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The European Forum, set up in 1992 by the High Council, is a Centre for 
Advanced Studies at the European University Institute in Florence. Its aim is to 
bring together in a given academic year, high-level experts on a particular theme, 
giving prominence to international, comparative and interdisciplinary aspects of 
the subject. It furthers the co-ordination and comparison of research in seminars, 
round-tables and conferences attended by Forum members and invited experts, as 
well as professors and researchers of the Institute. Its research proceedings are 
published through articles in specialist journals, a thematic yearbook and EUI 
Working Papers.

This Working Paper has been written in the context of the 1995-96 European 
Forum programme on “Citizenship”, directed by Professors Klaus Eder, Massimo 
La Torre and Steven Lukes.
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1. Theoretical introduction

1.1. The relationship between citizenship systems and welfare regimes

The fundamental question of this contribution is: "How do citizenship systems 
increase the risks of social exclusion?" However social exclusion and 
citizenship are not precise analytical concepts as they do not allow direct 
investigation through clearly identifiable indicators. They cover a wide range of 
phenomena and meanings, according to different disciplines and also to 
different interpretations within the same discipline1. I would like, therefore, to 
specify that the perspective I am adopting will examine the concept of 
citizenship from the particular point of view of the rights of persons at the 
margins (the poor) of wealthy western societies. In doing this, I will try to 
integrate the civil and political perspectives on citizenship, along with its social 
aspects. The answer to the above mentioned question presupposes implicitly a 
first fundamental distinction between welfare state regimes and citizenship 
systems. Whereas speaking about welfare state regimes means considering the 
fact that the relations between state, family and economy are a complex 
organisational mix systematically interconnected in structuring social 
stratification (Esping-Andersen, 1990:20), speaking about citizenship systems 
means considering this same organisational mix from the point of view of how 
entitlements and related practices set up the boundaries of societal inclusion and 
exclusion in terms of access to inclusionary rights and practices. Social rights 
are, in this sense, one of the key factors in explaining the differing levels of 
social exclusion in modern western democracies. It is for this reason that in this 
context social exclusion and citizenship will be analysed from the point of view 
of social policies and of the role of the state in preventing or not preventing 
institutionally the exclusion of persons in a condition of economic need. 
According to this perspective citizenship systems frame institutionally the 
socio-economic relations at the basis of welfare regimes, setting up the rules 
according to which people in need are included (or excluded) at least from the 
monetary point of view.

1 Since the seminal work of Marshall (1950), many contributions have referred to the concept, 
particularly in recent times. For a philosophical analysis of the concept of citizenship see: 
Veca (1990), Kymlicka and Norman (1994), Habermas (1994); for a politological perspective 
see: Zincone (1992), Zolo (1994); for a juridical perspective, see partly Ferrajoli (1994), Dean 
(1996); for a historical reconstruction see: Turner (1986), Brubaker (1992); for different 
perspectives within the sociological narrative see: Barbalet (1988), Turner (1993), van 
Steenbergen (1994) and Somers (1993, 1994 and 1996); Bulmer and Rees (1996); Coles 
(1995).
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So the question I posed could be reformulated as follows: “How do social 
policies, as instruments of societal membership, increase poverty risks and 
downward mobility patterns that lead to social exclusion, in particular among 
specific groups of the population?” At first glance this re-formulation seems to 
introduce a paradox: “do social policies aimed at combat social exclusion and 
poverty, produce it by themselves?”

A very short answer to this question can clarify the mechanisms 
according to which this whole process takes place: “by institutionalising and 
consolidating social exclusion within specific sets of regulations which address 
upward and downward mobility patterns”. This short answer stresses the fact 
that different institutional settings (labour market provisions, social assistance 
benefits, family allowances, etc.) are influencing and shaping directly or 
indirectly (e.g. through the allocation of resources), in their context, the 
consequences of new risks of impoverishment that different groups of people 
have to face during the transitions they are supposed to undergo during their life 
time (Banks et al. 1992). In particular, what is challenged is the degree of social 
protection assured during crucial status transitions (e.g. entering the labour 
market, becoming unemployed, retiring, etc.). As most of them are 
institutionalised and linked on the one hand to age-specific periods of life in 
which rights are acquired or lost and, on the other, to contingent life conditions, 
the influence of the state has to be considered very important2 in determining 
the distribution of risks and of protection against these risks. The state, in fact, 
facilitates specific life conditions and transitions in specific periods of life 
through the redistribution of resources implied in its policies3. What 1 want to 
show is first, that the overall effectiveness and adequacy of the institutions 
regulating these transitions in the new context of risks is threatened, and second 
that, as a consequence of the ongoing transformations, social assistance

2 As far as the question of age-specific rights is concerned, good examples of the state’s 
influence are compulsory schooling for the young or pension schemes for the elderly. As far 
as the institutionalisation of contingent situations are concerned, unemployment and the 
related unemployment benefits or poverty and social assistance schemes or any other targeted 
social policy are other good examples of how they are institutionally faced. For an overview 
of the debate see: Heinz (1991); Berger and Sopp (1995); Behrens and Voges (1995) 
Falkingham and Hills (1995).

3 Talcing for granted the linkage between age-specific and contingent-life-situation status 
transitions, it is anyway important to keep them analytically separated as social policies 
address them in a different way. A good example to illustrate this linkage are the poverty risks 
of mothers which change over time. On the one hand they depend on the age and number of 
children and of her age. On the other they depend on her working status: low pensions may be 
in part the long-term effect of having cared for children at earlier life stages. See: Scheiwe 
(1994).
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schemes are becoming more important, although they are not everywhere well 
equipped to grant a set of minimal resources and to help people escape from 
their condition of need.

From the theoretical point of view this analysis implies the need to 
change or to adapt existing frames of reference in order better to compare and 
classify citizenship systems. In this contribution, Germany and Italy will be 
used as two examples which will allow us to understand better both how the 
state structures social exclusion and how the use of specific indicators can 
contribute to bring about different typologies and reflect only a partial view of 
the overall citizenship systems existing in one specific country.

1.2. Citizenship systems and poverty

From a conceptual point of view, the consequence of what has been said up to 
now is that social policies are important and that poverty has to be seen partly as 
an effect of the state's redistribution of risks of impoverishment, insofar as 
citizenship systems can be considered as rules for socialising these risks and 
institutionalising solidarity by creating redistributive collectivities (see for 
instance Ferrera, 1993). This does not mean that poverty is always structurally 
determined, but that the consequences of specific risks of becoming poor are 
strongly influenced by the state’s policies, which are channelling both 
“individual actions” and “risky events”, to specific outcomes.4

This middle-range theory frame presupposes that poverty has to be seen 
more generally as the impossibility of exercising some primary functions 
(eating enough, living in acceptable housing conditions, etc.). This impossibility 
is caused by the lack of individual capabilities and of contextual resources 
which lead to an inadequate set of goods or services for satisfying those 
‘primary functions’. Sen (1992) speaks about functionings while new narratives 
in Germany speak about Lebenslagen.5

4 By saying this, of course, we are not forgetting that actions (for instance of welfare 
claimants and recipients. See van Berkel et al. forthcoming) and new risks can also influence 
public policies. Institutions, however, have their own inertia, which is part of the problem.

