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I ntr oduction

Studying co-ordination in Italy is not an easy task, for many reasons. Firstly, there is no tradition of
studies with this as their main focus of attention. But for a few rare exceptions, therefore, we are
exploring unusual and uncharted waters. There is a good deal of tak in Italy of partnerships,
concertation and networking: al activities involving a high degree of co-ordination but never making
it an explicit theme, despite the increasingly common rhetoric using the term. Many of our informants
were taken aback by our questions, but did acknowledge that co-ordination is one of the activities they
very often perform without devoting any thought to it. Secondly, since the 1990s the policies with
which we are deding — welfare and employment policies - have been undergoing continuous
regulatory change at various levels, from organisational to ingtitutional. The structures of existing
services are being atered, new professions are arising and new services being introduced, on the one
hand creating a need for co-ordination, but on the other raising issues about the professional identity of
the actors involved in the transformation process. This can sometimes stimulate reflection and
renewal; at other times it can trigger corporate defence mechanisms and rigidities which are a barrier
to change. These consequences also have an impact on co-ordinating activity. Some actors may
boycott common decision-making processes, exchanges of information, etc. Thirdly, the extreme
fragmentation of these policies - which would in themselves merit greater co-ordination — also makes
it difficult to gan an overview and to pick up on those elements enabling socia policy-makers

themselves to analyse their own sphere of action so as to intervene more effectively.

This report tackles all of these aspects in an attempt to show how, from an institutional point of view,
a twofold trend is underway, influencing from the outset co-ordinating activity and all that it entails in
relation to welfare and employment policies. This twofold trend refers on the one hand to
developments in relation to income support measures for persons lacking an income, developments
revealing a red politica will to overcome the fragmentation and discretionary powers which have
characterised this social policy sector in Italy over the past 20 years (and till does), through an
affirmation of definite and homogeneous criteria throughout the country. Two clear examples are the
pilot of the RMI (Reddito Minimo di Inserimento — Minimum Insertion Income) (cf. Chaps. 1 & 4) and
the proposed root-and-branch reform of social assistance by means of a framework law which is at an
advanced stage of debate and approval in Parliament. On the other hand, the twofold trend refers to
employment policies which, having formerly been regulated in a centralised, very corporatist and
relatively passive manner, mainly geared to protecting key sectors of industry (the legacy of the 1970s
and 1980s), are now becoming more active and universal but also more differentiated from one
locality to another. Whereas formerly the Ministry of Employment played a major role in formulating
policy even at loca level, nowadays the institutional fragmentation of regulations governing activation

policies localy is striking (cf. Chap. 2). Therefore we are seeing welfare policies converging towards
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regulatory uniformity and employment policies fragmenting into the institutional design of services

and ddivery at locdl levd.

In addition to exploring the implications of this twofold trend and the institutional changes it entails, it
is necessary to present some further elements of context in order to elucidate the role and purpose of
co-ordination. Two dimensions would seem particularly relevant:

a) socio-demographic

b) socio-economic.
These two dimensions have in fact long shown a fairly high degree of coherence, both in terms of the
institutional design of the measures covered by our study (degree of coverage, generosity and
selectivity of the needs of particular population groups) and in terms of the form taken by hardship and
poverty. This coherence, which prevailed from the end of World War Two until the 1970s, enabled
Italy to keep within certain bounds of socia acceptability the pronounced inequdities existing in the
country, by off-loading onto families a sizeable burden of responsibility for the social integration of
persons in need. That equilibrium now however seems to be ever more in jeopardy, since over and
above the indtitutional changes which we shall analyse in depth in this report, socio-demographic
changes are adso serving to undermine the family's protective capabilities, thus increasing

vulnerability and the spread of economic disadvantage and poverty.

a) Socio-demographic trends. Italy, like most other industrialised countries, is going through what has
been defined as the second demographic transition (Laesthege, 1991; Micheli, 1999) which is
characterised by the overlapping of three processes. 1) population ageing; 2) declining fertility rates;
3) increased family breakdown. These transformations are having a very significant impact on the rise
in socia vulnerability and on welfare policies. Italy is in fact the only European Union country to have
more citizens aged over 65 (17.4%) than aged under 20. This phenomenon is due both to the rise in
life expectancy over the past few decades (75 years for men and 83 for women in 1997) and to the
lowest fertility rates in the world (together with Spain): 1.2 children per woman (Istat, 1999). Thisis
because most couples (45.2% in 1998) have only one child, a fact largely determined by changes of
mentality and socio-economic factors, coupled with the lack of socid policies in support of the family.
Extremely limited tax relief, inadequate public services and costly private services (Bimbi, 1996;
Saraceno, 1998a) make the decision to have a second child particularly difficult for low-income
families. Furthermore, the average age a marriage — or in any event on beginning to live
independently — has risen sharply, so much so that in 1996 58.5% of young people aged between 18

and 34 were till living with their parents. Since Italy has one of the highest youth unemployment rates

! Socio-economic aspects concerning the functioning of the labour market will be described and analysed in the
first section of Chapter 2; here we focus on profiles of poverty and the territorial distribution of economic
hardship, which constitute the potential target of the policies we shall examine.
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in Europe and a lack of targeted socia policies, the family — which constituted and still congtitutes the
principal source of protection for these individuas during the lengthy phase of labour market
integration - is made more vulnerable because of the increased instances of need in its midst. Other
elements conspire to augment social vulnerability. As in other southern European countries, for
example, the numbers of children born out of wedlock (6.9% in 1991) and of single-parent families
(10.8% of al domestic units in 1998) are on the increase, abeit still very low. These figures are rising
above all because of the increase in separations: 100% in the course of a decade (Maggioni, 1999)%
Added to this, domestic units consisting of a single person are rising throughout Italy (21.7% in 1998).
Most are elderly people, concentrated in the north, often elderly women who live purely on social
allowances, not having acquired the right to an adequate old-age pension owing to their own or their
spouse's insecure, irregular working life. Yet vulnerability deriving from the casualisation of the
labour market likewise affects large families, concentrated in the south, where the percentage of
domestic units with five or more components totalled 14.1% in 1995, whereas it was only 5.4% in the

north.

b) Economic hardship and poverty in Italy. The distribution of vulnerability among family typologies
which emerges from the socio-demographic context is confirmed and accentuated in its territoria
make-up by the distribution of economic hardship and poverty. Indeed, in 1999 relative poverty®
affected 11.9% of families resident in Italy; of these, 67% live in the south and islands, where only
33% of the population is to be found. By contrast, only 19.9% of poor families are to be found in the
north, where 47.7% of the resident population lives. The family typologies particularly over-
represented among poor households (cf. Table 1) are, in the south, large ones (five members or more)
and those with one or two dependent children. In the north they are primarily those consisting of single
people aged over 65. Furthermore, the risk of poverty is greater among households where the
reference person is a woman, a jobseeker (617,000 households, 507,000 of them residing in the south)
or a retired person. Single-parent families are aso at greater risk of poverty, especialy in the south
(28.5% as againgt 14.2% for Italy as a whole), where their numbers are nevertheless extremely small

(Commissione di Indagine sull’ Esclusione Sociale, 2000).

2 Of &l one-parent families, lone mothers with children account for 74%. Nevertheless, in 1991 68.6% of these
were widows.

% Poverty is defined by thel nternational Standard of Poverty Line (ISPL) asafamily of two whose consumption
is lower than or equal to average per capita consumption. In 1999 this threshold was around 1,492,000 lire (€
770.5) per monthin Italy.
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Table 1 Distribution of relative poverty by geographical area and family characteristics, 1997-1999, %

North Centre South Italy
97 | 98 |99 97 [ 98 | 99 [ 97 | 98 | 99 | 97 | 98 | 99

Size of family

1 member 70| 58| 53| 57| 68| 63/231|201|219]|112]10.0| 10.1
2 members 59| 64| 50| 59| 74|104|240|231| 245|110 111| 114
3 members 53| 44| 43| 52| 67| 73|208|203|187| 99| 97| 92
4 members 57| 54| 50| 50| 75| 91|238|232| 25.0| 129| 13.6| 14.1
5 or more 59| 83| 73|155]|131|14.1| 32.8| 34.0| 32.7| 22.3| 22.7| 22.9
Families with dependent children

1 dependent child 51| 44| 38| 48| 61| 75|214|201|21.3|11.0| 10.3| 10.8
2 dependent children 6.2| 56| 58| 71]|113| 86| 271|263|271| 159 16.8| 164

Families with elderly people

1 elderly person | 95] 75

72] 7.8]10.2]11.2]27.3] 24.8] 29.3] 14.7] 13.4] 14.9

Family typology

Single person =65years| 11.6| 85| 84 * * *1288| 25.7| 29.9| 16.3| 14.1| 154

Couple, r.p. = 65 years 91| 92| 78| 85| 105 15.3| 30.7| 29.9| 28.8| 15.8| 15.6| 16.1

Couple with one child 46| 43| 38| 43| 64| 70| 201|201 17.7| 91| 95| 85

L one parent 72| 65| 64| 57| 66|10.0] 236|222 285|121|11.7| 14.2

Source: Istat, Indagine sui Consumi delle Famiglie, 1997-99.
(*) data not significant. r.p. = reference person

The gulf existing between northern and southern regions — in terms of the spread of economic hardship
and vulnerability — is such that the impact and purpose of loca or national socia policies is very
different in terms of efficiency and effectiveness. This differential impact is further exacerbated and
enhanced by the twofold trend illustrated above, since it multiplies instances of vulnerability and
topples that equilibrium established in the post-war period (partly thanks to strong economic growth at
that time). One hypothesis we would put forward as an interpretation of this crisis lies in the lack of
synchronisation of the twofold trend, i.e. a lack of co-ordination. The inertia of obsolete social policies
and the persisting lack of an institutionalised minimum protection safety-net goes hand in hand with
an acceleration of reforms of labour market regulatory mechanisms. Both render more vulnerable
(ingtitutionally) the position of those members of society (primarily male, employed, heads of
families) who used to — and till do — congtitute the main source of access to family welfare benefits,
and who used to pool market resources and caring resources (a role overwhelmingly played by
women) within his domestic unit. The unfortunate timing of socia assistance reforms, taking place
just as budgets are increasingly being squeezed and free-market ideologies ae gaining ground, makes
it difficult to announce innovative public policies. The rhetoric of efficiency tends to view the only
linkage between welfare policies and employment policies as the need to help able-bodied persons to
find jobs. But is unemployment necessarily their fault? Establishing a link between welfare policies
and labour market integration policies masks ambiguities in relation to the entittement of claimants to
fal-safe protection measures which transcend the discretionary powers of individud officials. Should
something be expected of people in return for benefits? Will society take responsibility for denying

assistance to those failing to fulfil the “insertion contract”? The answers to these questions cannot be
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taken for granted in Italy, where the right to protection in the case of economic hardship has never
really existed. The transformations now underway will undoubtedly necessitate forma or informal
types of co-ordination to combat policy contradictions and fragmentation, as well as the twofold trend

of reform and change in regulatory mechanisms, which is placing large swaths of the population in a
position of mounting vulnerability.
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1. Income Support Measuresin the context of the Welfare System
1.1. Theltalian welfare system: a panorama

The typologies of need illustrated in the preceding paragraphs result from the pre-structuring
(Kazepov, 1999) of socia policies which have bedded down over a long period. In Italy, as in most
other countries, the first welfare measures were corporatist ones, i.e. providing benefits related strictly
to the recipients’ position on the labour market. This imprint has remained, despite numerous attempts
at reforms up until today®. Even now Italy still has many characteristics of corporatist welfare systems,
in which the position on the labour market regulates access to benefits for an individual and higher
family. This means that often the best protected persons are those least at risk, i.e. subjects with a
stable foothold in the labour market, with a full-time permanent contract, generally adult males and
their families. This situation has generated an ever-more pressing need for corrective mechanisms,
above all else the introduction of welfare policies for persons not fulfilling such characteristics. At
present Italy lacks an income support mechanism which is universal, nationa and provides a living
wage. The only universal income support measure in existence applies to elderly persons aged over 65
who are suffering economic hardship (the “socia allowance’, formerly social pension), whereas
economic assistance to citizens not fitting into this or other protected categories is entrusted to loca
policies which are highly fragmented in both their access criteria and implementation (Negri and
Saraceno, 1996; Kazepov, 1996). The fact that in 1977 the State transferred responsibility for public
charity to the regions and municipalities (DPR 616), without passing a framework law laying down
common national criteria guaranteeing minimum socia rights, is what caused the socia assistance
system to develop in such an incoherent fashion. Many (but not al) regions’ have passed laws
reorganising their social welfare services, in a legidative vacuum and without any co-ordination

among them, often identifying beneficiaries and access threshold in a very generic manner. This

* Let usrecall at this point two traditional classifications of welfare systems: that of Titmuss and that of Esping-
Andersen. The former identifies three typologies: meritocratic (the position of the head of household on the
labour market is an ingtitutional filter regulating access to benefits and services funded mainly through
contributions); universalist-redistributive (servicesand benefitsarearight of citizenship, funded mainly through
taxation); residual (the State intervenes, with minimum benefits, only when the family and the market fail in
their redistributive function) (Titmuss, 1958). The three-way breakdown suggested by Esping-Andersen goes
along similar linesto that of Titmuss, defining welfare systems as: conser vative (their action reproduces existing
inequalities, allowing for very little social mobility); social-democratic (striving to guarantee substantial

freedomsand equal opportunities, with greater scopefor social mobility); liberal (quaranteeing formal freedoms,
civil and economic rights, the enjoyment of which takes precedence over social mobility) (Esping-Andersen,
1990). Typical examples of these ideals can be found among western countries; the meritocratic-conservative
typology in southern European countries, France and Germany; the univer salist-social-democratic one in the
Scandinavian countries; theresidual-liberal onein the United States.

