGoentry, Director of the
Department of Employment and Social Affairs of tBasque Government, 1
February and 6 March 2012).

Saraceno, Chiara (former head of the Commission Research on Poverty
Issues/Social Exclusion, and advisor to Livia Tuidanister of Social Solidarity
in the first Prodi government, 3 February 2011,n8 80 March 2011, and 3
January 2012).

Sourlas, Georgios (former Minister of Health anai8bSolidarity in the Mitsotakis

government, 29 February 2012).
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Spinnato, Fabrizio (in charge of social affairstla¢ ‘Padania Office’ of the Lega
Nord, 18 January 2012).

Stasinopoulou, Olga (Associate Professor emeritaoafal Policy and member of the
Committee on Women'’s Issues of the Orthodox Chofdhreece, 13 July 2011).

Turco, Livia (former Minister in both Prodi goveremts, 15 March 2012).

Vasilakou, Lilika (Deputy Head, Prefecture of Atkem charge of the welfare policy

sector, 30 July 2010).

= Databases/Other Sources of Quantitative Data

Bank of Italy-Survey of Household Income and We&8tlW (Indagine sui Bilanci
delle Famiglie Italiane-Banca d’ltallpg Economic History Association;
Employment Service of the Autonomous Basque Comtyu@overnment,
known as Lanbide (Spain); EuMin Dataset on Minimlmoome Protection in
Europe, Mannheim Centre for European Social Rekg#tthe time of thesis
submission (Hilary 2013) a full official citationofm for the database was
unavailable];, EUROMOD Database; European Social v8ur (ESS);
EUROSTAT Databases; General Accounting Office, Btiyi of Economy and
Finance Ragioneria Generale dello Stato, Ministero dell'Bomia e delle
Finanzg; Generations and Gender Programme ContextuabBs¢a(Max Planck
Institute for Demographic Research); Greek, Itali&panish and Portuguese
Parliaments; Integrated European Value Survey (E&i&) the World Value
Survey (WVS); International Social Survey Programi&SP); IRS Fondazione
Zancan and CLES (ltaly); Luxembourg Income Studgjétt (LIS); Maddison
Project Historical Statistics of the World EcononMinistry of Employment and

Solidarity (Portugal); Ministry of Employment ando@&al Security (Spain);
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Ministry of Health and Social Solidarity (Greecéinistry of Health, Social
Policy and Equality (Spain); Ministry of Interio5(eece); Ministry of Interior
(Italy) [Section for Elections and ReferendumBlegioni e Referenduin
National Elections Commission (Portugaffomissao Nacional de Elei¢cges
National Institute of Statistics (Italy)stituto Nazionale di StatisticdSTAT);
National Institute of Welfare (ltaly)igtituto Nazionale della Previdenza Sociale,
INPS); National Statistical Institute (Portugdhgtituto Nacional de Estatistia
OECD Databases; Prefecture of Athens (Greece);abéesisistance Archive of
the City of Turin fArchivio Socio-Assistenziale del Comune di Toyir8ocial

Security’ Agency $egurancga Socip(Portugal); World Bank Databases.

= Archival Sources

Parliamentary Records

Assemblea Costituente (1947&yogetto di Costituzione, Titolo Il: Rapporti Eb-
Sociali (Discussione Articoli23-30 April, pp. 3237-3434 [in Italian].

Assemblea Costituente (1947Brogetto di Costituzione, Titolo V: Le Regioni e i
Comunj 1-22 July, pp. 5311-6041 [in Italian].

Camera dei Deputati (1925Aatti Parlamentari-Documenti Legislatura XXVII,
Fascicolo no. 507-A [in Italian].

Camera dei Deputati (1948RAtti Parlamentari, Riassetto d&8itituto Nazionale
Assistenza Malattjel 7 Junepp. 465-506 [in Italian].

Camera dei Deputati (1953fti della Commissione Parlamentare di InchiestieSu
Miseria in Italia e sui Mezzi per Combatterlan Relazione Generajevol. |,

Milano: Instituto Editoriale Italiano [in Italian].
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Camera dei Deputati (1969altti Parlamentarj 22 March, pp. 6075-6111 [in
Italian].

Camera dei Deputati (1969bAtti Parlamentarj 26-29 March, pp. 6231-6591 [in
Italian].

Camera dei Deputati (1971isegno di LeggéeConversione in Legge del Decreto-
Legge 30 Gennaio 1971, no, ‘Recante Provvidenze in Favore dei Mutilati e
Invalidi Civili’, 16 March, pp. 26792-26901 [in Italian].

Camera dei Deputati (1983 roposta di Legge, Disposizioni per la Formazior d
Bilancio Annuale e Pluriennale dello Stato (Leggmanziaria 1984) 19-22
December, pp. 5399-6045 [in Italian].