5 Within this theoretical perspective, individual or structural causes of poverty are not 
considered as separate. On the contrary poverty is seen as the result of a causal interplay 
between individual agents and structural constraints. Most of the scholars working on poverty 
are recognising more and more the importance of this interplay by showing how individual 
biographies reveal structural patterns and how poverty dynamics reveal the lack of individual 
capabilities. See Leibfried et al. (1995). The Lebenslage perspective is not new: Otto Neurath 
in the late twenties coined the term Lebenslage which most recently has been re-discovered in
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This definition raises a lot of questions, both theoretical and 
methodological, because it is not an analytical statement at all and we would 
have to define ‘primary functions’. Nevertheless I will bypass the current debate 
on this topic6. Here I am more interested in the fact that within a market society 
most of the goods and services considered to be necessary, are acquired through 
the so called cash nexus, that is by paying for them, in the market. What it is 
important to note for us in this definition is that the family and the state are 
breaking this cash nexus or market dependence by supplying services and/or 
resources to satisfy those primary functions. They are both to be considered, 
therefore, as “contextual resources”. State provisions are supplied on the basis 
of sets of entitlements, that is the rights a person has within a specific context 
and which entitle him/her to benefit from the social security system or other 
social policy schemes within a market society. In fig. 1 this relation is 
represented by subsidies, transfers and services in the Ax area. Family 
provisions, on the contrary, are supplied on the basis of “reciprocity relations” 
in the Polanyian sense7 and are represented in fig. 1 by the relation Bx, which 
relates to services and resources transferred from the primary social network to 
the subject in need.

the German debate on poverty. See Neurath (1921), Weisser (1978), Amann (1983) and 
Doring, Hanesch and Huster (1990). In the Anglo-American debate we have the Functioning 
and entitlement approach which has been developed since the early eighties by Amartya Sen. 
See Sen (1981, 1988, 1992). Both perspectives are aimed at overcoming the fact that 
“poverty” is not an analytical concept by itself and needs to be qualified theoretically and 
empirically. I do not want to enter the conceptual debate in detail here and now, but see: Sen 
(1993); Leibfried et al. (1995); Mingione (1996); Castel (1995); Room (1995); Gough (1995).

6 The fundamental question: “which goods or services should be considered necessary in order 
to determine the threshold which divides the population into poor and non-poor?” 
characterises the whole theoretical and methodological debate starting from the absolute 
poverty line of Rowntree (at the end of the last century) onwards. I will not answer this 
question because I am not interested in counting the poor, that is in knowing how many 
people have an income or expenditure level under this line. Of course the criteria of selecting 
goods or the methodologies in determining the threshold would also tell us something about 
principles and underlying discourses on adequacy, power relations between welfare claimants 
and so on, but they are not the topic of this contribution. For this debate see: Townsend 
(1979), Room (1995), Kazepov and Mingione (1995), Mingione (1996), Sen (1981, 1992), 
McFate et al. (1995).

7 For Polanyi, reciprocity is a form of socio-economic integration based on exchange relation 
between symmetric groups, where restitution of gifts prevails. For this very reason this form 
of integration takes place within primary social relations: kinship, friends, family. See Polanyi 
(1957). In anthropology the concept of reciprocity is much more differentiated. For another, 
but complementary, perspective see Sahlins (1972).
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It is evident that the resources the family is able to produce are often strongly 
influenced on the one hand by its rights and, on the other, by the state’s supply 
of services and allowances of different kinds. In fig. 1 A-B entitlements 
influence A-B transfers and consequently also Bx transfers. Considering this 
aspect we can say, therefore, that the state protects individuals directly with 
specific entitlements or indirectly through the family as an institutionalised 
subject bearing specific rights. This distinction is important, because the role of 
the family in protecting its members (in particular children, young people and 
partly the elderly) varies accordingly to the institutional framework and its 
available resources, i.e. the context within which the survival strategies of the 
individual in a condition of economic need are to be developed.

Besides the family and the state, in the last twenty years, associations of 
the third sector (point C in fig. 1), i.e. no-profit and voluntary organisations, 
also increased their institutional importance in breaking the cash nexus. This is 
due to many reasons, including the crisis of the welfare state and the 
extemalisation of many services targeted to the poor8. In this case (the relation

8 For an overview of how the welfare mix (state-third sector) structures the contextual 
resources in different countries see Streeck and Schmitter (1985), Ascoli and Pasquinelli 
(1993), Gidron et al. (1992), and Salomon (1995). In order to understand the complexity of 
the phenomenon one should also take dimensions and perspectives into account other than the 
state or the third sector. For instance one should take into account, through ad hoc constructed
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A-C) the public sphere pays for services supplied by the third sector (e.g. 
counselling, etc.)- This contribution, however, by focusing on the role of the 
state, will draw attention only to part of the above presented scheme, and in 
particular to the effects and the role which existing entitlements have in 
institutionalising conditions of social inclusion and exclusion, being the basis 
for both a social construction of the definition of poverty and a definition of 
social policies as an expression of societal membership and of citizenship 
systems.

2. Labour market and family: the ongoing transformation process

To make the above illustrated middle-range theory concrete and illustrate its 
implications, I will try to show that the ongoing transformation of (1) the labour 
market and of (2) the socio-demographic features of family configurations are 
increasing the importance of social assistance schemes. This creates some 
problems in countries at the periphery of Europe, namely the south European 
countries, Italy included, that are less ready to protect the victims of the 
changes. In fact, in these countries there is no national law on social assistance 
and this increases the institutional intra-national inequalities both in terms of 
existing entitlements and benefits9.

l)The overall changes on the labour market are well known. Current discourses 
are on flexibility and lean production or lean administration. Globalization 
(Ferrera, 1993; Strange, 1993; Sassen, 1996), international competitiveness 
and social dumping (Leibfried and Pierson, 1993) are new catchwords. The 
life cycle of products and the trade-off between growth and redistribution 
have been broken (Sabel et al. 1987). A consequence of these changes were 
industrial restructuring, sub-contracting and regionalization of economic 
activities, focusing on the core business, deregulation of industrial relations, 
mobilisation of capital-intensive investments (Jessop, 1993; Esping- 
Andersen, 1996; Mingione, 1997). This brought about a sharp drop of the 
employment base in the manufacturing sector, more or less counterbalanced 
by the increase in highly heterogeneous and unstable forms of employment in

case studies, how individual strategies in general are developed in coping with poverty, 
considering all the available resources. For this perspective in poverty research in Italy see: 
Kazepov (1995) and Kazepov, Mingione, Zajczyk (1995) and Micheli and Laffi (1995). For 
Germany see AndreB et al. (1996) and Ludwig (1996).