® Of the 15 regions with ordinary status, no reorganisation laws have been adopted in Abruzzo (which has
however launched a Regional Social Plan for 1998-2000), Malise, Puglia or Campania (which has grouped
together all the spheres transferred into a single expenditure fund (LR 47/85) and is now preparing to apply the
MV (Living Wage) on the basis of LR 285/98, yet in the absence of aregiona reorganisation law).
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widespread generic approach has led municipalities, for their part, to lay down their own standards,
once again without any co-ordination among them. Over the past 20 years this dynamic has led to the
consolidation of a system of socia citizenship with forma differences from one part of Italy to
another, meaning that citizens in different areas enjoy very different packages of rights, depending not
on neediness itsalf but on the location in which it arises (Kazepov, 1996).

Despite big differences in access criteria and methods of delivery, many municipalities have adopted a
Minimo Vitale (MV — Living Wage) scheme, i.e. an economic subsidy equivalent to the difference
between the income of disadvantaged households or individuas and a threshold, usualy
corresponding to the INPS minimum pension, which is updated in accordance with cost of living
increases. But not everyone beneath the threshold is automatically entitled to the income supplement:
social workers have certain discretionary powers, varying according to the context; some categories of
claimants receive more protection than others (e.g. the disabled) and generally receive the supplement
on an ongoing basis. Budget constraints have a major impact on the number of beneficiaries and the
duration of delivery (Kazepov, 1996), thereby increasing the impact of selectivity.

These are common characteristics in southern European countries, although — for example in Portuga
— reforms have brought about the adoption of a minimum wage scheme similar to that in France. One
of the main consequences is that families are overwhelmed with responsibilities in such a context,
since assistance from the State is residual or even kicks in only once the market and the family have
failed in their role of redistributing resources and providing assistance. Yet families faced with this
burden are not the focus of any targeted support policies, except perhaps very limited ones.
Furthermore, these countries have suffered historically from a “deficit of governmentalism” (Ferrera,
1993), deriving from the incapacity of the political and economic dites to form strategic alliances in
supporting the government and the nation’s development. This has impaired (and is still impairing) the
capacity to introduce homogeneous policies - instead promoting individualism and localism — and
proper professionalism in the public administration, with deleterious effects on the quality of public

services (Mingione, 1998).
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Table 2 Scales of equivalence used in certain Itaian cities to determine the family income
thresholds and the MV (Living Wage) supplement granted in relation to household size

Municipality 1 person | 2 persons| 3 persons | 4 persons| 5 persons
Turin* 100 70 40 40 40
Bergamo 100 65 35 35 35
Milan* 100 65 47 41 42
Cologno Monzese (pre RMI) 100 72 72 72 71
Bolzano 100 70 40 40 30
Trento 100 75 50 50 20
Udine 100 79 68 62 57
Genoa 100 75 45 20 10
Piacenza* 100 70 50 50 50
Rovigo 100 50 30 30 30
Bologna* 100 89 82 82

Massa 100 30 20 20 20
Florence* 100 59 46 37 37
Pesaro* 100 50 33 24 24
Ancona* 100 50 33 24 24
Sassari 100 43 43 43 35
Oristano 100 43 43 43 35
Caserta 100 25 25 25 25
Naples (RMI) 100 57 47 42 39
Cosenza 100 66 41 40 40
Reggio Cdabria 100 66 56 50 46
Catania* 75 25 35 15

RMI 100 57 47 42 39
CIPE** 100 66 56 50 46

* The threshold corresponds to the INPS minimum pension: 685,000 lire (€ 354). N.B: 1 € =1,936.27
lire. Inthe other citiesthe threshold variesfrom 200,000 lire (€ 103) i n Casertato 698,000 lire (€ 360) in
Rovigo. The RMI threshold is 520,000 lire (€ 269) for the year 2000.

** The scale of equivalence used by the Poverty Commission takes as its baseline (=100) the average per
capita consumption of a two-person family; to compare it with others, the proportions have been
recal culated with =100 as the MV threshold for one person.

Source: Kazepov (1996), CIPE (1995) and our calculations based on municipal decisions.

Table 2 shows for some municipaities, by way of example, the variations in the scales of equivalence
relating to the income thresholds below which — in principle but not necessarily in practice — access to
some form of subsidy is ensured.

As we have seen, the degree of protection varies independently of economic hardship which, in itsdf,
is not a sufficient condition for access to social assistance schemes. It has to be coupled with a series
of other conditions, such as the presence of family members who are not self-sufficient (minors,
elderly dependants, disabled persons, etc.) or other specific problems (household members who are in
prison, addicts, etc.). This is an arrangement which reflects meritocratic values and attributes more

extensive rights to those “who did not bring their own hardship upon themsalves’, without considering

that unemployment has long since become a structural phenomenon.
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From this point of view it is not surprising that employees are the best protected, followed by potentia
former employees, the elderly. Indeed, those of them who find themselves in straitened economic
circumstances have the advantage of Italy’s only universal income support scheme, even if it does
amount to around 200,000 lire less than the poverty line laid down by the Social Exclusion
Investigation Commission (Commissione di Indagine sull’ Esclusione Sociale). What is more, elderly
people have access to a supplement to the minimum pension, plus family allowances and attendance
allowances in the case of invalidity and disability. Invalids too are well covered thanks to invalidity
and disability pensions and alowances, as well as attendance allowances. Family policies are linked to
employment and subject for the most part to a contributory regquirement. They cannot therefore be
viewed as an anti-poverty measure for working families, but do nevertheless play an important role in
looking after the families of workers who are between jobs, laid off or doing LSU (Socialy Useful
Jobs), who receive these same benefits. Family allowances and tax relief for dependants, athough
meagre, have recently been raised. But two recently introduced measures — maternity allowance and
allowances for households with three dependent children — are welfare measures in the stricter sense
of theterm (cf. § 1.1.1 and Table 6).

Whereas unemployment benefit cannot be described as an anti-poverty measure, in that it is based on
contributions paid, it does nevertheless protect those having access to it from the serious risk of social
exclusion. As we shall see in Chapter 2, despite repeated reforms, the income support system for the
unemployed is aso highly fragmented, and access depends not on the degree of need but on the type
of employment previously held (small or large firm, public or private sector, sphere of production,
reason for dismissal). In particular, only persons who have worked and paid contributions for a certain
number of days or years before becoming unemployed are entitled to the various unemployment
subsidies. All that exist for non-working people tout court are local, category-based and discretionary
income support measures. Yet the increase in unemployment and in its duration in the 1990s gave rise
to fresh problems; reforms in the 1990s extended access to unemployment cover, but shortened its
duration. If workers have not found another job by the time their benefit runs out, they can turn only to
local welfare services, access to which cannot be taken for granted. Transition from one scheme to
another is not automatic, and the employment services needed to improve the employability of jobless
persons have until now been extremely weak (just in the past six months the job placement system has
undergone a reform, with powers being handed from the State to the regions, and with the introduction

of greater responsibilities for matching demand with supply; cf. § 3.2.2).

Figure 1 illustrates the trgjectory of a manua worker on average earnings. Having lost hislher job,
he/she may be entitled to a mobility alowance or CIG support or merely ordinary unemployment
benefit, depending on the former employer (size and sector of company); later on there may aso be
access to local income support, subject to the characteristics of that person’s family unit and the

discretion of social workers. Clearly the vast discretionary area makes it necessary to erect a socia
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safety-net of final resort, on the one hand, and, on the other, to streamline access to unemployment
benefit. Economic hardship per se is in fact regarded as a residual category; it confers digibility for
the recently established national fund in support of access to rented housing (cf. § 1.1.1.), IRPEF

(income tax) deductions for lease-holders and free health prescriptions.

Figure 1. Substitution levels of the main income support  measuresin Italy
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Anti-poverty and income support policies in Italy are implicit in other policies and fragmented into a
plethora of loca measures (Negri and Saraceno, 1996). Table 3 provides an example of this
fragmentation, comparing MV-type income support measures in one northern and one southern city:
Milan and Cosenza. The characteristics of these measures are compared with those of the RMI
(Minimum Insertion Income) currently being piloted in 39 municipalities. This pilot is the first ever
income support scheme which is not category-based but universal, albeit means-tested. If the measure
realy were to be fully rolled-out, it would usefully shift an income support system like Italy’s, skewed
in favour of welfare-type measures, in a universalist direction.
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Table 3 Main features of certain local income support measures (Milan and Cosenza) and of the RMI

Features/measures Milan Cosenza RMI
MV (Living Wage) and MA ) . RMI (Minimum Insertion
Name of measure (Basic Subsistence). Economic assistance. income).
. Regiona law LR 1/86 and Regiona law LR 5/87 and
Legidative reference local decisions. local decisions. DL 237, 18/06/98.
Discretionary or Entitlement, but implemented with reasonable discretion in .
Entitlement.

automatic entitlement?

Milan, very considerable discreti

ion in Cosenza.

Role of client/socia
worker negotiation

Individua negotiation
relatively important. No

Individua negotiation and
mediation by loca politicians
relatively important. No

Individua negotiation
somewheat less important. No

obligation. abligetion. obligation.
Municipality. Social services
- organised by category: T . Municipdity.

Insitutional level familieswith minors (SSUF & [onioPatty & Provinee, - A R Office has been st

&po province); adults (UAD); the epending egary. up in the pilot municipdities.
elderly (ex-CADA).

] ] . . - Nationa fund, participation of
Funding Regional fund administered independently by municipdity. municipalities.
Target Family units (with income below threshold) depending on Individuals and households

category.

with income below threshold.

Eligibility criteria,
apart from income
threshold

Categories, in theory the same
for dl, change from service to
service in practice. Proven
need &/or availability for
work. Residency in the

municipdity.

Province: under twos, first
child of single mother; young
children of separated couples.
Municipality: familieswith
young children (below 18 no
direct application possible).

One year'sresidency in the
municipdity (three for non-
EU citizens).

Participation in activation
programmes.

Does income threshold

It correspondsto basic

Municipality: 9,500,000 lire
(€4,906) per year for an

It corresponds to basic
monthly figure. Higher

. . monthly figure; depends on individud; ranking for persons not self-
vary in gertain cases? category. Province: No income sufficient or with particular
threshold. difficulties.
Socia workers; agreements
Who checks income? Socid workers. with municipa police & other

authorities.

Basicindividua
monthly figure

MV 685,000 lire* (€ 354)

depending on category.
MA: 520,000 lire (€ 269).

Municipality: 300,000 lire (€

155) per year per two-person
household.