Camera dei Deputati (1986#8roposta di Legge, Disposizioni per la Formazioe¢ d
Bilancio Annuale e Pluriennale dello Stato (Leggendnziaria 1986) 22
January, pp. 36435-36461 [in Italian].

Camera dei Deputati (1986roposta di Legge, Disposizioni per la Formazione
del Bilancio Annuale e Pluriennale dello Stato (gegFinanziaria 1986)29
January, pp. 37451-37486 [in Italian].

Camera dei Deputati (1997&¢ebate on European Monetary Union in the Chamber
of DeputiesAssembly no. 178, 11 April, pp. 14749-14845 [idi¢ta].

Camera dei Deputati (1997 onversione in Legge del Decreto-Legge 28 Marzo
1997, no. 79, Recante Misure Urgenti per il Rieguib della Finanza Pubblica
XIII Legislatura, 28 April, pp. 15142-15252 [in lian].

Camera dei Deputati (1997ciscussione di Legge Finanziaria (A.C. 435%9)
December [in Italian].

Camera dei Deputati (1997dpiscussione di Legge Finanziaria (A.C. 4353)

December [in Italian].
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Camera dei Deputati (1997&lisure per la Stabilizzazione della Finanza Puldylic
12-18 December, pp. 1-160 [in Italian].

Camera dei Deputati (1998)jscussione Congiunta dei Disegni di Legge: ‘Misdre
Finanza Pubblica per la Stabilizzazione e lo Syplip ‘Bilancio di Previsione
per il 1999 e Bilancio Pluriennale per il Trienni@999-2001’; ‘Nota di
Variazioni’; ‘Legge Finanziaria 1999'Seduta no. 459, 20 December, pp. 1-189
[in Italian].

Camera dei Deputati (2000a),esto Unificato dei Progetti di Legge: Scalia;
Signorino et al.; Pecoraro Scanio; Saia et al.; Lanet al.; Calderoli et al.;
Polenta et al.; Guerzoni et al.; Luca et al.; Jelimo Russo et al.; Bertinotti et
al.; Lo Presti et al.; Zaccheo et al.; Ruzzante;lniziativa del Governo; Burani
Procaccini et al.: Legge Quadro per la Realizzaeiatel Sistema Integrato di
Interventi e Servizi Socialseduta no. 730, 31 March, pp. 1-98 [in Italian].

Camera dei Deputati (2000bBilancio di Previsione per il 2001 e Bilancio
Pluriennale 20012003 22 December, pp. 1-249 [in Italian].

Commissione Parlamentare di Controllo (199B0))I'Attivita degli Enti Gestori di
Forme Obbligatorie di Previdenza e Assistenza 3ecKlll Legislatura, 2 April,
pp. 1-32 [in Italian].

Diario da Assembleia da Republica (1994a), 12 S¥de 52; VI Legislatura, 32
Sesséo Legislativa, 25 March, pp. 1746-1768 [iriUgoese].

Diario da Assembleia da Republica (1994b), 12 SMoe 76; VI Legislatura, 32
Sessao Legislativa, 25 May, pp. 2474-2489 [in Rudse].

Diario da Assembleia da Republica (1996a), 12 Sdde 68; VIl Legislatura, 12

Sesséo Legislativa, 10 May, pp. 2199-2232 [in Ruése].
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Diario da Assembleia da Republica (1996b), 12 SMoe 71; VIl Legislatura, 12
Sessao Legislativa, 16 May, p. 2317 [in Portuguese]

Diario da Assembleia da Republica (2000), | Sérne-Rb, 8 June, pp. 2934-2958 [in
Portuguese].

Diario da Assembleia da Republica (2002), | Séne-RD; IX Legislatura, 12 Sessao
Legislativa, 15 June, pp. 1-31 [in Portuguese].

Diario de Sesiones del Congreso de los Diputadesip8 Plenaria de 8 de marzo de
1989, no. 17, pp. 10193-10194 [in Portuguese].

Journal of Parliamentary Debates (1931), K' Per&dhod D', pp. 286-292 and 999-
1002 [in Greek].

Introductory Report for the Motion Entitled ‘Soci@totection for the Weakest’, 16
June 1998 [in Greek].

Parlamento Vasco (1987jesion Plenaria Celebrada el 8 de Mayo de 1987,
Legislatura, no. 11, pp. 95-112 [in Spanish].

Parlamento Vasco (2008Proyecto de Ley para la Garantia de Ingresos y para
Inclusion Social VIII Legislatura, no. 115, 23 December, pp. 1G®1[in
Spanish].

Parlamento Vasco (2009&@roposicién de Ley de Modificacién de la Ley 18800
13 July [in Spanish].