9 In recent years something is changing. In Portugal a new scheme, close to the French RMI, is 
under test in some areas of the country. In Spain similar projects are developed by the regions 
in view of the development of a more coherent system of intervention.
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services, often badly paid. In other words the transformation led to more 
precarious work conditions (see Standing, 1995), the instability of work 
careers, and the disappearance of a full-time, life-time job perspective. 
Flexibility, part-time and atypical forms of work are of course not 
synonymous with vulnerability and social exclusion. It depends on the social 
and economic context within which the work activity is carried out. A young 
student living in an economically dynamic area and working part-time to 
finance his or her studies and fostering upwards mobility has different needs 
from a lone mother working part-time in order to take care of her daughter. 
So does a drop-out from compulsory school in the Italian Mezzogiomo, 
whose possibilities of finding a regular full-time job are very low. Moreover, 
the increased vulnerability takes place in a situation of unemployment rates 
persisting at a high level, affecting since the early 1990's the Scandinavian 
countries as well. The conjunction of these circumstances is expected to have 
far reaching consequences.

2) The overall changes in the family are also well known. They include the 
ageing of the population, the drop in birth- and marriage-rates and increasing 
divorce, separation and cohabitation, as well as lower fertility rates. These 
changes characterise to a variable degree ongoing demographic 
transformations in most of the industrialised countries (Bahle, 1995; Guerrero 
and Naldini, 1996). One of their main consequences is the weakening of the 
family's protective capacity along two main lines:

a) an increasing number of individuals may become socially isolated and 
hence more vulnerable for longer periods during their life-course (e.g. 
elderly, lone mothers, single long-term unemployed);

b) an increasing number of subjects living in households with insufficient 
resources, for instance families with dependent members (e.g. the elderly, 
children leaving home at a later age).

Given these general trends, there are important differences among countries and 
within countries among regions. These differences are due not only to timing 
differences, but also to deeply rooted socio-cultural differences, which 
characterised the paths to modernisation and which are now characterising the 
extent to which the transformations are affecting local life conditions 
(Mingione, 1996, 1997). The Role of the family and of the primary social 
networks, of gender relations, of the market and of the state vary considerably 
in ensuring the socio-economic integration of individuals and groups of 
individuals.
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Germany and Italy, have in this respect some important common features 
which produced a complex organisational welfare mix strongly connected to 
their respective citizenship systems10 11.1 will mention two of them.

First, in the two countries, this mix is characterised by the great 
importance of the family in terms of welfare provisions and support for weak 
subjects. According to the subsidiarity principle, the state will intervene only 
when the sheltering capacities of the family are no longer effective". These 
sheltering capacities of the family are legally coded in rules which refer to 
Unterhaltsverpflichtung (BGB, § 1360 u.ff.) in Germany and to obbligazione 
per legge al mantenimento (art. 433 of the Civil Code) in Italy, i.e. to the 
obligation of maintenance by relatives12. Second, in these occupational models, 
most of the social rights which should enable societal membership, depend on 
ones’ labour market position. The model of the adult male family-wage-earning 
employee, protected by state and trade-union action, has developed as the main 
form of citizenship in terms of income maintenance.

Apart these two main common features there are a number of important 
differences which need to be considered in order better to understand how in the 
two countries the institutional setting structures the way in which poverty is 
manifested. In this contribution I will concentrate my attention particularly on 
the institutional differences which exist at the national and federal level.13

10 As we will see in the last section of this paper, Esping-Andersen (1990) calls this welfare 
mix the conservative model o f welfare capitalism, because its countries tend to preserve status 
differences. His contribution gave rise to a wide debate to which we will briefly refer to in the 
last section of this contribution.

11 In these counries, the sheltering capacities of the family have in fact remained relatively 
high compared to the northern countries. In particular, in Germany and Italy, marriage rates 
declined but not so dramatically as elsewhere (there is more a phenomenon of delayed 
marriage) remaining above the EU average; divorce rates increased but not as much as in 
other countries. The relative stability of marriage is also shown by the relatively low number 
of children bom out of wedlock. See: Scheiwe (1995) and Trifiletti (1995). For a critical 
analysis of the subsidiarity principle see Grottian et al. 1988.

12 These obligations become important when an individual requires income support from 
social assistance, or when a frail elderly person requires some kind of social assistance. Before 
granting the request, social workers must inquire if there is no kin member who should be 
called upon to fulfil his/her legal obligations. In both countries parents and grandparents are 
responsible for their children and grandchildren, even when they are adults, if they are not 
able to support themselves. Siblings are responsible for each other. Children are responsible 
for their parents if these are in need. But grandchildren are no longer responsible for their 
grandparents.
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The new socio-economic conditions emerging from the above mentioned 
transformations and the social questions they pose are met by old answers and 
old institutions, which were designed to deal with relatively stable family and 
employment life cycles, or with migration patterns typical of periods of 
economic development and employment growth. I will refer here mainly to 
labour market related policies which, within the German and Italian citizenship 
systems, are the key policies that influence the production and reproduction of 
inequality patterns. In fact, as we mentioned before, the individual has access to 
most social policies through his/her participation to the labour market. 13

2.1. The impact of transformations: new needs, old answers

Figure 2 shows how the public institutional network of services and provisions 
channels resources only indirectly to the subject: [A->(D)->x] and/or [A ->-(E)->x]. 
There are of course some areas of intervention which do not obey this logic; in 
Italy the National Health System is a good example for this, even if since it has 
been established (1978) universalistic access has been constantly restricted 
(Dirindin, 1996).

13 Paying less attention to the regional differences does not mean being not aware of their 
great importance, particularly in Italy. See for instance the differences amongst regions in 
terms of unemployment rates or in terms of concentration of poverty. We will give some 
accounts on this important aspect in some footnotes; for a more general overview, see: 
Kazepov (1997).
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The socio-economic changes briefly described in the previous section, 
have had a variable impact on social policies depending on the local socio
economic context and on the specifics of existing welfare provisions aimed at 
maintaining market capabilities in terms of the purchasing power of persons in a 
condition of economic need. Comparatively speaking, public intervention 
provided different solutions to similar problems and produced different forms of 
institutionalised risks of impoverishment which affect both directly and 
indirectly people’s life chances.

Labour-related social policies tried (and are still trying) to answer to the 
challenges posed by the ongoing transformations by adapting their schemes to 
the new discourses on flexibility. However, in continental Europe institutional 
inertia is relatively high, or at least higher than in countres characterised by 
widespread liberalism like the United States or, since the end of the 1980’, 
increasingly the United Kingdom. Although this inertia does not affect all kind 
of social policies, it is particularly true in Germany where the law on 
employment support (Arbeitsfôrderungsgesetz) which establishes the system of 
income maintenance in case of unemployment dates from 1969. Of course, 
since then, and particularly during the 1980s’ retrenchment policies have 
considerably limited entitlements. For example access has been restricted and 
there is a tendency to focus on core rights14. The unemployed are getting now 
less money than before (no longer 63% of their last net wage, but 60%), but the 
expiry time has been extended for older workers15. German unification has not 
challenged this model too much. It created of course a very special situation, but 
the western model has been extended also to the new Lander, backed up by 
some ad hoc measures (limited in time) to insure income maintenance.

In Italy, on the contrary, the last few years have been characterised by 
relatively deep changes on the institutional level (e.g. LN 223/91, but also LN 
236/93, LN 56/94, LN 451/94 and LN 95/95) mainly due to the inadequacy of

14 For instance resources are more and more addressed mainly to passive policies like 
unemployment benefits, than to active ones like re-qualification and retraining measures. For 
an overview of the retrenchment trend since the early 1980s, see: Hanesch et al. (1994); for a 
comparative perspective up to the end of the 1980s see Pennings (1990).