Province: 549,000 lire (€ 284)
per year for single mothers.

500,000 lire (€ 258) in 1998,
510,000 lire (€ 263) in 1999,
520,000 lire (€ 269) in 2000.

Increasein basic figure
in case of specia needs
(sngle-parent families,
rent, hesting)

Housing costs taken into
account to determine MV
threshold. Coverage of other
costsis at social worker's
discretion.

Municipality: housing costs &
special needs taken into
account to determine access,
not amount.

Housing costs taken into
account to determine
threshold. Coverage of other
costsis subject to local
decisions.

Waiting period from
claim to first receipt

40-60 days.

Not significant.

30 days.

Depends on category: for

Municipality: clam may be

Duration adults generally 3-6 monthsg/l  |resubmitted every year. Ongoing and renewable for as
year; for familieswith young  |Province: 12-18 months, long as need exists.
children ca. 6 months/1 year. |depending on the case.
. ) Electronic, with a specific
Monitoring system Partly dectronic, partly paper; None. database, but not al

not very efficient.

municipdities use it.

* Corresponds to the INPS minimum pension. N.B: €1 =1,936.27 lire.

Source: Our calculations based on (Saraceno, 1998b), DL 237/98 and data from the Observatory on Urban Poverty
(University of Milan-Bicocca and Bignaschi Foundation).
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As can be observed from Table 3, the differences between Milan and Cosenza (exemplifying the
differences between Italian municipalities in general, and between north and south in particular) relate
to every field, from the name of the measure to its duration, to access criteria and to monitoring
systems. Obvioudly, then, the same state of need receives a different response in Milan and in
Cosenza. Differences attributable to local circumstances can likewise be found in the municipalities
piloting the RMI, but these fall within a regulatory framework which is supposed to be uniform across

the country, ensuring that the same entitlement will be enjoyed irrespective of where the need arises.

Table 4 Municipalities with 20,000 inhabitants or more delivering social welfare
services, by geographica area, user typology and services provided (for 100
municipalities in the same area); 1997

User typology Geographica area

: . North North
Services provided west - Centre | South Italy
Children

School meals 91.3 92.7 94.1 80.2 88.1

School transport 82.6 87.3 88.2 74.8 81.8

Foster-care 95.6 85.5 84.3 64.1 79.2

Kindergarten 95.6 83.6 78.4 63.4 77.6

School help 79.6 70.9 70.6 56.5 67.3

Recreation service (summer or other) 87.0 87.3 80.4 38.2 65.7
Economic assistancetoillegitimateminors 69.6 72.7 72.5 51.9 63.7
I nformagiovani guidance service 63.9 76.4 60.8 46.6 58.7

Boarding-school 24.6 18.2 21.6 59.5 38.3
Day centres (social/educational) 42.1 45.5 37.3 26.7 35.6
The elderly

Home/residential help 97.1 98.2 90.2 79.4 89.4
Trip to spa/resort 72.6 85.5 62.7 65.6 71.0
Residential homes 59.4 58.2 54.9 62.6 60.4
Social centres 72.3 54.5 64.7 49.6 58.7

The disabled

School support/help 70.9 61.8 92.2 60.3 69.0

School transport 65.1 47.3 68.6 65.6 63.4

Home help service 84.0 70.9 88.2 31.3 60.4

Day centres (social/educational) 76.7 63.6 60.8 24.4 49.8
Dedicated transport service 76.6 49.1 49.0 29.8 47.5

L abour market integration 85.3 60.0 56.9 7.6 43.2

Recreation service (summer or other) 44.9 38.2 58.8 25.2 38.0

Other user categories

Socia secretariat 89.8 81.8 70.6 56.5 71.6

MV allowance 855 87.3 58.8 42.7 63.7

Social emergency assistance 45.0 54.5 68.6 32.8 45.9

Telephone help-line 65.4 83.6 29.4 13.7 40.9

Help for prisoners & ex-convicts 32.1 58.2 35.3 53.4 46.9

Assistance for immigrants 39.4 69.1 51.0 26.0 41.3

Free prescriptions for the needy 62.1 36.4 41.2 26.0 38.9

Drug/alcoholism prevention service 334 36.4 37.3 35.1 35.6

Provision of meals for needy adults 52.3 72.7 35.3 8.4 34.7
Source: Indagine sui srvizi socio-assistenziali dei comuni, Istat Report 1998.

The diversity in local service provision typica of the situation in Itay is highlighted by Table 4, which

emphasises the gulf between north and south. It compares the percentage of municipalities with over
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20,000 inhabitants which provide certain types of service. The divergences between the south and
north of the country are significant under certain headings, for example those referring to the provision
of mesals for needy adults (72.7% in the north-east, and only 8.4% in the south) and labour market
integration services for the disabled (85.3% in the north-east, and only 7.6% in the south). These
figures once again illustrate the gap which has widened over the decades.

1.1.1. Responses to the crisis

In response to the crisis affecting welfare systems over the past few years — in terms of financia
coverage, effectiveness, efficiency and equity — the European Union countries have recently
undertaken reforms in order a) to redress the balance in socia security expenditure, following the rise
in life expectancy and improved headlth in old age; b) to separate socia assistance and socia security,
identifying more clearly the sources of funding (tax or contributory) for measures, c) to introduce
more businesslike management into the social and health services, so as to boost efficiency and reduce
wastage; d) to provide services a an ingtitutional level which is closer to the people, from a
perspective of federalism and subsidiarity. Such reforms are more difficult to implement in southern
European countries. Firstly, they are more costly because investment has been rather low in the past.
Secondly, the political centre supposedly carrying them out has limited legitimacy due to the
government’s lack of stability, as evidenced by the corruption scandals affecting Italy’s mainstream
parties since 1992 (the so-caled Tangentopoli bribes scandal). Finally, because of the well-established
balance which has formed over time between solidarity systems within the family and welfare
benefits, which it is difficult to ater without creating a social imbalance (Mingione, 1998). One need
only think, for example, of the difficulty of juggling the volume of resources intended for the elderly
population (especialy pensions) and the young (training, employment services to ease them into their
first job, work experience, etc.) and the very young (services for infants and adolescents, but aso
economic resources for families with underage children). In the case of a family in which the reference
person has retired from work, with unemployed youngsters to be looked after, any reform heading in
the direction outlined above could produce perverse effects unless it took account of al possible
implications.
The most significant innovations of the past five yearsin Italy have been:
the 1995 reform of the pensions system, with its phased raising of the retirement age and
increase in the requisite contributory years, moving from an earnings-related to a
contributions-based system, with an attempt to standardise socia security schemes. This latest
reform would ill seem to require various adjustments so as to “thin out the contributory
jungle’ (Ferrera, 1993 and 1998);
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the 1993 reform of the Servizio Sanitario Nazionale (SSN — National Health Service), giving
the USLs (now ASLs, Azienda Sanitaria Locale — Loca Health Authorities) and hospitals
autonomy over their own organisation, administration and assets, so as to introduce cost-
savings and efficiency into the management of the health system (Persiani, 1997);

the introduction of administrative federalism, decentralising many administrative functions to
the local authorities (provinces and municipalities), and a reduction in red-tape, introducing
the possibility of largely replacing administrative certificates with self-certification. It also
instituted the concept of “silence/assent”, whereby a request not receiving a negative reply
within a certain period of time is deemed to be accepted, and brought in criteria for
transparency and accountability in public administration. It is estimated that, during the three
years of application of the Bassanini Act, the number of certificates issued annually by public
servants has fallen from 75 million to around 25 million, making real — but still inadequate —
inroads into Italy’ s age-old problem of red-tape;

rules governing atypical, flexible forms of employment, and the introduction of new
instruments and incentives in the framework of active labour market policies (Treu Package,
cf. Chap. 2). By alowing on the one hand for more flexible contracts while, on the other,
combining training and employment incentives, this reform aims to better tailor employment
policies to the present configuration of the labour market;

the piloting of innovative anti-poverty measures, in particular the RMI (Minimum Insertion
Income), the first ever income support scheme of final resort applying throughout the entire
country and closely integrated with social/labour market reintegration programmes; the RMI
is currently being piloted in 39 Italian municipalities (cf. § 1.3.);

the drawing-up of a framework law, currently before the Senate for approval, to reorganise the
social assistance system, with the aim of rationalising the country’s current extreme
fragmentation, which creates inequalities in access to services and benefits for citizens in
different locdlities (cf. § 1.2.).

All the pillars of the welfare, assistance, social security and health systems are therefore undergoing a
process of modernisation and streamlining. Even so, some other important measures have been
introduced pending the adoption of the framework law and full roll-out of the RMI.

First of al, the Allowance for Families with at least three dependent children, introduced in 1999,
intended for domestic units of Italian citizens with three or more young children. It is granted for 12
months with the possibility of renewal; the maximum sum is 200,000 lire per month, the actual
amount depending on the family’s composition and income. Its delivery is subject to means-testing
according to the indicators and scale of equivalence of the ISE (Indicatore della situazione economica
— Indicator of the Economic Situation). This scheme is geared to the type of family at greatest risk of
poverty in Italy, especialy in the south (cf. Introduction). The limitation of this instrument is that it
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overlaps with Family Allowance (cf. Table 5), for which only employed workers are dligible (i.e. it is
a socia security measure, not a welfare measure). The two programmes need to be rationalised to
prevent their combined application from causing horizontal inequities.

Another scheme introduced in 1999 was Maternity Allowance, paid out for five months to Italian
mothers lacking maternity benefits under the social security system. The maximum sum is 300,000 lire
per month. Disbursement is subject to means-testing according to the ISE indicators and scale of
equivalence. The ISE, introduced experimentally for the three years 1999-2001, constitutes the new
yardstick for assessing families economic conditions to determine their access to — and extent of
financia backing from — local service provision (kindergartens, free meals, home helps, etc.), as well
as the amount of maternity allowance and allowances to families with three dependent children®.

The funding required for these two schemes, estimated at around 800 billion lire, is modest, but at
least in the case of allowances for families with three dependent children, the selectivity implied by
the very low income threshold serves to ensure that it is targeted at people in rea poverty, offering
them continued protection.

Another important innovation is the National Fund to support access to rented housing, for low-
income families, created in 1999 by the Ministry of Public Works. The fund totals 600 billion lire for
the three years 1999-2001; the resources go to the regions and autonomous provinces which then
distribute them to municipalities.

Table 5 summarises Italy’s main income support measures, taking account of the recent innovations
described above.

The following few paragraphs will analyse the reforms connected with the framework law on socia
assistance, which will help us better understand the role of co-ordination in the overdl design of

measures and in the linkage between monetary pay-outs and activation measures.

® The ISE is made up of a combination of income and assets, with deductions for rental costs and an exemption
for home ownership. A scale of equivalence is applied to the number of family members. This new calculation
method should improve the equity of benefits and free prescriptions. However, socia pensions and social
allowances, minimum pension supplements and civil invalidity payments are all excluded. Whether the ISE is
extended to other measures will depend on the outcome of the pilot.
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Table5 Summary of direct income support measures

Measure | Legidative Ref. | Beneficiaries | Awadedby | Benefit

Social security measures

Employees; unemployed .
LN 153/88: persons on benefit; workers Amount varies
LN 451/94f in receipt of CIG, LSU or according to
Family Allowance LN 449/97*- moility allowance; INPS family’s
DM 27/5 /98’* pensionersformerly in composition and
* | employment; self- income.
employed workers*.
Pensioners whose )
i ; contributory pensions fall Maximum
gjl ni :num l;)ens on DL 503/92. below a minimum sum. INPS 9,224,150 lire/
pplemen Excludes persons who year.
began working after 1/1/96.
RD 1272/39: Workers affected by
T . o physica or mental ;
Disability Pension | LN 160/75; infirmity, unable to take INPS 704,000 lire/month.
LN 222/84. any form of employment.
Welfare measures
Civilians aged 18-65 Ministry of the
Civil Invalidity LN 118/71; who aretotal invalids Interior until .
Pension DL 112/98. | (100%), withincome | 1998, then | 22000 lire/month.
reguirements. INPS
Ministry of the
. i Persons who are 74% ; .
Assistance LN 118/71; invalid, with income Interior until 395,060 lire/month.
Allowance DL 112/98. . 1998, then
requirements.
INPS
Ministry of the
Attendance LN 118/71; Civilianswho are total Interior until .
Allowance DL 112/98. | invalids (100%). 1998, then | 2>:060lire/month.
INPS
} Persons aged over 65, Maximum
Social Pension t“ %ggjgg with income INPS 6,557,200 lire/
' reguirements. year.
Replaced the Social
Pension on 31/12/95. Maximum
Sacia Allowance LN 335/95. Persons aged over 65, INPS 8,005,400 lire/
with income year.
reguirements.
Allowance for Italian familieswith
Families with at least | LN 448/98; Eﬁ‘fgg g‘n‘g?n‘l%prﬁgde”t INPS Basic monthly rate
tcr;]rielzgriﬁpendent DM 306/99. below 36 million lire per 200,000 lire.
year.
Italian mothers not in .
. LN 448/98; ; ; Basic monthly rate
Maternity Allowance | y\1 306/99. | "€Ceipt of maternity INPS 300,000 lire.
benefit.
o Regiond laws, Local Depends on
MV (Living Wage) local decisions. Depends on context. authorities context.
: - Regional laws, Local Dependson
Family Subsidies local decisions. Depends on context. authorities context.
o Citizens & familieswith| Local Basic monthly rate
:in\grg[li\gmgggqm) DL 237/98. incomes below authorities, but | 520,000 lire for the
threshold. Sate-funded. |year 2000.