Parlamento Vasco (2009 roposicion de Ley de Modificacién de la Ley 18800
de 23 de Diciembre, para la Garantia de Ingresogaya la Inclusién Social
(submitted by Aralar), IX Legislatura, 1 Octobep, 33-80 [in Spanish].

Parliamentary Proceedings (1911), B’ Revisionargli&aent (7 July-21 December)
[in Greek].

Parliamentary Proceedings (1951), 10 June [in Greek
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Parliamentary Proceedings (1963), Z' Period, SylodH' Assembly, 23 December,
pp. 84-89 and 110-116 [in Greek].

Parliamentary Proceedings (1998a), Standing Pagligany Committee on Social
Affairs, Discussion of the Draft Bill of the Ministry of Hdaand Welfare on the
‘Development of the National System of Social Gdre€ September [in Greek].

Parliamentary Proceedings (1998b), Standing Pagidany Committee on Social
Affairs, Law Proposal Submitted to the Greek ParliamentGaprge Sourlas et
al., Entitled ‘* Social Protection for the Weake&'September [in Greek].

Parliamentary Proceedings (199B)scussion of the Proposal, ‘Social Protection for
the Weakest29 July, pp. 489-510 [in Greek].

Parliamentary Proceedings (2005a), Standing Pagligany Committee on Social
Affairs, Discussion of the Proposal Submitted by Synaspis@mscerning ‘The
Institutionalization of a GMI and Accompanying Seeg of Social Suppostl2
April [in Greek].

Parliamentary Proceedings (2005W)jscussion of the Proposal Submitted by
Synaspismos, Concerning ‘The InstitutionalizatiéradGMI and Accompanying
Services of Social Suppart December, pp. 2149-2175 [in Greek].

Parliamentary Proceedings (200Rgsponse of the Ministry of Economy and Finance
to the Question Submitted at the Greek ParliamgnGeorgios Sourlas on 12
June 200718 June [in Greek].

Question Submitted at the Greek Parliament by Gesi§ourlas, 27 August 2008 [in
Greek].

Response of the Ministry of Health and Social Guoity to the ‘Parliamentary
Question Submitted at the Greek Parliament by Gesr8§ourlas on 27 August

2008, 17 September 2008 [in Greek].
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Senato della Repubblica (200Q)egge Quadro per la Realizzazione del Sistema

Integrato di Interventi e Servizi Socigh October, pp. 1-40 [in Italian].

Legislation (by country)

I TALY

Laws: 6972/1890; 2277/1925; 1187/1926; 843/193B/B@65; 153/1969; 118/1971,
382/1975; 730/1983; 222/1984; 449/1997; 328/20088/2000; 289/2002;
350/2003; 311/2004; 296/2006; 222/2007; 244/20Q2/2008; 133/2008.

Presidential Decrees: 9/1972; 616/1977; 113/1939/1898; 207/2001,; 2544/2005.

SPAIN

Decrees: Decreto de 15 diciembre 1940 (MinisteadadGobernacion); 1315/1962;
2620/1981; 1194/1985; 1091/1988; 39/1989 (Boletfici@) del Pais Vasco, no.
44).

Laws: 45/1960; 85/1961; 13/1982; 30/1984; 2/19906l€Bn Oficial del Pais Vasco,
no. 43); 26/1990; 24/1997; 39/2006; 18/2008 (Baol€ficial del Pais Vasco, no.
250).

Pacto de Toledo: Boletin Oficial de las Cortes Gales, no. 134, 12 April 1995.

PORTUGAL

Acts: 28/1984; 17/2000; 32/2002.

Decree-Laws: 30389/1940; 31666/1941; 35108/194520ADP63; 413/1971,
351/1972; 217/1974; 513-L/1979; 519-G2/1979; 1680; 52/1981; 119/1983;
247/1985; 30/1989; 217/1993; 133-A/1997; 196/199%72007;  68/2009;

70/2010.
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Laws: 1998/1944; 19A/1996; 13/2003.

Normative Orders: 59/1977; 118/1984.

GREECE

Decrees: 2882/1922; 776/1941; 57/1973; 57/1983(1883; 2435/1987.

Introductory Reports: Law 5733/1932; Law 4169/1961

Laws: 4030/1912; 4057/1912; 2868/1922; 4736/19303351932; 5781/1933;
2543/1940; 2683/1940; 1910/1944; 388/1945; 2063/185651/1960; 590/1977;
1266/1982; 1700/1987; 2218/1994; 2240/1994; 264819 2873/1998;

3631/2008; 3746/2009; 3852/2010; 3863/2010.
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1-2, pp. 467-484 [in Portuguese].

Abreu, L. (2004), ‘Organizing Poor Relief and Hbealtare: The Specificity of The
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Social Welfare Polices Santiago de Compostela: Compostela Group of
Universities, pp. 60-80.
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Florence: EUI.
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mimeo.
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