15 As far as the new Lander are concerned, after unification and the introduction of the western 
market regulatory mechanisms, the east German system of social citizenship changed 
radically. Unemployment increased rapidly with a shocking effect on the population, whose 
levels of employment dropped between 1989 and 1994 by more than 40%. This required 
massive investments which have been keeping, at least until now, poverty levels down. 
Labour market policies covered nearly one third of the labour force in 1991 and still a quarter 
in 1995. For an overview see: HauBermann and Kazepov (1996).
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the previously existing system. Despite some important improvements, there are 
still great inequalities in accessing the income maintenance mechanisms in the 
case of unemployment since there is no comprehensive strategy related to 
labour market interventions, they are fragmented among numerous legislative 
acts, and lack any coherence. Not all workers have access to the main protection 
scheme (Cassa integrazione Guadagni and indennità di mobilità) which grants 
up to 80% of the last net wage, and there is still a gap between well and badly 
protected workers. For instance workers from small firms or specific sectors are 
not entitled to these schemes but only to the ordinary unemployment benefit that 
is far from adequate16 (see in the next section fig. 4: tr t2). Italian measures 
favour mainly workers from medium-large commercial and industrial firms.
I do not want to enter into technical details here (see figs. 3 and 4). The main 
point I want to make is that the above-mentioned transformations brought about 
in Germany and Italy the decline of the family wage of the adult male 
breadwinner as the dominant principle of the social (i.e. also gendered) division 
of labour in favour of a more flexible system centred on the multiple-income 
household with a slowly increasing women's activity rate17.

2.2. The groups at risk and the structure o f rights

Within these regulatory frames who are the groups structurally more at risk of 
poverty in the labour market? I will try to give an institutional answer to this 
question, because it is within these two institutional frameworks that 
downwards mobility paths are structured, producing different groups that are 
structurally more at risk of poverty.

Relatively speaking, in Germany unemployed male adults are more at risk 
of poverty than in Italy, where the group most at risk are young people (mainly 
young females of the southern regions) entering the labour market for the first 
time (see tab. 1). This is due (amongst other reasons) to the fact that in Germany 
unemployment benefits are mostly limited up to two years (fig. 3, a,, period: tr  
t2) '8 and after this period one receives only means-tested unemployment

16 The ordinary unemployment benefit is about 20%-30% of the last net wage for 180 days. 
This scheme, however, is marginal compared to other group-oriented income maintenance 
schemes. The heritage of particularistic and segmented protection is still very strong. (See: 
Negri and Saraceno, 1996; DeH’Aringa and Samek Lodovici, 1996; Reyneri, 1996).

17 Italy has the lowest women activity rate (women between 15 and 64 years of age) in the 
European Union (42.2) compared to the EU average (55.2) or to Germany (60.7). See: 
Eurostat (1995c).
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assistance (fig. 3, a2 from t2 onwards) which is often under the social assistance 
threshold and is therefore supplemented up to that level (a3).

Fig. 3. Replacement rates of the main income support measures in Germany
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Young people in Germany are less at risk because (among other reasons) of the 
relatively smooth transition to the labour market which keeps the youth 
unemployment rate lower than the adult one (the only case in Europe, see tab. 
1). The dual system, despite its rigidities and costs, plays and important role in 
this process. Family allowances also play a role, in particular because starting 
from 1996 onwards the benefits have been raised considerably, up to 200 DM 
for the first child.

In Italy the risk of becoming poor because of unemployment is confined 
to the entry level, but once in the labour market (in meaning here a secure, 
regular job), it is more difficult to get out. Rigid hiring and firing regulations 
slowed down the turnover, freezing employment. This worsened the 
segmentation of the Italian labour market, discouraging labour mobility for 
protected workers and increasing the difficulties in finding new jobs for young 
people with no labour experience. It is not by chance that in the more dynamic 
regions in Italy there are the lowest unemployment rates for male adults of 
Europe (see tab. 1). This strong protection of workers was particularly true for 
specific groups at least until the early 1990s, when, the system was reformed to 
a great extent through a law (LN 223/91) which redesigned labour policies and 18

18 There are now some exceptions in the eastern Lander and for older people; (fig. 3, 
extension: t2-t2a).
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both inclusion and exclusion criteria.19 Access to benefits has been widened for 
more categories of workers, but the period of benefit claimability has been 
shortened to the EU average (about two years). The persistence of high levels of 
unemployment in the early 1990s forced the legislator in 1993 (LN 236/93) to 
widen access once more to existing income maintenance schemes for further 
categories in order to avoid creating too many social tensions.

T ab . 1. U n e m p lo y m en t r a tes  in  Ita ly  a n d  G e rm a n y  (1 9 93-1995)

C o u n try  reg ion T o ta l M en W om en < 2 5
1993 1994 1995 1993 1994 1995 1993 1994 1995 1993 1994 1995

Average I ta ly 11.2 11.4 12.0 7.9 9.0 9.3 16.8 15.6 16.7 31.0 31.8 33.3
lowest Trentino Alto Adige 3.1 4.3 3.9 2.1 3.1 2.7 4.9 6.1 5.6 6.5 8.3 8.3

Lombardy 5.4 6.1 6.1 2.7 4.3 4.1 7.2 8.9 9.1 12.2 17.5 16.0
highest Campania 22.8 23.1 25.9 17.8 18.4 21.4 33.1 32.3 34.8 58.4 60.1 68.7

Sicily 23.1 21.9 23.3 15.7 18.1 19.1 38.8 30.9 33.2 56.9 54.9 59.7

A (d iffe ren ce  lo w /h ig h ) 20.0 18.8 22.0 15.7 15.3 18.7 33.9 26.2 29.2 50.4 51.8 60.4

Average G e rm a n y 7.0 8.6 8.2 5.7 7.4 7.2 8.6 10.3 9.6 7.8 8.2 7.8
lowest Baden - Württemberg 4.1 5.4 5.5 3.8 5.3 5.3 4.5 5.6 5.8 4.1 6.1 5.7

Bayern 3.9 4.8 4.9 3.5 4.4 4.5 4.4 5.3 5.3 3.2 4.5 4.6
highest Mecklenburg- Vorpom. 14.1 18.8 12.0 10.8 14.4 8.8 17.8 23.6 15.7 14.7 9.7

Sachsen Anhalt 13.6 18.5 16.7 9.4 12.7 12.5 18.0 24.8 21.4 15.4 13.8

S a a r la n d  (2 ) 7.4 9.1 9.1 7.3 9.3 9.2 7.4 8.7 8.9 6.1 10.1 9.8

A d iffe ren c e  lo w /h ig h  ( I ) 10.2 14.0 11.8 7.3 10.0 8.0 13.6 19.5 16.1 10.9 9.2

A d iffe ren c e  lo w /h ig h  (2 ) 3.5 4.3 4.2 3.8 4.9 4.7 3.0 3.4 3.6 2.9 5.6 5.2
Source: Own calculation on Eurostat (1995b, 1996a). (1) New Lander. (2) Old Lander.