Sources: Negri and Saraceno (1996); Benassi (1999).
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1.2. Framework law on social assistance

The need for a framework law on socia assistance has been unfulfilled ever since 1977. Proposals and
suggestions along these lines have succeeded one ancther over the years (cf. Commissione Gorrieri,
1995). Such is the urgency of the reform that a committee specifically established to this end by the
Social Affairs Commission recently drew up a single document incorporating other relevant draft

legidation which had already come before Parliament during this legidature (http://www.camera.it).

The hill was approved at first reading by the Chamber of Deputies on 31 May 2000 and is currently
before the Senate. The purpose of the framework law is to create a high degree of social policy co-
ordination at national levd, filling the legidative void which has typified socia assistance (cf. § 1.1.)
and generated sharp disparities between local systems in terms of benefits and access conditions,
namely:
the persistence of category-based regulations, implying different responses to similar needs;
a huge imbalance in the system, with economic transfers taking precedence over virtualy non-
existent services in some geographical aress,
the fragmentation and unrdiability of institutional powers, leading to wastage and
inefficiency;
the inadequacy of sociad initiatives in the face of continually changing and ever more
fragmented needs, not least in relation to demographic trends and the transformation and
proliferation of family typologies. Indeed, one need only think of the importance of caring
activities in a society in which a pronounced ageing of the population — with all the associated
socia and health requirements - coexists with an extremely low birth rate, due not least to the
growing gap between procreative desires and decisions, originating in the difficulty of
reconciling childcare with work outside the home, especially for women.

The aims of the reform are many and varied, and can be outlined as follows:

To increase the share of GDP devoted to welfare expenditure, which currently lies below the
European average, and to reorganise and improve its composition so as to upgrade personal
services and the balance between geographical areas.

To incorporate the total budget dlocation of the Social Policy Fund into the Finance Bill,
topping up resources annualy according to requirements, without having to resort to specific
sectoral laws (as from 2001).

To put the municipalities in charge of reorganising the socia protection system and make the
State responsible for setting minimum benefit standards, since there should be equa

opportunities to claim socid entitlements throughout the country, without encroaching on the
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organisational autonomy of local areas and without adversely affecting higher-level benefits
where these exigt.

To confirm the planning role of the regions, for reasons of cost-saving and efficiency. Three
important levels of co-ordination are singled out: loca, with regard to the operation and
implementation of measures and services; regional, with regard to planning in accordance
with specific loca circumstances, and national, in identifying quantitative and qualitative
levels of social assistance. These different levels aso need to co-ordinate among themselves,
in order that local decisionsfit into the overall national framework.

To invest more heavily in personal services, both to respond better to ever more pressing
social needs and to promote the development of new forms of social entrepreneurship,
creating vital job opportunities especiadly in areas with higher incidences of unemployment.
This strategy entails the involvement of a number of bodies in the non-profit sector (co-
operatives, voluntary organisations) and in the world of work (commercia firms in the socia
welfare sector). Thus there is a need for co-ordination between the relevant local authorities
and these bodies, which must agree on the content of services and benefits and on the method
of delivery, aswell as on shared objectives and joint projects (cf. § 3.2.6).

To involve and motivate other actors in the field of solidarity, in addition to the public
authorities, such as Third Sector bodies and community groups: co-operation and partnership
are regarded as fundamenta in building up the socia protection system. Co-ordination is
cruciad here too, in order for consultations among the various parties to bring about
improvements in the administration of the welfare system both nationally and locally.

To strongly develop family policies, currently weak and inadequate, recognising the role of
families in caring for individuas who are not sef-sufficient, and in accommodating persons
suffering socia disadvantage, in the form of foster-care. Specific economic incentives are
envisaged to this end, to offset the onerous burden on families (increases in family alowances
and tax relief; loans both to help young @uples purchase a home and to help single-parent
families and expectant mothers overcome temporary difficulties; rent supplements and study
allowances for low-income families; introduction of maternity allowances for mothers not
covered by any insurance-type protection - LN 448/98), and services to help reconcile patterns
of work, caring and family life (development of various services for children aged under three
- LN 285/97: reform of maternal and paternal leave - LN 53/2000). The integration and co-
ordination of the various social policies makes initiatives more rounded and effective, and
allows the various problems to be tackled at one and the same time where disadvantage has a
number of causes, as well as extending policies to encompass preventive measures too.

To test out universal forms of income support, standardised across the whole country, and in
particular the RMI (Minimum Insertion income) (cf. § 1.3), which sets out measures for

social/labour market integration and assistance; its implementation involves various bodies
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(locd authorities, public ingtitutions, voluntary sector organisations, commercia firms) and
therefore calls for as yet unprecedented forms of co-ordination (cf. § 4.2 and 4.3).

To recast economic transfers in line with the principle of separating out social assistance from
socia security, whilst safeguarding acquired rights. In particular, the different welfare pay-
outs for invaidity will be reconciled into three measures. a minimum income for tota
disability; a minimum income for partia disability; an independent living and
communications allowance.

To shake out the IPABs (Istituzioni Pubbliche di Assistenza e Beneficenza — Public Welfare
and Charitable Ingtitutions), a magjor feature of Italy’'s social assistance landscape in historical
and quantitative terms, 4,200 of which are registered with the Ministry for Socia Solidarity,
with overall assets estimated at 37,000 hillion lire; they manage a third of al bed-placesin
residential homes for the elderly. Parliament has given the government the green light to
rationalise these ingtitutions, placing them squarely in either the public or the private domain,
whereas they have until now been located in a sort of grey area; in some cases these changes
may force them to close down. Hence there is enormous interest in what will happen to the
assets of IPABs; a whole host of voluntary sector bodies would moreover like to take over
their agreements with the public administration for the delivery of public services, al of which
leads to a good deal of competition among them.

To introduce a Socia Services Charter and establish an Office for Social Protection, with the
task of upholding the rights already acquired by citizens to information and transparency, and
to introduce new rights concerning the adoption of service quality standards, their
publicisation and the public authorities' obligation to verify these (De Ambrogio, 1999).

To earmark resources for continuing training of social services officials, partly with help from
the European Socia Fund (but with no additional burden on the State).

To establish a socia services information system at national, regiona and municipa level;
until now the absence of any such system has prevented administrations from devoting enough
thought to the policies implemented, with inevitable effects on evauation and planning
activities, and to conducting comparisons not only between different Italian localities but also
between Italy and other European countries, given that methods of data collation and analysis
are extremely fragmented and diverse, not only from one municipality to another but even
from one department to another.

To develop cascading planning, as is done in the health sector: three-year national, regiona
and area socid plans will be drawn up. The priorities for the forthcoming three-year period

are:
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a. Extending essentia benefits in areas of the country where these are particularly poor;
b. Concentrating resources on benefits and services which are particularly inadequate
and/or for which demand has grown most sharply;
c. Promoting policies in support of family responsibility.
The framework law is therefore in tune with the European Union’s socia inclusion policies, as drawn
up by the Lisbon Council in March 2000.

1.3. The RMI (Minimum Insertion Income)

1998 saw the introduction of the first ever income support scheme with nationally uniform rules, abeit
specifically tailored to local contexts. Legidative Decree (DL) no. 237 of 18/06/98 ingtituted the RMI
(Reddito Minimo di Inserimento — Minimum Insertion Income) to run as a pilot in 39 municipaities
distributed throughout the country over a two-year period’. The decree lays down baseline criteria in
terms of the scales of equivalence, the sum awarded, the identification of recipients and priorities, and
the need to couple income support with social and labour market integration programmes for
recipients. With due respect for these criteria, each local administration may choose its own specific
means of implementation and may arrange waivers and clarifications, for instance with regard to
property ownership. The need for and advisability of introducing such a measure had already been
highlighted by the Committee of Inquiry on Poverty and Marginalisation in 1995 and taken up in 1997
by the Committee for the Analysis of the Macroeconomic Compatibility of Socia Expenditure (Onofri
Commission), in the context of a proposed overal reform of the welfare system (Commissione di

Indagine sull’ Esclusione Sociale, 2000).

The fundamental innovation of this measure is that it casts aside the category-based discrimination (cf.
8 1.1) which gives the deserving poor (those unable to work for reasons of age or disability)
precedence over the able-bodied poor. The RMI is geared to al families whose income lies below a
certain threshold, calculated according to the family’s composition, in line with a uniform scae of
equivalence for the entire country (cf. Table 2), which takes into account the presence of family
members who are not self-sufficient (underage children, disabled and elderly persons) or who have

additional difficulties (drug addicts, immigrants, etc.), assigning a higher ranking to them. The sum

" The municipalitiesincluded in the pil ot were selected according to anumber of factors: diversity of economic,
demographic and scia conditions, an appropriate distribution throughout the country; variety of forms of
assistance already up and running; acceptance by municipalities (DL 237/98, Art. 4). The 39 municipalities were
picked from an initial selection of 22 provincial groupings. 5inthe north, 11 in the centre and 22 in the south, of
which 13 have fewer than 10,000 inhabitants and 13 are provincia capitals. In five of the latter (Genoa, Foggia,
Reggio Calabria, Catania and Sassari) the pilot involves only certain districts. The population of the areas
concerned is estimated, on the basis of 1991 census data, to be around 850,000 inhabitants, belonging to some
280,000 family units (Istat, 1999).
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awarded corresponds to the difference between their actual income and the threshold. The supplement

is paid out monthly, beginning with the entire month during which the claim is received.

Earnings from employment are calculated at 75% so as not to discourage people from seeking a
properly paid job; such earnings may be lowered further where rental and ancillary costs are
excessively onerous; existing arrears may also be divided into instalments. Deductions may be made
where someone is repaying loans in excess of their financial capabilities, and for health and welfare
costs not covered by the SSN. Recipients must have been resident in the municipality concerned for at
least 12 months on the date of the public announcement if they are EU citizens, and for at least three
years if they are not from the EU or are stateless; the actua place of residence is what counts, as long
asit iswell-established, even if it does not correspond to the officialy registered address.

Another key feature of the RMI is the emphasis placed on activation measures for recipients. An
agreement tailored to his’lher persona circumstances is signed with every recipient concerning a
pathway for their social and/or labour market reintegration; this is similar to what happens in France
under the RMI there, but is something entirely new for Italy. Programmes may range from a return to
compulsory schooling, to vocationa training, to labour market integration, to LSU (Socialy Useful
Jobs), to psychological support or healthcare. Subjects of working age who are unemployed and fit for
work are expected to be available to attend vocationa training courses and to accept any suitable job
opportunities offered to them.