Although several groups of potential recipients are still excluded, through these 
changes the Italian system moved closer to the German one along two lines:
a. in limiting the inequalities existing in the access to benefits, vis a vis the 

same condition of unemployment;
b. in limiting the length of time benefits can be claimed.

This convergence however has a dangerous effect on the risk of becoming 
poor in Italy. The status transition from unemployment benefit to means-tested 
unemployment assistance in Germany is backed up, as we can see in fig. 3 by 
the social assistance scheme which guarantees minimum life conditions (fig. 3: 
a3). If the household’s income is below this threshold, automatically its 
members are entitled to benefits. In Italy (fig. 4) this status transition 
downwards does not automatically give rise to entitlements (fig. 4: a3), at least 
not in all regions and not for all groups at risk. Moreover, formally existing 
entitlements are not always adequately implemented and a high level of

19 The LN 223/91 redesigned, for instance, placement services, collective labour displacement 
schemes, income maintenance rights.
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discretion still persists. This higher institutional vulnerability in Italy 
necessarily implies a higher dependence on the family's sheltering capacities. 
As we have seen, however, socio-demographic changes tend to weaken this 
capacity by increasing the risks of poverty for particularly vulnerable groups, 
for instance children and/or young people within single-parent families or 
within households with an unemployed male breadwinner, or elderly persons 
when they are no longer physically self-sufficient, alone or in a one-wage 
household, or lone adult long-term unemployed males.

Fig. 4 Replacement rates of the main income support measures in Italy
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In addition to its weakened sheltering capacities, we have to consider that Italy 
is the only country in the European Union which does not have a proper scheme 
of child/family allowances. Benefits are restricted to households of dependent 
workers, unemployed persons receiving the unemployment benefit and 
pensioners who have a past record as dependent workers (see fig. 2 in the 
previous section). This benefit has been means-tested since 1988, although it 
does not cover all poor families with children because it excludes all those who 
cannot enter the labour market or have been expelled from it and are no more 
entitled to unemployment benefits. The self-employed are also excluded and the 
level of the benefits is low (CIPE, 1996). The distribution of social expenditure 
in Italy shows clearly (see tab. 2) the over-representation of expenditures for 
pensions and the elderly (the highest in Europe after Greece) and the under
representation of family benefits (the lowest after Greece).
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T a b . 2. C u r re n t  exp 
G D P  a n d  c a r re n t  ex

end !ta re  o n  social pro tec tion  in  re la tio n  to 
p e n d itu re  p e r  h ead  (ECU), 1993.

E x p  % 
o f  G D P

Per H ead 
E C U

P er H ead 
at 1985 
prices

%  exp. 
for
elderly
pensions

% exp. 
for
fam ily
allow anc
e

EU 12 28.8 4 ,514 .8 3 ,529 .9 36.5 6 .8

EU12_9
0

27.8 4 ,4 8 9 .0 3 ,509 .9 36.7 6 .6

D 31.0 6 ,234 .7 4 ,522 .8 30.6 7 .3

D 90 27.6 6 ,213 .2 4 ,5 0 7 .2 29.9 6.9

I 25.8 3 ,834 .0 3 ,169.9 51.8 3.3
Highest
(1)

(NL)
33.6

(DK)
7 ,379 .9

(DK)
5,447.1

(GR)
55.7

(IR)10.5

Lowest (GR)
16.3

(GR)
1,202.2

(GR)
866 .0

(IR) 21 .9 (GR) 0.5

A hi-lo 17.3 6 ,177.7 4,581.1 33.8 10.0
Source: Own calculation on Eurostat (1995b). (1) Luxembourg excluded. 
NB. EU12 includes the new Lander, EU12_90 does not. D includes the 
new Lander, D 90 does not.

Given the new situation of vulnerability, the old selective protection schemes 
which guaranteed the male breadwinner from short-term unemployment are no 
more adequate in Germany then in Italy, because his position is also 
increasingly eroded both in institutional terms (more flexibility in the 
regulations) and on the labour market (globalisation). The overall consequence 
of these changes is therefore that the last safety net of social assistance is
becoming more and more important in order to prevent or at least to back up the

20spread of poverty among larger parts of the population.

3. Germany and Italy: two ways of shrinking contextual resources

Considering the increasing importance of social assistance, in the third section 
of this contribution I will focus my attention on how the social assistance 
schemes are organised and function in Germany and in Italy. A brief description 
of the formal aspects (e.g. access criteria, level of benefits) and actual practices 
(e.g. degree of discretionality, the extent to which rules are in fact 
implemented? ...), will show how the two systems lead to a different degree of 20

20 The Italian adult male unemployment rate is much below the European average, reaching in 
some regions the lowest level within the whole European Union (below 3%). On the contrary 
the unemployment rate of young people below 25 years of age in some southern regions (e.g. 
Campania, Sicily,...) is higher than 60%. Source: Eurostat (1996).
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market dependence within their respective national contexts21. Adequate or 
inadequate entitlements produce, in fact, a different degree of dependence from 
the market for the satisfaction of basic needs. Less rights increase and 
institutionalise poverty risks in the set of existing rules, restricting in this way 
the options individuals or families have in developing their strategies of coping 
with the condition of need. It is this difference in the degree of market 
dependency and the resulting groups at risk that allows us to link the structure 
of entitlements at the basis of citizenship systems to existing patterns of 
poverty, allowing us also to understand the role of the state. The state is in fact 
the main subject that contributes to shaping the way in which poverty manifests 
and to which groups, with which characteristics, are more at risk, by widening 
or shrinking the contextual resources of the families and individuals in a 
condition of economic need.

Within a context of instability in which it is no longer possible to rely on 
extension of the employment base and on the stability of the family life cycle, 
minimal entitlements and the related practices have to be considered as 
institutional mechanisms of inclusion and exclusion which will more and more 
contribute to the development of wide or restrictive societal membership 
patterns.

What are the minimal entitlements in the German and Italian contexts? 
The differences between the two countries are notable. In Germany, social 
assistance is regulated by the Bundessozialhilfegesetz of 1962 (the Federal law 
on social assistance), a good example of institutional inertia, currently under 
strong pressures in the German political debate after unification22. According to

21 Given a condition of economic need, the more an individual is dependent on the market, the 
more the support responsibility is externalised from the state to individuals and families, i.e. 
to the primary social networks within which persons in a condition of economic need are 
living.