The combination of economic support and labour market integration under this scheme presupposes
on the one hand the availability of adequate funding nationally, and, on the dher, the existence of a
network of local actors — public, private and non-profit making — who will co-operate in the various
phases of socia and employment projects. First the RMI pilot and thereafter its full roll-out will
therefore provide opportunities to consolidate existing networks and to create new ones where none
exist or they are very fragile The RMI should in all cases act as a catalyst and multiplier of
partnerships, policy agreements and local conventions. Co-ordinated activity is indispensable to the
enforcement of this reform, both during the experimental phase and — &l the more so — once it is
institutionalised. The design and development of RMI-related projects are important stages in planning
ahead for local development, especially but not only with regard to social policies (indeed, one need
only think of the employment effects linked to offering recipients guidance and training, and of the
potential for emergence from the illegal economy). Local discussions will both develop within existing
co-ordination contexts and be fuelled by fresh thinking, channelled in innovative directions according
to loca requirements. It would seem important in this regard to envisage methods whereby higher-
level bodies, particularly regional and national ones, can give technical back-up to co-ordination, as
has happened for projects funded under Law 285/97 (cf. § 3.2.3).
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The Department of Social Affairs (DAS) has set up a working group on the RMI, comprising experts
and representatives from the ANCI (Associazione Nazionale Comuni Italiani — National Association
of Italian Municipalities). The municipalities involved in the pilot have a direct line to the Ministry to
resolve the numerous questions raised by the new scheme. Training courses have been held in Rome
for local officids in charge of implementation, albeit very belatedly, since they only began once the
pilot was half way through. This undoubtedly caused problems, limiting the competence of staff and
officials a the crucial time of the pilot's launch. Better-timed training would probably have obviated
many of the mistakes made in the initid stages, and would have alowed the delivery and
implementation mechanisms to be designed in a more functional manner.

The municipalities have moreover begun to exchange information and consult one another in
unprecedented ways, even across large distances, for example Foggia and Cologno Monzese.
Municipalities in the same province (Viterbo and Enna) or region (Sardinia) have attempted to launch
virtual consortia to administer the pilot, but such efforts have not had the desired effects. The politica
approach of the respective administrations in the province of Viterbo has made co-ordination among
four of the seven municipalities participating in the pilot impossible; in the province of Enna, two of
the six municipalities involved have experienced maor political crises which put paid to any co-
ordination; the two municipalities concerned in Sardinia explicitly asked the region to take on an
active co-ordinating role, but the regional administration refused, following its failure to influence the
selection of municipalities included, and this attempt at co-ordination likewise failed. Paradoxically,
channels of information and co-operation between physically distant and socio-economicaly diverse
municipalities seem to have functioned better than those between more homogeneous localities. Be
that as it may, once the measure is extended to the entire country it will be crucial to offer adequate
technical support for local co-ordination among neighbouring municipalities, especialy small ones
which, by joining forces, will have greater scope to offer social and labour market integration

initiatives otherwise beyond their means.

1.3.1. RMI recipients

25,609 families have so far been included in the pilot, the overwhelming majority of them (88.7%) in
the south of the country, totalling 90,315 persons. RMI domestic units are larger than average Italian
households (3.2 members as against 2.8) and have more young children (34.2% rather than 17.9%).
6.9% of families in receipt of the RMI have at least one disabled member. The over-representation of
large families with children and disabled members reflects the characteristics of poverty in Italy (cf.
Introduction), but is aso a consequence of the criteria laid down by the decree. Elderly people, by
contrast, are under-represented since the RMI income threshold is lower than the socia allowance,
which was in fact increased by 100,000 lire in the 1998 finance bill. 7,407 socia integration projects
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have so far been launched, involving 37,444 persons in total, primarily in respect of vocationa
training and remedia compulsory schooling. The average monthly sum disbursed to families is
815,000 lire. The resources devoted to the pilot amount to some 476 billion lire (cf. Table 6;
Commissione di Indagine sull’ Esclusione Sociale, 2000).

Table 6 Data on the RMI pilot: number of recipients and projects mounted, volume of resources
disbursed
P Inhabitants | Recipients | Fami- | Projects | RinP |, % Resources
Municipality () (R) is® | ® | ®Rp) | PN reR disbursed

Nichdino 45,609 860 351 451 458 19 53 3,978,000,000
Limbiate 32,469 349 117 89 335 1,0 96 2,041,000,000
Cologno Monzese 49,790 453 174 164 204 0.9 45 3,138,000,000
Rovigo 50,925 324 150 150 202 0.6 62 2,700,426,000
Genova (Volti/Pra) 39,000 1,39 501 596 479 3.6 34 4,630,000,000
Massa 67,999 1,991 828 772 1,800 2.9 0 10,753,457,000
Civita Cagtellana 15,992 368 150 20 151 2.3 41 2,328,894,000
Corchiano 3319 53 15 27 28 1.6 53 276,997,000
Monteros 2,232 43 15 10 8 1.9 19 245,744,000
Onano 1,211 33 13 3 17 2.7 51 190,064,000
Gallese 2,798 55 26 6 32 2.0 58 287,914,000
Fabricadi Roma 6,296 120 32 31 35 1.9 29 1,015,149,000
Canepina 3,072 65 23 25 28 2.1 3 268,761,000
Pontecorvo 13,345 711 233 5 220 5.3 31 3,779,764,000
Alatri 26,848 950 288 172 234 35 25 4,081,181,000
Caserta 73,797 5030 1589 17 278 6.8 6 22,746,032,000
Ortadi Atdla 12,154 4854 1593 12 724 39.9 15 26,036,813,000
Naples 1,035,835 17,283| 3,629 3,589 17,123 1.7 99| 92,736,955,000
L’ Aquila 69,516 437 260 19 437 0.6] 100 9,446,907,000
Isernia 21,007 693 218 7 218 33 31 3,222,000,000
Foggia 155,785 0983 2869 30| 2703 6.4 27 39,441,110,000
Andria 93,446 6,197 1,69 1,100 6.6 18 20,347,437,000
Bernalda 12,266 802 252 6 229 6.5 28 4,115,703,000
Grassano 5,929 390 161 3 161 6.6 4 2,497,519,000
Isola Capo Rizzuto 12,721 4520 15520 13 760| 355 50 33,477,149,000
Cutro 9,866 2822 1,06 3 571| 286 20 20,104,346,000
Eﬁ)’rg'o"mﬂ' in 18,821 2758 882 4 76| 147 14 17,627,048,000
Reggio Cdabria 180,158 5351 17313 12| 2958 3.0 55 23,599,626,000
Nardo di Pace 1,532 290 78 65 189| 189 65 1,177,000,000
Enna 28,532 2,025 694 3 506 7.1 25 11,957,854,000
Barrafranca 13,466 2,306 692 21 866 | 17.1 37 13,947,853,000
Leonforte 14,407 2,052 650 11 400 14.2 19 15,383,544,000
Catenanuova 5,031 531 182 6 132 106 25 4,028,697,000
Agira 8941 79 261 2 200 8.9 25 5,040,000,000
Centuripe 6,239 431 158 6 174 6.9 40 4,439,832,000
Catania (VI1-1X-X) 64,379 8400 1,600 300 1,200] 13.0 14 32,077,542,000
Sassari 121,038 2,970 728 700 1,456 2.5 49 25,683,020,000
San Nicolo 2,945 167 40 40 | 57| 24 1,386,379,000
d’'Arcidano

Oristano 33,066 1,456 522 17 412 4.4 28 6,003,068,000
Tota | 2361,782] 90315] 25600 7407 37444] 38| 42]  476,238,785000
Source: Irs, Cles, Zancan, Rapporto di valutazione sulla sperimentazione del RMI, cited in: Commissione di indagine
sull’ esclusione socide, 2000.
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1.3.2. Unresolved issues concerning the pilot

As was only to be expected, the pilot has thrown up a number of questions and problems which will
have to be tackled before the RMI can be institutionalised and extended to the entire country. These
relate to 1) funding; 2) how to rank recipients, 3) significance of the contractual nature of the scheme;

4) income and asset checks; 5) whether to count sources of incomein full or in part.

1) Funding of the scheme. While the provision of economic support remains subject to budget
congtraints its scope will be severely restricted, and not every family falling below the threshold set
will be able to receive an income supplement; rather, it will always be necessary to establish a rank
order and to finance only some of the qualified claimants. In effect, the RMI has been administered in
two contrasting ways in the 39 municipalities, depending on their circumstances. In certain
municipalities, such as Cologno (cf. § 4.2), it has proved possible to fully satisfy the demand: financia
resources have been sufficient to cover all requests, and every claim lodged during the pilot period has
been assessed and, where appropriate, financed (as long as the statutory requirements were met)®. In
other municipalities such as Naples (cf. 8§ 4.3), resources fell well short of the requests received, and
delivery had to be based on a ranking of successful claims, only some of which were subsequently
financed. It therefore proved necessary to close the call for applications, and to leave open a secondary
access channel for official referrals by social workers. It was impossible to accept, assess and where
appropriate finance, every claim presented at any time during the pilot (interview no. 63), raising the
obvious danger of jeopardising the equity of enforcement: families having a higher score than some of
those funded may be excluded from the scheme, either because the information did not reach them in
time (before applications closed), or because they are not identified by social workers as cases serious
enough to merit automatic referral, or because not al officia referrals can be funded owing to the
limited budget (interviews 54, 63 and 66). Account will have to be taken of these two different
patterns of management when evaluating the pilot and planning for full roll-out. Indeed, if this
mismatch between available resources and cases actually accepted is to persist, the scheme's
objectivity and guarantee of equal treatment throughout the entire country will be cancelled out; these
points were fundamenta in the introduction of the RMI. According to estimates carried out for the
Ministry, delivery of the RMI throughout Italy will incur expenditure of around 4,000 hillion lire per

year.

8 |t should however be noted that even some municipalities possessing adequate resources decided to accept no
further claims during the final months of the pilot, in that there would not have been enough time to activate
proper labour market integration projects. Thus, these municipalities created an obligatory linkage between
income supplements and activation initiatives, as intended by the spirit of the reform.
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The pilot municipalities were asked to provide co-funding amounting to a maximum of 10%. This has
meant a sizeable commitment for large municipalities such as Naples, and has restricted the possibility
of adapting staffing and structures to the huge impact of the pilot. As we shal see in section 4.3, the
social work department of the municipality of Naples, aready severely understaffed, was obliged to
mount the pilot with minimal internal reorganisation and no full-time workers, entrusting all the social
and labour market integration initiatives to appropriately selected Third Sector bodies; this generated a
huge need for co-ordination among these bodies and between them and the municipality itself. Regular
meetings in fact became necessary between representatives of the various organisations and socia
services staff, so as to draw up joint guidelines for initiatives and methods of contacting recipients,
evaluating projects underway and correcting errors (interviews 41, 50 and 54). Co-financing by
municipalities was introduced as a means of making local authorities share responsibility for delivery.
It should however reflect their actual capacities, since otherwise authorities will continualy be forced
to divert resources from other budget headings and/or will never have the wherewithal to improve
their staffing levels, training and infrastructure. This would limit the likelihood that the reform will
promote innovation and modernisation of management systems. In particular, it is important that the
RMI should have a dedicated office, in which at least some of the staff deal exclusively with this
measure, especially given the fact that once it is fully up and running it is scheduled gradually to
replace some of the present income support schemes (e.g. the socid pension, civil invalidity pension
and minimum pension supplement), with a view to streamlining the welfare system (Negri and
Saraceno, 1996). It has been proposed, not least to avoid these limitations, that the regional authorities
— hitherto not involved at all — might be given a role during the start-up phase. Thus the government
would provide a more reduced basic proportion of the subsidy, while the regions, which are authorised
to levy taxes (perhaps necessary in order to accumulate resources), would top this up according to the
means available to them and in line with specific loca requirements, for example by attaching greater
importance to housing costs in areas where these are particularly high (interview no. 69). This would
require the creation of a new channel of vertical co-ordination among the regions and the
municipalities on their territory, on the one hand, and between the regions and the Ministry on the
other, in order to ensure that planning is properly co-ordinated between all the various levels involved,
above al in terms of cash-flow; otherwise the implementation of the RMI scheme and the associated

programmes would suffer, and the results would be seriously jeopardised.