22 After unification and starting from 1.1.1991, this scheme has been implemented in the east 
German Lander as well. But there are important differences: a) the right to social support can 
be claimed before a court in the eastern Lander only if the municipality has adequate financial 
capacity; b) there is a gap in the subsidies paid and in the supplementary benefits which 
should integrate the subsidies. Although the difference in payments has been reduced from 
11% to 4% between 1991 and 1994, the supplementary benefits are still not paid in the eastern 
Lander. In early years these restrictions did not have a great impact as most of the population 
was covered by active labour market policy. However persisting high levels of unemployment 
caused a wave of downward mobility. People covered by social assistance schemes increased 
from a minimum of 0.5% (1990) to a maximum of 4.6% (1992) of the population. This figure 
is still lower than in the older Lander (1992: 6.8%), but it is increasing much faster. See: 
HauGermann and Kazepov (1996).
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this law, each person who is in a condition of economic need (defined as having 
an income below a given threshold), has the right to receive financial benefits 
from the municipality in order to minimise his/her social exclusion at least in 
economic terms. The person receives this amount automatically as soon as 
his/her income is below that threshold (see fig. 3); the possibility for the social 
worker to exercise discretion is very low, although the bureaucratic procedures 
stigmatise persons in need more than in the Scandinavian countries. A decision 
of the Federal Administrative Court (24/6/1954) stated that the right of the 
person to social assistance could be claimed in front of a court, because, 
“although a person is subordinated to public authority, he/she is not a subject 
(my specification: in the sense of sujet in French or suddito in Italian or 
Untertan in German) but a citizen, that means that he/she can not be considered 
as an object of state intervention but as an autonomous personality having rights 
and duties” (BVerwGE, 1/1955:159). This claimability of the right to minimum 
life conditions interrupts institutionally the downwards mobility paths and sets 
up the basis for the development of empowering accompanying measures (fig. 
3: bi-b3). Benefits are relatively generous compared to Italy and apply partly 
also to resident aliens. Young people are entitled like adults, but the 
responsibility for their well-being is up to their parents’ until they are 18 and the 
income considered, in order to determine the threshold, is the income of the 
household23.

In Italy (and I am using Italy as an example of a south European country) 
the situation is completely different (see fig. 4 in the previous section). 
Institutional inertia is reflected in the persisting absence of a national level 
framework-law since 1977. The right to social assistance is sometimes 
established by regional framework-laws, but not all regions have one, and those 
which do have such a law did not co-ordinate with one another, so that social 
assistance is regulated in different ways in different regions, granting low or 
high levels of benefits. Furthermore within single regions there are great 
differences among cities, and the fact that rights which have been proclaimed 
are not always implemented makes the situation even worse.

23 The benefits are means-tested and the threshold is individualised. This means that the 
specific case of the person is taken into consideration using standardised parameters. There is 
a basic amount which is integrated via supplementary benefits for specific conditions of need 
(e.g. ageing, lone motherhood...), housing costs (rent and heating) and extra ad hoc payments. 
The sum of these amounts, adapted to the size of the household through an equivalence scale, 
constitutes the threshold for the means-test. Until 1993 Asylum seekers were covered by the 
same programme.Only after this they have been covered by a similar programme, although 
with lower cash benefits and a more stigmatising institutional design (AsylbLG, 30.6.1993).
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The main problem related to this fragmented and heterogeneous picture 
of minimal rights and social citizenship is that a person in a condition of need 
does not really know if he or she has a right to be helped (or not). The exercise 
of discretion is relatively widespread, influencing practice mostly in a negative 
way24 (see the large area of discretion in fig. 4).

Also in the regions with the most advanced social policies, like Emilia 
Romagna, Lombardy, Piedmont, social assistance rights are subordinated to 
several constraints which differ from region to region, for instance budgetary 
constraints. In this case, the right of the person to be helped depends on the 
financial resources at disposal of the municipality. This means that the 
condition of need is not the main criteria of intervention, and that the right to be 
helped is subordinated to political and economic decisions. Another constraint 
is related to the fact that an insufficient income is not enough to qualify one as 
being in a condition of need. Besides an economic deficit, a person has to 
demonstrate additional conditions of deprivation, for instance having dependent 
members in the household (namely children, young or aged people) or minors 
facing judicial proceedings, or any other situation that limits the household’s 
autonomy. Most of the implementation guidelines specify that social workers 
are to intervene only in households where the so-called qualified needs are 
combined with an insufficient income. The conceptual problem related to this 
implementation rule is the fact that it tends to categorise interventions around 
specific conditions of cumulative deprivation without considering that social 
intervention should encompass the situation of need tout court. The only 
persons entitled to be helped as soon as they have an income below the 
threshold are the elderly, who automatically receive social pensions, although 
these are comparatively less generous than the social assistance benefits in 
Germany, which are provided for all persons in a condition of economic need. 
Resident aliens are not always and everywhere entitled to benefits.

The fragmentation of rights corresponds to a fragmented institutional 
design of social assistance at the local level. In fact even if the implementation 
guidelines of the basic subsidy are the same for everyone, practices tend to be 
different in each of the offices, which segment intervention according to age

24 For example, to calculate the threshold for a family of two persons, municipalities use 
equivalence scales, that should account for savings on fixed costs (for instance rents, heating, 
and so on). In Italy the 14 municipalities I have investigated, that cover nearly 15% of the 
population, (see: Kazepov, 1996), all have different scales increasing the payable subsidy for 
the second person for an amount ranging from 25% to 89%. This wide range is not the result 
of contextualised living standards and of possible savings, but of political discretionality in 
setting up different criteria without any underlying rational.
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(children and their mothers, adults, elderly, disabled, etc.)- The most striking 
aspect of this fragmentation is the high degree of exclusion of adults in favour 
of a higher degree of inclusion of minors and of the highest for the elderly. Less 
discretion in the evaluation of the conditions of need and a set of services that 
integrate the cash benefits, thus allow an active exercise of societal 
membership. The number of persons dependent on each service is therefore 
more an indicator of adequate or inadequate entitlements than of existing 
problem groups. The entitlements which exist for children and young people, 
however, are related to the important role of judicial courts in forcing the 
municipality to intervene in serious cases of deprivation. This means that, as we 
have already mentioned, the mere condition of economic need of the family 
within which the minor is living, is not enough to entitle the family to economic 
protection. For this reason the families protected by social assistance schemes in 
Italy are more marginalized than in Germany, where access criteria are less 
restrictive and managed25 with less discretion.

Given these institutional frameworks and related practices we can draw 
the conclusion from the institutional point of view that the vulnerability of the 
families in a condition of economic need is increasing and the availability of 
contextual resources is shrinking. In particular the situation is worse in southern 
European countries where a general scheme of income maintenance is 
missing26.

The institutionally influenced downward trajectories are a clear example 
of the state's role in the structuring of poverty risks and downward mobility 
patterns. Fig. 3 and 4 show the potential difference between a context with a 
general minimum income maintenance scheme and a context with fragmented 
group rights and a missing general scheme. In Germany minimum life 
conditions are granted and the downward mobility path is interrupted at that 
level (fig. 3: 33). The limited time of recipiency of unemployment benefits (fig.

25 Recent research, co-ordinated by the author and conducted by a working group of the 
Observatory of Urban Poverty based at the University of Milan, carried out on minors inserted 
in social assistance programmes in Milan showed that nearly 50% (1995: n=7726 minors) 
have had a mandate from the judicial court. This means that they were (and are) not 
necessarily in a condition of economic need (although most of them are), but more in a 
condition of need tout court.

26 In this contribution the attention was paid to Italy, but similar patterns are to be found in 
Spain, Portugal and Greece. Spain is closer to the Italian case: some regions developed a 
relatively well-working minimum income scheme (e.g. Cataluna) while others did not, see 
Aguilar et al. (1996). Starting from July 1996, Portugal is also launching an experimental 
programme in some areas, see: Pereirina (1998).
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3: tr t2) and the decreasing active policies of job reinsertion (the new Lander 
excluded) for unskilled workers have increased the numbers of families and 
individuals in Germany depending on social assistance. These people, however, 
are somehow protected27.