2) How to rank recipients. Some municipalities have adopted differential short-lists according to
family typologies, setting aside a percentage of places on the digible list for each category singled out,
in order that the over-representation of certain typologies does not impede access by other needy
families. Other municipalities, by contrast, have confined themselves to applying the scoring system
dtipulated in the decree and then drawing up a single ranking. The municipality of Naples, for
example, has created separate short-lists for single-parent families, young couples, nomadic families,
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families with no fixed abode and immigrant families. At least 80% of the claims accepted from these
categories ought to receive funding. Furthermore, in addition to the higher score envisaged by the
decree in the case of dependent children who are minors or disabled, the municipality of Naples has
awarded extra points for families in rented housing, families with disabled members — even with
different degrees of kinship — and for social disadvantage (imprisonment, acoholism and drug
addiction). Whereas on the one hand this decision risks reproducing aspects of the category-based
benefits so very prevalent in local socid services departments, on the other it appears vital in order to
attach due importance to circumstances where several problems overlap. To ignore varying degrees of

disadvantage would in fact be a source of inequity.

3) What significance should be attached to the contractual nature of the scheme? The pilot isin fact
revealing local differences in this fiddd too. Once the RMI is fully rolled-out, however, these
differences will have to be minimised, not least because of the uinderlying philosophy. Basicaly there
are two main approaches to income support measures. the first emphasises the right/duty to work,
drawing the conclusion that someone who is not prepared to co-operate actively in their own
(re)integration is not entitled to the supplement; the second has to do with consumers’ rights, the fact
that al citizens have a right to be protected from indigence and to remain free from it for as long as
their state of need persists (Negri, 2000). The former view, which could be defined as “contractualist”,
can in turn be read in two ways: firstly, in keeping with the French thinking behind the RMI, the State
and the citizen are engaged together in a rehabilitation process, which may alow for intermediate
stages, partia failures or interruptions; the citizen has a guaranteed right to assistance and may take
lega action against the State if adequate insertion mechanisms are not made available. Under the
second interpretation, the social worker has greater discretionary powers in assessing whether the
subject’s failed reintegration is due to that person’s lack of persona commitment, and the subsidy
comes close to being used as a sanction (positive if disbursed; negative if reduced or suspended) for
the “willingness’ shown by the client (interview no. 29).

These two approaches could in fact co-exist, if they applied to two distinct types of client. There is
manifestly an area of disadvantage from which active recovery is extremely difficult due to an
accumulation of serious, chronic problems and a long history of dependence on services, or a least a
lack of self-reliance. Such clients require prolonged income support with a view to damage limitation,
or else assistance with healthcare, with improving persona and environmental hygiene in their homes,
etc. (interview no. 63). Then there is a second type of client, whose material, psychologica and
emotional resources and relationships are not so badly compromised as to rule out a recovery
programme. For these clients, access to the RMI could be portrayed as temporary support geared to
reviving their persona self-reliance and that of their family, where there is one, by means of

appropriate activation pathways and instruments. This would allow for a greater turnover of clients,
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thereby making the scheme more equitable in that access can be ensured for a larger number of

entitled persons, and potentialy al of them (interview no. 41).

4) Arrangements for verifying income and assets, which will have to involve bodies such as the Excise
Department, Land Registry Offices, INPS, etc. a ministeria level. There has in fact been little
response to local requests for co-operation (e.g. in the case of Naples): institutional endorsement is
needed. Social workers, who are responsible for operations on the ground and for building a
relationship of trust with clients, cannot be expected to carry out such checks single-handedly. On the

other hand, if checks are non-existent or inadequate, the door is opened wide to inequity.

5) More precise guidelines on sources of income: which to count in full, which to calculate as a
percentage; to which sources individual municipalities may or may not apply waivers. Here too there
have been substantial differences from one pilot municipality to another (interview no. 63). In some,
for example, possession of a bank or post office current account has resulted in automatic exclusion; in
others it has been tolerated. It does however appear indispensable — as stipulated in the decree —to
calculate earned income at 75%, in order to avoid any disincentives to looking for paid employment,
the so-called unemployment trap whereby it is not in the interests of beneficiaries to accept a job, since
the subsidy lost will exceed the pay earned (Boeri and Pellizzari, 1999).

Assuming that the social assistance reform receives the green light from the Senate, the transition from
the experimental phase to full institutionalisation will be complex and delicate. The Minister for Socia

Solidarity is to report to Parliament in January 2001 on the outcome of the pilot. It is imperative that
the scheme, either within the framework law or as a separate item, should be definitively approved by
spring of the same year, when the legisature ends, otherwise its passage through Parliament will come
to nothing. All the socia actors involved are very concerned about the future prospects. a socia
assistance and support mechanism has been created which the municipdities aone are not in a
position to finance, yet whose termination would produce severe imbalances in the local communities

concerned.

Italy’s welfare system is undergoing a period of major changes and reforms. these are required in
order to make it sustainable and better able to respond to the social needs of present-day society. The
socia assistance pillar in particular is being subjected to a thorough and long-overdue reorganisation,
which should render the Italian system more equitable, more capable of preventing serious socia
exclusion, and more in line with the systems of other European countries. It is however too early to
say whether these policy changes will be followed through in practice, and whether or not the result

will be a more homogeneous and less fragmented system.
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2. Activation Policies

2.1. Socio-economic context

We have seen that one of the principal characteristics in Italy is the pronounced disparity between
north and south. This disparity is reflected in the nature of the Italian production system in terms of
economic development, income and employment (Pugliese and Rebeggiani, 1996); it has distant
origins, and was aready present before Italian unification (pre-1860). Industrialisation has not closed
the gap during the last fifty years, while Itay has developed from being a rural under-developed
country, from which many people emigrated to being one of the most industriaised and developed
countries in the world (with net immigration during the last twenty years); rather, it has contributed to
increasing the imbalance. During the years from 1950 to 1970 the economic boom of the Fordist
period was concentrated in the so-caled Industrial Triangle (Milan, Genoa, Turin) in the north-west of
the country, where development occurred mainly in large-scale industry, which established itself as
the prevailing modd of industrial relations (Fordism). During that period the south was notable for
high rates of emigration towards the regions of the north. Since the middle 1970s, on the other hand,
with the spread of the economic recession caused by the il crisis, the crisis in big firms and the
decline of heavy industry, north-eastern and central Italy have spearheaded a fresh economic miracle,
anticipating the production methods of flexible specialisation (post-Fordist), with networks of small
and medium-sized firms able to produce short runs, often ad hoc. Such networks are rooted in local
production and trading contexts with strong traditions (Bagnasco, 1977; Trigilia, 1992), which are
increasingly oriented towards exporting. In this scenario the south, lagging behind in its economic
development and faced with very limited private investment, has been for decades the recipient of
extraordinary funding and emergency policies which, far from closing the gap with the centre-north of
the country, have proved to be instruments for collecting votes and the object of political corruption
and illicit finance. The gap between north and south caused al the structural economic problems and
public administration difficulties to be concentrated in the south: low rates of activity, high
unemployment (especially of young people and longterm), high rates of moonlighting, school
truanting percentages above the national average, levels of public services far lower than in the rest of
the country. Thus, no analysis of Italy’s economic structure can ignore this split in the economic
texture, which is aso reflected in the labour market. The national unemployment rate is, therefore, a
misleading figure given by the average of three completely different data sets (cf. Table 7). In the
north it is near full employment (4.9% in April 2000), most notably in some areas and regarding men:
the unemployment rate for males aged between 40 and 49 years was 1.6% in 1998 (OML, 1998),
while the employment rate for males between 35 and 54 years old reached 90.9% in the north in 1999
(Istat, 2000). The figure for central Italy is near the European mean (8.8% in April 2000). Lastly, the
data for the south are 21% in April 2000, with 16.2% for males and 30.5% for females (Istat, 2000).
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Table 7 Unemployment rates by sex, age and geographical area (%, 1994 - April 2000)

April
1994 1995 1996 1997 1998 1999 2000
Italy 11.1 12.2 12.2 12.4 12.2 11.7 10.8
Males 8.5 9.5 9.4 9.8 9.4 8.8 8.3
15-24 28.4 30.6 28.4 29.8 29.5 28.6 28.4
40-49 3.1 4.1 3.8 3.9 3.9 - -
Females 15.6 16.8 16.8 16.8 16.8 16.3 14.9
15-24 36.8 39.1 39.1 39.3 39.2 38.3 35.3
40-49 7.0 7.7 7.4 7.2 8.4 - -
North-west 7.2 7.6 7.2 7.7 7.1 6.2 55
Males 5.1 5.4 4.7 5.3 41 4.0 3.5
15-24 17.0 17.4 14.2 16.1 12.9 13.6 14.0
40-49 1.9 2.3 1.9 2.1 1.7 - -
Females 10.5 11.0 11.0 11.3 11.4 9.5 8.5
15-24 24.8 25.6 25.6 26.4 26.6 22.4 20.4
40-49 4.7 5.0 4.8 4.8 5.7 - -
North-east 6.7 6.6 6.0 6.2 5.7 4.8 4.2
Males 4.4 4.3 3.8 4.3 3.6 2.7 2.7
15-24 14.7 13.8 11.5 13.1 11.3 7.6 8.4
40-49 1.6 1.9 1.5 1.7 1.5 - -
Females 10.2 10.0 9.2 9.0 8.6 7.7 6.3
15-24 24.1 23.3 21.4 21.1 20.1 15.9 12.0
40-49 4.6 4.6 4.1 3.9 4.3 - -
Centre 9.3 10.4 10.5 10.6 10.0 10.0 8.8
Males 6.4 7.4 7.5 7.6 7.3 7.3 6.6
15-24 21.4 23.8 22.7 23.1 22.9 26.4 21.7
40-49 2.3 3.2 3.0 3.0 3.0 - -
Females 14.3 15.2 15.2 15.2 14.1 14.1 12.0
15-24 33.7 35.4 35.4 35.6 32.9 37.4 33.1
40-49 6.4 7.0 7.0 6.5 7.1 - -
South 19.3 21.6 22.3 21.8 22.9 21.9 21.0
Males 15.4 17.5 18.0 17.6 18.5 17.0 16.2
15-24 51.5 56.2 54.4 53.7 57.9 50.0 49.3
40-49 5.6 7.5 7.3 7.0 7.6 - -
Females 27.9 30.6 31.5 30.5 31.9 31.6 30.5
15-24 65.7 71.1 73.2 71.2 74.5 65.6 62.0
40-49 12.5 14.0 13.9 13.1 12.5 - -

Source: Istat, Rilevazioni sulle Forze di Lavoro, 2000.

Employment, as estimated by Istat in its survey of the labour force, increased on average by 1.3% in
1999 (from 20,435,000 to 20,690,000 persons). The increase has been concentrated in the regions of
the centre-north. In the south, after the increase in 1998 (127,000 more people employed between
October 1997 and October 1998) there was a stagnation, partly due to the structural decline in
agricultural employment and the contraction in traditional distribution. Contract work and part-time
work explain a great deal of the increase, not only compensating for a shrinkage in traditional types of
employment, but aso alowing the creation of jobs which would not have arisen in a more rigid

regulatory system (Ministry of Employment, 2000).
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The unemployment data are also mideading because of the relatively high quantities of undeclared
work, both as the only source of income for persons who are officially unemployed and as a second
unrecorded income for persons with a regular employment contract. It is estimated that in 1998 there
were amost 5.5 million irregular jobs, equal to 15.1% of the total. Undeclared employment represents
29.1% of the total labour input in the agricultural sector, 17.0% in the service sector and 16.5% in
construction (Ministry of Employment, 2000).

The problem of this Italian model of unemployment (Pugliese, 1993) is thus, on the one hand, the
incapability of the economic system to create a sufficient number of secure jobs, and, on the other, the
fact that unemployment is concentrated in the south of the country and particularly affects certain
social groups, notably young people and women. Until the 1990s the difficulty of creating jobs was a
conseguence of the rigidity of the labour market, due to the high protection given to those in stable
employment and the low incentives offered to those who were excluded from the labour market.
Employment policies in Italy not only reflect this dualism in the labour market, but have long
contributed to reproducing it and consolidating it. Unemployment benefit is a marginal measure
limited to those who have had a stable job for a certain length of time, and lasts for only a few months.
Workers who fall prey to major industrial crises and restructuring do have other systems of protection
available to them, such as the Wages Guarantee Fund and the Mohility Allowance (cf. § 2.2). In other
words, persons ensconced in the market of large and medium-sized industriad and commercia
businesses (the sectors which were at the centre of the economy from the 1950s to the 1970s) have
always had ample guarantees, while those in the secondary labour market, characterised by insecure,
occasional, underpaid and often illegal jobs, have few opportunities to transfer into the world of more
stable employment. This explains why women and young persons are over-represented among the
unemployed. Women usually have less stable work histories than men, mainly because of
interruptions due to child-bearing and child-care. If female workers leave their employment prior to
having children, and start to seek work again only when their children reach school age (often because
of a lack of services such as nursery schools and the scarcity of part-time jobs which alow a
reconciliation of domestic and non-domestic activities), they have great difficulty in returning to the
world of stable guaranteed employment. The same thing happens with young persons seeking their
first job, since contacts between school and the working world are aimost totally non-existent, as are
measures for supervised employment and for labour market insertion: in most cases these are limited
to tax concessions and reduced social contributions for firms. The inadequacy of employment policies
for young persons derives from various causes. It was the high rate of emigration typical of Italy until
twenty years ago that made such policies less essentiad - young people, in fact, were those most likely
to leave, and so the priority became socia protection for the adult males who remained to work in the
country (Mingione and Pugliese, 1996). Added to this is the fact that the family was considered
responsible for caring for children, in an atmosphere of negative dependence which does not alow for

atransfer of public resources for the upkeep of young persons and families.
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The other disturbing fact about the Italian model of unemployment is the length of time it lasts, for
63.2% of the unemployed have been without work for more than 24 months. When the crisis due to
de-industrialisation took on considerable proportions, many income support systems connected with
employment were extended to groups previously excluded, so as to increase the breadth of cover, but
at the same time their duration was reduced. In the absence of adeguate activation policies, this has
meant that many redundant workers who found it difficult to obtain fresh jobs before their benefit ran
out would have been able to count only on local income support measures, which were extremely

varied and discretionary (cf. § 1.1.), had there not been repeated waivers to reforms (cf. § 2.2.).

2.2. Employment policiesin Italy

In 1999 the resources dedicated to employment policies amounted to 29,000 billion lire (in line with
the figure for 1998)°. 53% of the expenditure related to active employment policies, while 47% was
for passive policies covering the economic cost of unemployment. According to these figures, Italy
seems paradoxically to be at the forefront of the transition from passive to active employment policies.
However, these data must primarily be considered in the light of the overall meagreness of these
employment policies (1.4% of GNP in 1999). Secondly, 29.3% of the resources dedicated to
employment policies consists of the shortfall in income from social contributions on combined
contracts, that is to say reduced contributions applied to work/training contracts, and amost 9% is
represented by the financing of LSU (Lavori Socialmente Utili - Socially Useful Work) and LPU
(Lavori di Pubblica Utilita - Community Service Work), which, as we shall see below, could until
recently be considered to be active employment policies only in theoretical terms, while they were in
essence defensive instruments (Ministry of Employment, 2000). The percentage of resources destined
for active policies, abeit with this qualification, certainly demonstrates a willingness to modify the
system of employment policies, which are in fact extremely fragmentary in Italy, since they have been
constructed in successive stages, in close connection with the economic climate, political events and
the balance of power between social groups. Measures introduced provisionadly (temporary or
emergency ones), and only for certain categories of worker, have sometimes been extended to other
categories and perpetuated in time, in the absence of any general plan for a system incorporating the
individual provisions, which are in fact scarcely co-ordinated one with the other. This is quite different
from other countries (e.g. Germany and Sweden), where a single al-embracing law governs active
employment policies, income support and employment services (Gualmini, 1998).

Historically, the Itaian model of employment policy was developed in the 1940s around three

principal axes: compulsory insurance against total unemployment, wage supplements in return for

® This figure does not take account of expenditure for the normal operations of the public employment service,
which was over 900 billion lirein 1999 (Ministry of Employment, 2000).
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reductions in working hours, and the public job placement system. From its inception the system
included a difference of treatment between workers included in the labour market, who received
generous wage supplements in cases of reduced working hours, and those excluded (unemployed and
inactive), who received a derisory amount of unemployment benefit, equal to a figure regarded as the
minimum needed for subsistence, and not in proportion to previous income.

It is evident that workers recelved different treatment not according to their needs but according to
their previous employment situation. The evolution of the system of employment policies has proved
to be extremely “path-dependent”: in spite of repeated attempts at reform, the old instruments
protecting workers have never been completely substituted, but new measures have been
superimposed on them and introduced in parallel with them. This, together with the separation of
training and employment (cf. § 2.3.), is one of the reasons why it is so difficult to create a coherent and
balanced system of defensive and active employment policies in Italy (Guamini, 1998). Consequently
the protection model created for a Keynesian economic system, which aimed at the full employment of
male heads of families, through whom protection was aso given to the family members they
supported, proved insufficiently flexible and adaptable for the changed socio-economic conditions of
the 1980s and 1990s. The wage supplement mechanism was developed at the expense of
unemployment pay and public employment services, partly because of the growing strength of the
trade unions, which became increasingly powerful in negotiating socia rights for their own members,
mainly employees of large industrial firms. In Italy the contrast between insider and outsider'® as

regards the labour market has been particularly strongly marked (Reyneri, 1996; Ferrera, 1998).

19 By outsider we mean a person who has never worked in theregular labour market, that isto say in afull-time
permanent job which permitted them to acquire social security rights.
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Table 8 Passive employment policies. main income support measures

Measure

| Law Ref. |

Conditions

| Benefit |

Duration

TEMPORARY SUSPENS ONS AND REDUCTIONS IN WORKING HOURS

DL 788/45| Workers temporarily
LN164/75 s_uspended_ by industria[ 80% of the last wage for | 12 months out of 24;
\Ii\lljri]gde(so? d‘fﬁra?;;ee t“ég/oégS gr:gq:x:gqals\girss r(rel);icrflr;;“i(r)wns the f.| rst 6 months. Then a _24 month; out of 36
(CIGo) LN223/91 | areas with high' maximum of 1,403,503 |inareaswith high
L N236/93| unemployment, lire (€ 725) in 1998. unemployment.
LN451/94| (especialy in the south).
Workersin industria firms
with more than 15 workers
LN68 and c%r:ﬁmgrocaal firms é\géh 12 months for
Wages Guarantee | LN223/91 gnucgfo c??si S o,r Suspen 80% of the last wage. company crisis, 48
Fund (special) LN236/93 restructurin Maximum 1,403,503 lire | monthsfor
(CIGs) LN 56/94 . g9 (€725) in 1998. restructuring or
LN549/95 Waivers/exceptions. reorganisation
From 1993 depended on :
prospect of re-employment
at end of crisis.
Workersin firmsmeeting | Reduction in working
L N236/93 requirementsfor the CIGs. | hours and alowance equal
Solidarity LN451/94 There have been exceptions. | to 50 or 75% of 24 months
Contracts Used to prevent remuneration |ost )
DL 42/95 pre ; !
redundancies. according to date of
contract.
Workerswith at least 15 | 1 ransformation from If(ull- Allowance
Part-time Work years contributionsin firms u rze to pt?r t:tl'me W'(t)rrm I+ terminates when
and Early LN223/91 | which have been in the and combmatlon WIth 016+ | o ers retire or
Retirement ClIGsfor more than 24 age pension to return to full-time

months.

compensate for reduction
inincome.

working.

REDUNDANCIESAND STAFF

URPLUSES

Surplus staff made

12 months, renewable
once for persons > 40

LN223/91 redundant from industrial years, twiceif over 50.
Mobility LN236/93 firmswith over 15 workers, | 80% of the last wage. Inthe south, in some
Allowance LN 56/94 or commercial firms with sectors and for a
LN451/94 over 200. or in the CIGs limited number of
' ' workers, extended
until retirement.
Workers made redundant
, from firms not qualified for
glrﬁ)'ufgce o 4112?1/3411 Mobility Allowance. At | 30% of the last wage. Snrgg”ths’ reneweble
least 2 years' insurance and '
1 of contributions.
a) maximum 3
a) 40 or 66% of the last | months, then
Specia L N451/94 a) Agricultural workers wage, depending on Ordinary;
Allowance b) Building workers. days worked; b) maximum 18
b) 80% of the last wage. | months (27 in the
south).
. Symbolicincreasein
Surplus workers not easily I
Early Retirement | LN223/91 | reabsorbed, with at least 30 | SONUbUtionstolong- |

years contributions.

service and old-age

pensions.

Sources: Negri and Saraceno, 1996; de Caprariis, 1999. € 1 (Euro) = 1,936.27 lire.
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Table 9 Active employment

policies: main labour market (re)integration measures

Measure Law Ref. Recipients Characteristics Duration
a) Acquisition of
a) Qualified young persons | medium-high skills (120- | @ 24 months.
, aged between 16 and 32. 140 hrs of training, plus
@é?g/ﬁg:ﬂ ng DL462/93 o 40 hrs.practi ce. b) 12 months
Contracts LN451/94| b) Y oung persons with little| b) Basic working o '
education aged between 16 | experience and minimum
and 32. training (20 hrs) for entry
into unskilled jobs.
Fixed-term Relief on social charges
Contracts for LN451/94 | Workers between jobs for employers. Can be 12 months.
workers between | LN223/91| (cf. Table 3). transformed into open- '
jobs ended contracts.
: Entry into jobs caring for
Socially Useful LN236/93 }/(\)/t?sr'klirrsm gljntglrr? or between the environment or
Jobs (LSU) L N451/94 | unemployed; unemployed 2rt| stic and culltural 12 months.
young persons. erlt'age. Hourly pay, for
maximum 80 hrs month.
Y oung unemployed aged
between 19 and 32 yrs, or | Remedial schooling,
Special lessthan 35 yearsold if tra_cleT qual ificqtions,
Projects LN236/93| unemployed for more than | training for skilled work, | 12 month.
24 monthsand living in training courses. Hourly
areas with high pay, max 80 hrs/month.
unemployment.
Newly employed or full- Horizpntql or vertical. Fixed-term or
Part-time Work LN863/84 | time workers whose Contribution rebates, unlimited
LN451/94| contract is changed to part- | greater than for full-time
. . contracts.
time working. contracts.
Incentivesfor 1) o301 Jvc\alt?srkl%rr?g;ntgﬁs pesveen ;arxtrrg g“g?gy? "C"rﬁglts Varies from 9
;ermqnent LN236/93| unemployed, or persons also re<|:e| ves 50% of the to 36 months.
ecruitment L worker's
seeking first job. .
remuneration.
Groups of new
entrepreneurs partly made Funded by the regions
up of young persons, or and by the Employment
New LR28/93 | undertaking socially useful | & Y "€ <Y
. . und: contributions to n/a
Entrepreneurship | LR 23/94 | work (preservation or ital subsidised credit
improvement of cultura Ztalco ’ ’
heritage, service activities, '
or caring for people).
a) Organise and provide
social services, often by
Co-operatives for convention with public Tax concessions
Insertioninto LN381/91| authorities. and simplification of n/‘a
Employment. b) At least 30% of members| accounting.
have certified difficulties
(disabilities, etc.).

Sources: Negri, N. and Saraceno, C. (1996), Persiani (1997).
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Following the serious economic crisis in the second half of the 1970s, the emergency legislation of
1978-79 was passed, including the (timid) introduction of active employment policies with provisions
for the employment of young persons (LN 285/77), procedures for transfers to different firms and for
territorial mobility (LN 675/77), and the introduction of vocational training, entrusted to the regions
(LN 845/78). In this way a separation was created in Italy (the only case in Europe) between
employment policies, which remained the responsibility of the Ministry of Employment, and
vocationa training policies, which were delegated to the regions. In some regions the Department of
Employment was even separated from that of Vocational Training (interview no. 25). This split gave
rise to at least two of the many difficulties which have for decades been characteristic of employment
policies and the fight against unemployment: on the one hand, the tenuous (if any) connection between
schools and the world of work, aways identified by many sources as one of the principal causes of
youth unemployment, which is such a worrying phenomenon in Italy, especially in the south; on the
other hand, the difficulty of combining passive employment policies (constraints on redundancies,
subsidies of various kinds, early retirement) and active policies (training, guidance, vocationa
retraining).