In Italy the interruption of downward social mobility is not available to 
all. In the assistance system, the elderly are formally the better off. This does 
not of course not mean that their available resources are adequate; in fact, the 
elderly are over-represented among the poor, as well as large families (with 3 or 
more children), who are the worst-off group in general, particularly in the south 
where 68.1% (1995) of poor families are concentrated28.

Italian convergence with Germany in relation to the mechanisms 
regulating labour market failure creates an increasing number of situations at 
risk that pose serious questions if not adequately backed up by a general system 
of income maintenance integrated and supported by active re-insertion 
accompanying measures. What will happen to the vulnerable groups of people 
who face increasing employment precarity, are less protected by their families 
and lack any adequate last safety net?

4. Citizenship systems: towards a new classification?

From Titmuss (1974) onwards, different scholars29, by using different 
indicators, classified western industrialised welfare states into different clusters 
arguing for the coherence and adequacy of the criteria used. Our focus on the 
changed role of the state in supporting people in a condition of need, on the 
impact of the ongoing transformations and on the related increasing importance 
of social assistance schemes, has also some consequences on the criteria to be

27 In Germany, people depending on social assistance increased from 6.6% (1990) to 6.8% of 
the population in the old Lander. The range of values (1992) was between 4.2% (Bayern) and 
7.4% (Saarland). Statistisches Bundesamt (1994). People living below the 59% income 
threshold were however 11.6% in 1994 (Leibfried et al, 1995).

28 In Italy, in 1994 a couple with a head of household above 65 years of age was 9% of the 
population but 14.2% of the poor. A couple with 3 or more children was 8.1% of the 
population, but 17.8% of the poor. The situation is even worse as soon as we consider Italian 
regional disparities. The high concentration of the poor in the Mezzogiorno implies that 1/4 of 
all young people in the south are also poor. See: CIPE (1996:10).

29 See for instance: Wilensky (1975), Mishra (1990), Esping-Andersen (1990), Ferrera (1993, 
1996), Leibfried (1993), Castles (1996).
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used in a system of classification. In fact, considering citizenship systems as a 
complex organisational mix between state, family and economy (i.e. the 
market), systematically interconnected on the basis of entitlements and related 
practices, implies at least a partial change of perspective. In particular the 
interplay between different labour-related protection schemes and social 
assistance in the structuring of downwards mobility trajectories (see figg. 3 and 
4 in section 2.2.) requires the inclusion of the latter in the criteria at the basis of 
the construction of a citizenship systems’ typologies. In this last section, I will 
briefly sketch a possible direction for analysis30 using Esping Andersens’ 
(1990) model as a starting point, and using the regulatory frame of social 
assistance as an additional indicator. In fact, although means-tested social 
policies (a legacy of the reformed poor-relief) aimed at granting minimum life 
conditions are not to be seen as a welfare state commitment per se (Esping- 
Andersen, 1990:20), they indicate what a society considers acceptable from the 
point of view of social commitment, thereby defining institutionally the limits 
of citizenship.

Esping-Andersen’s pioneering (1990) contribution, combined qualitative 
(based on historical account) and quantitative analysis (based on national 
statistics and entitlements), to illustrate two main features of welfare state 
regimes: 1) the systematic relationship between levels of de-commodification 
and the consequent social stratification; 2) the different mixes of family, state 
and market as mechanisms of socio-economic integration enabling the social 
reproduction of individuals and families. While this latter aim has been only 
partly developed, his efforts have been concentrated on the classification of 
OECD countries according to their degree of de-commodification and its effect 
on social stratification. In using both of these classifications we will attempt to 
propose some first steps towards a citizenship systems’ typology.

The different clusters identified by Esping-Andersen are characterised 
respectively by the prominence of one of the above mentioned mechanisms in 
the distribution of resources, and correspond to different kinds of prevalent 
policies and to different levels of de-commodification:

30 The model that will be presented is strongly indebted to the discussion I had within the 
working group on “Poverty and Social Exclusion” chaired by Enzo Mingione who gave the 
original input for its development. His perspective, however, does not emphasis the 
institutional implications of the changes, but the underlying socio-economic dimensions 
(Mingione, 1997).
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* The social-democratic model is characterised by the prominence of the state 
and policies are mostly universalistic. Access to them is granted to all 
residents and the level of de-commodification is high.

■ The conservative model is characterised by the prominence of the family, 
and the subsidiarity principle is underpins most of its selective policies. 
Access to them is granted mainly through participation in the labour market 
and the level of de-commodification is average.

■ The liberal model is characterised by the prominence of the market and 
policies are residual and targeted at specific groups. Access to them is 
mainly means-tested and the overall level of de-commodification is low.

In order to classify the OECD countries within these three ideal-typical 
typologies, Esping-Andersen uses a complex index of de-commodification 
based on three sets of indicators: 1) pensions; 2) monetary transfers/benefits in 
the case of sickness and 3) monetary transfers and benefits in the case of 
unemployment; each of them including many variables31.

T ab . 3. C lu stering  o f coun tries accord ing  to  th e  d iffe ren t w elfare
s ta te  reg im es an d  the  de-com m odification  index o f Esping-
A ndersen .

Institu tio
n

State Fam ily M arket

P rin c ip le R ed is tribu tion R eciprocity Exchange

M o d el Social- C onservative L iberal
dem ocra tic

C o untries Inde C oun tries Inde C oun tries Inde
X X X

A ustria 31.1 Fin land 29.2 A ustra lia 13.0
B elg ium 32.4 France 27.5 C anada 2 2 .0
D enm ark 38.1 G erm any 27.7 G reat 23 .4
N etherland 32.4 Italy 24.1 B ritain 23.3
s 38.3 Japan 27.1 Ire land 17.1
N orw ay 39.1 Sw itzerlan 29.8 N ew 13.8
Sw eden d Z eland

U nited
S tates

S ource: O w n  ca lcu lation  on: E sp ing-A ndersen  (1990:52).

31 For an overview of the methodology underlying the index and the variables used, see 
Esping-Andersen (1990:52-53).
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By using these indicators he classifies, for instance, Germany and Italy in the 
conservative model and the United States and the United Kingdom in the liberal 
model (see tab. 3), giving rise to a wide methodological and theoretical debate 
on the adequacy of the indicators used. Criticism has been expressed because 
the importance of gender has been underestimated in the calculation of the de
commodification index (e.g. Langan and Ostner, 1991; Taylor-Gooby, 1991), 
because anti-poverty policies have not been considered (e.g. Leibfried, 1992) 
and in general because the indicators that have been chosen32 tend to create a 
misleading typology (Ferrera, 1993; Castles, 1993) of the overall performance 
of the welfare states.

If we adopt a citizenship systems perspective, and consider the set of 
rights a person in a condition of economic need has, in particular the 
entitlements upon which social assistance and all accompanying measures are 
based, Esping-Andersen’s model displays some of these weaknesses more 
clearly. In fact, as we have illustrated in section two and three of this paper, 
taking these schemes into account changes radically in both countries the role of 
the family and of the state in the de-commodification process. In reality, also the 
levels of de-commodification identified by Esping-Andersen for the two 
countries differ enough (A 3.6) to justify the presence of a further type in a 
citizenship typology: a type in which the state allows access to minimum life 
conditions on the basis of individual rights, playing also a more active role in 
reducing the levels of poverty and redistributing the resources in a more equal 
way. The model, however, does not consider the deviation the level of de- 
commodification present. In the conservative cluster, Italy is nearer to the 
United Kingdom (A 0.7), than to Finland (A 5.7). The same can be said for the 
United Kingdom, which is nearer to Italy (A 0.7) than to the United States (A 
9.6) (see tab. 3 and fig. 5). The comparison between additional indicators such 
as the poverty rate (+9%)33, the Gini coefficient (+0.07)34 and the welfare effort 
(-5.5%)35 underlines the weaker position of Italy compared to Germany.

3‘ The choice of the schemes to be included in the classification is justified, according to 
Esping-Andersen, by their importance in terms of welfare effort and of the overall institutional 
significance (1990:47-49). This aspect has been questioned (Ferrera, 1993) considering the 
fact that including different schemes would have produced different degrees of de
commodification and, consequently, a different distribution of the countries within the 
typology (our proposal is an example of this possibility). In particular what seems to be 
questionable is the fact that single schemes may play a different role within the different 
countries. As we have seen previously, the Cassa Integrazione was in Italy a de facto 
unemployment benefit and invalidity pensions were, particularly in the south of the country, a 
functional equivalent of social assistance.
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In order to show a more adequate picture of citizenship systems, fig. 5 
shows how the conservative cluster, despite some important common features 
(subsidiarity, labour-related benefits), should be divided into two variants:

a) a south European Latin rim (Leibfried, 1992) variant in which, vis-à-vis a 
high degree of de-commodification of the policies addressed to well 
protected groups, there is an increasing number of persons inadequately 
protected by the State who are forced into the care of the family, which is 
responsible for their well-being, without being, however, sufficiently 
supported. Social assistance schemes within these countries are highly 
fragmented and stigmatise able bodied people not inserted in the labour 
market and not entitled to any labour-related benefit. Besides Italy in this 
cluster we find Spain, Portugal and Greece33 34 35 36;

b) a conservative etatist variant in which, vis-à-vis social policies informed by 
the subsidiarity principle, there is a social assistance scheme which grants 
universally minimum life conditions and which is backed up by active 
policies. In these countries (besides Germany, there is for instance France), 
rights are stated and implemented with less discretion and people in need 
find a more effective, lasting social safety net.

33 The poverty rates refer to the people living below the 50% of the average equivalent net 
monthly income in 1993. Data is drawn from the European Community Household Panel 
(ECHP) whose results have been recently published (EUROSTAT, 1997).

34 The Gini coefficient is a useful tool for giving an impressionistic view of the spread of 
incomes. They vary from 0 (no inequality) to 1 (total inequality) (EUROSTAT, 1997:2).

35 With welfare effort we refer to the social protection expenditure as a % of the GNP. This 
indicator differs from public expenditure per se. It is well known that this latter figure is very 
high in Italy due to the interests paid by the state in order to finance the public debt.

36 In most of these countries there is no general scheme on social assistance and the degree of 
discretion according to which the municipalities intervene on the conditions of need is 
relatively high. For an overview see Ferrera (1996), for the Italian case see Kazepov (1997); 
for the Spanish case see Aguilar et al. (1996) and for the Portuguese case see Pereirina (1998).
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In reality, to a certain degree, Esping-Andersen also contributes to making his 
model more complex by considering other protection schemes37 in order to 
measure the dimensions of welfare-state stratification. Conservative, Liberalist 
and Socialist principles of stratification are identified, considering respectively 
the importance of distinct pension schemes, the weight of means-tested benefits 
and universalistic access to sickness, unemployment and pension benefits. If we 
intersect the outcome of this second classification with his original typology, we 
came very close to the classification we are proposing here. In fact, Italy shows 
a low degree of socialism (=0 in fig. 5) while Germany shows a level which is 
half way (=4 in fig. 5) to that of the countries of the social-democratic cluster 
(e.g. Denmark=8 in fig. 5). Esping-Andersen, however, does not rethink the 
distribution of countries within his typology according to these results; nor does 
he revisit his typology. It is, anyway, clear that the state shapes the relationship 
between the person in a condition of need and his/her family (see fig. 1 in 
section 1.2.) in a completely different way. In Italy it makes it more dependent 
upon the family’s informal resources (in fig. 1 the relation A-B is weak both in 
term of entitlements and of resources), showing an ambiguous familialism 
(Saraceno, 1994) which is forced to compensate for the lack of effective State 
intervention. In Germany, on the contrary, the State supplies the family with 
more effective rights and resources (in fig. 1, the relation A-B is a strong one)38.

Data presented in fig. 5 reflect this situation and confirms also a lower 
level of poverty and less concentration of income in countries where the State 
intervenes more directly (e.g. Denmark and Germany). In Italy, the lack of

37 For an overview of the criteria used and the schemes considered, see Esping-Andersen 
(1990:69-78); the scoring procedure for stratification indices is explained in an appendix of 
the chapter (1990:77-78).

38 A parallel specification should be made about the English-speaking countries which are not 
a homogenous cluster as Esping-Andersen presupposes. In fact, they are not all considerable 
welfare state laggards (like for instance the United States), and the United Kingdom uneasily 
fits this cluster. Through national consensus around the Beveridge Report and the reform 
impetus of the first majority Labour government, Britain became the international example of 
the comprehensive welfare state in the decades following World War n. For an overview of 
the re-classification of the English-speaking nations within a new frame of analysis see 
Castles (1993: 94). Once again the more important role of the State should be taken in 
consideration in building up a citizenship system typology. Fig. 5 shows how also the liberal 
cluster should be divided into two variants: a) the proper liberal model (e.g. the United States) 
fully placed in the area of targeted social policies, residual per se, mostly means-tested, highly 
stigmatising and with a low level of de-commodification and a high level of market 
competition; and b) an individualistic semi-etatist variant, in which the State plays a more 
important role, transfers are more generous than in the pure liberal model, last longer and 
achieve a higher re-distributive effect.

26

©
 T

he
 A

ut
ho

r(s
). 

Eu
ro

pe
an

 U
ni

ve
rs

ity
 In

st
itu

te
. 

D
ig

iti
se

d 
ve

rs
io

n 
pr

od
uc

ed
 b

y 
th

e 
EU

I L
ib

ra
ry

 in
 2

02
0.

 A
va

ila
bl

e 
O

pe
n 

Ac
ce

ss
 o

n 
C

ad
m

us
, E

ur
op

ea
n 

U
ni

ve
rs

ity
 In

st
itu

te
 R

es
ea

rc
h 

R
ep

os
ito

ry
.



institutionalised help for individuals not inserted into the labour market, puts 
them also at the margins of social policies, addressing to them only residual 
schemes often characterised by a high level of discretion (see fig. 4 in section 
2.2.). The “areas of solidarity” (Ferrera, 1993:77) produced by the existing 
entitlements in the two countries determine therefore a different market- 
dependence whose institutionalisation will influence for a long time the 
direction of the redistributive flow of resources.
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