The system of employment policies thus became more and more inadequate for the economic climate,
which was changing very rapidly. In the 1980s the labour market underwent epoch-making changes,
with a (relatively) notable increase in the participation of females, the development of service sectors
as compared with industry, and the ever more significant emergence of forms of employment different
from the traditiona full-time permanent contract, and because of this known as atypical (part-time,
fixed-term, contract work, etc.). Faced with these transformations, Italy had (and still has) an
insufficiently developed system of protection, mainly because ordinary unemployment benefit was a
derisory amount for a very limited period of time, and for a restricted category of workers. In fact it
was the opposite of what it might seem to be from the theoretical breadth of coverage™.
Unemployment benefit on this scale cannot be seen as support which allows a person to seek a new
position appropriate to their capabilities and needs, which would in addition adso be efficient for
society as a whole. Furthermore, overall expenditure on unemployment is very much lower than in
other developed countries. 1.4% of GNP in 1999, compared with 2.3% in the OECD area in 1997
(Ministry of Employment, 2000).

" Ordinary unemployment benefit is actually payable only to employed workers (except those in the public
administration, and apprentices) who have been insured for at least 2 years and have paid contributions for at
least 52 weeksinthelast 2 years (or at least 78 daysin the last year). The benefit, equal to 30% of remuneration,
ispaid for 180 days in the first case (for a number of days equa to the days worked in the second) (Belli and
Rossi, 1999). It is estimated that in the early 1990s only about athird of those seeking work had any right to this
benefit (Franco and Sestito, 1999). The prevalence of unemployed persons seeking their first jobsleadsto alow
degree of coverage, especialy in the south, where the lack of contributory requirements for access to various
social cushioning measures is more marked. Even though the Mobility Allowance provides for longer-lasting
pay-outs, the south remains under-represented among the beneficiaries of these cushioning schemes (Ministry of
Employment, 2000).
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The absence of adequate protection against unemployment has led to exploitation and heavy pressure
being exerted in order that jobless persons, especially in the south, may obtain other means of income
support. The most striking example is that of invalidity pensions, which the 1939 law made
conditiona on the reduced earning capacity of the individual, also taking into consideration socia and
economic causes. With the passage of time, the social and economic conditions which reduced
potentia earning capacity (high loca rates of unemployment, insufficient economic development, etc.)
were given more and more weight, and the invalidity pension degenerated into a substitute for
unemployment benefit covering a very small number of persons without work. This phenomenon took
on particularly large proportions in the south, where the number of invalidity pensions became so high
as to vastly exceed the number of old-age pensions, and to be the subject, in the 1990s, of a far-
reaching judicia investigation (Persiani, 1997).

To resolve the problems of equity, efficiency and controllability of the system of employment policies
it would be necessary on the one hand to disconnect income support tout court from labour market
participation, developing minimum income schemes - usualy opposed in Italy because of the
corporatist welfare culture - and on the other hand to strongly develop active employment policies,
public employment services and all those measures which facilitate entry or re-entry into the labour

market and the interplay between demand and supply*? (Negri and Saraceno, 1996).

2.3. Active employment policies: recent innovations

The reforming drive within the sphere of active employment policies has followed an uncertain and
wavering trend. Law no. 223 of 1991 took the CIG back to its original function of support for handling
temporary staff surpluses, rather than unemployment pay at times of structural crisis in industry. The
intention of rationalisation was, however, weakened by Law no. 336 of 1993, which went back to
introducing wide elements of discretion and of welfare™. However, in the same year a protocol of
understanding was signed between the Government and the socia partners (principaly the trade
unions) on collective bargaining, incomes policy and the promotion of employment. These provisions

were taken up in the Employment Pact between the Government and the socia partners in September

12 |t nevertheless follows that active employment policies are not enough where the economic system is under-
developed; they must be fitted into an organisational whole aimed at promoting entrepreneurship, local
development and job creation (Negri and Saraceno, 1996). This clearly emerges from the case study of Naples
(cf. §4.3).

'3 The scope of the CIG was in fact enlarged once more, so as to confront the employment crisis in some
categories of small firms (Negri and Saraceno, 1996).
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1996, and largely enshrined in legidation in the following year, in the so-called Treu Package®,
“Rules applying to the promotion of employment” (LN 196/97).

Intended to overcome the clear separation between vocationa training and employment policies (cf. 8
2.2), the Treu Package redefines — in the absence of an overal regulatory framework - a series of
schemes dready in existence, such as traineeship, apprenticeship, on-the-job training. In essence, the
hours of training provided for under these schemes were increased, and tax incentives were offered to
employers who brought in external agencies to provide vocationa training for their employees and
apprentices. These measures were designed to close the gap separating Italy from other European
countries, Germany in particular, where the ties between school and the working world are
traditionally strong, and where it is not by chance that youth unemployment is less of a disturbing
phenomenon than it isin Italy (Gualmini, 1998).

The reform brought about by the Treu Package appears very important and far reaching when one
considers that & was implemented at the same time as the introduction of two further crucial reforms
to the Itaian ingtitutional system. One of these was the overhaul of educational cycles'™, which is also
connected to the diversification of the university study options offered'®, while the other was the
decentralisation of employment services and the end of the public service monopoly over job
placement, which we shal discuss more fully in Chapter 3, since such reforms are symbolic of
reorganisation affecting co-ordination activity (cf. 8§ 3.2.2). These reforms have not yet been
completely activated, but the processes of modernisation are nevertheless irreversible. In any event,
greater attention is being paid at present to the regulation of atypical forms of employment, and not
merely the introduction of temporary work™’.

In Legidative Decrees 469/97 and 112/98, which set out the implementing rules for the transfer of
jurisdiction over the labour market, the fundamental characteristics of that transformation, deriving
from local experience (particularly innovative experiments, above al in northern Italy), are identified

under three pillars:

14 Named after the then Minister of Employment, Tiziano Treu.
15 5o far the reform of these cycles has been limited in practice to the raising of the school leaving age by one
year (from 14 to 15 years), but the intention is to raise compulsory schooling gradually to 18 years, and to
redesign the role and the structure of secondary vocational education, within which the apprenticeship schemeis
destined to become a real contract for the entry of young people into the working world (cf.
http:/www.istruzione.it/mpi/ministro/cicli_270600.htm).
1% On 4 August 2000 the Cabinet approved a decree which revol utionises the organisation of university studies.
Degree courses will have a duration of three years, and will be followed by two years of post-graduate
specialisation only for those who decide to continue (Corsera, 5 August 2000, p. 43). Thiswill alow Italian
students to achieve a marketable university qualification at 21 years old, instead of 23/24 years which has been
the earliest until now, except for some reduced-length courses, the so-called short degr ees, introduced after 1993
Istat, 1999).
$7 Reference could be made here to the draft Smuraglia Act (from the name of the proposer), whose
parliamentary passage is at present stuck at the Chamber of Deputies, which sets out to regulate contracts for
freelance work to avoid their being wsed as convenient instruments to mask situations which in fact are
tantamount to continuous regular employment. The possibility and the need to intervene by legidation in this
matter have been raised by the introduction of a social security rule providing for the payment into an
appropriate National Insurance fund of 12% of remuneration received.
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a) assumption of a local outlook;
b) integration of various types of intervention;

¢) promotional orientation (Magatti, Lodigiani, Giaccardi, 1999).

a) Assumption of a local outlook. The policy of decentralisation arose from a largely European need:
after Maastricht, employment became the new priority of the European Union countries, but with the
recognition that the labour market did not exist any more, or at least that the rules which governed the
labour market, the methods of analysing it and the services for regulating it did not function any more.
Thus constraints were placed on nationa employment plans, which needed to contain active
employment policy instruments, otherwise they could be rejected at European level. Pressure from
Europe has favoured the development of a culture of employment services and the introduction of
increasingly localised employment policies. Decentralisation, however, has not been seen in Italy as an
opportunity; in some ways it is still perceived as a problematical threat to the status quo. For these
reasons Italy is somewhat late in implementing decentraisation, although Legidative Decrees 469/97
and 112/98 close this gap and pave the way for the effective transfer of responsibilities (interview no.
25). These decrees precisely define the functions and duties for which responsibility passes from the
State to the regions, including those relating to job placement (ordinary, compulsory, agriculture, show
business, workers from outside the European Union, home-workers, domestic workers); those helping
to reconcile demand and supply, and the planning and co-ordination of initiatives aimed at increasing
employment, at re-employing workers who are between jobs and at the insertion of disadvantaged
groups into the labour market.

The problems arise from the differences in timing of the reform’s introduction and the uptake of the
new responsibilities, since each region legidated independently, deciding what powers to keep and
which to delegate to the provinces, which, in their turn, need a more or less lengthy time for their
internal reorganisation (cf. § 3.2.2). If some regions or provinces accumulate delays which are
considerably longer than those of others, it will produce rea differences in the provison of
employment services, not due to any specific factor in the loca labour markets, but simply to the state
of implementation of the reform. This may exacerbate the differences aready existing between north
and south in terms of the dynamism of the labour market, local economic development and service

delivery.

b) Integration of various types of intervention. It is envisaged that efforts will be made in various
directions, such as incentives to firms for selected types of recruitment, greater market flexibility,
services to strengthen the interface between demand and supply, information services, vocational
guidance and training (Magatti, Lodigiani, Giaccardi, 1999). No strategy to boost employment can
today be based solely or mainly on only one of the instruments mentioned. It is necessary not only to

diversify interventions, but also to integrate them with one another for the effects to be visible. All this
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assigns fundamental importance to the activity of co-ordinating the various measures, the different
bodies involved (public institutions, firms, voluntary sector agencies) and the different ingtitutional
levels (local, regional, national and European). There are several levels of co-ordination following the
decentralisation of powers:

National level, which lays down the genera guidelines;

Regional level, which redistributes the resources, identifying priorities on the ground;

Provincia level, which forms the operationa linchpin of co-ordination, since it co-ordinates

the activities of the Employment Centres distributed throughout the territory;

Loca leve, where co-ordination and integration of the various measures really takes place:

public employment services, training, and data gathering.

¢) Promotional orientation is provided by “the progressive reduction of the policies for passive
employment support (...) and by the renewed attention to active employment policies, reflected in an
extension and diversification of intervention measures (and in) the importance attached in that context
to vocational training and employment services, as indispensable pre-conditions for supporting the
flexibility and efficiency of the labour market, as well as the mobility of workers within it” (Magatti,
Lodigiani, Giaccardi, 1999).

These indications are strongly influenced by European Union policy. The Special European Council
on employment, held in Luxembourg in November 1997, launched the so-called common and co-
ordinated European strategy on employment. In December of the same year the first guidelines were
adopted for the elaboration of the National Action Plans (NAPs) for 1998. The NAPs must be
structured around four pillars, respectively intended to promote; 1) employability; 2) adaptability; 3)
entrepreneurship; 4) equal opportunities.

The evaluation of the first NAPs of 1998 disclosed considerable improvements in terms both of
process (all-round approach, multi-annual planning, wide-ranging consultations) and of content (active
policies, local dimension, development of employment services, importance of socia training).
However, the plans were found to be biased in favour of the first two pillars, and further efforts were
required, above al to forestall youth and long-term unemployment, to promote equal opportunities
between the sexes and to develop a system of continuing training. In that evaluation Italy was grouped
with the other Member States experiencing the greatest delay in implementing the measures, namely
Belgium and Greece. The persistent disparity in development between the north and the south of the
country, above al in terms of unemployment, was also remarked on. In spite of that, Itay aso
demonstrated cases of best practice (Incagli and Porcari, 1999).

The interconnection between European requirements and internal modernisation becomes more
obvious if one considers that the Italian NAPs provide for initiatives already contained in the above-

mentioned Treu Package, which introduces new rules as well as reforming, broadening and more
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clearly specifying some aready existing rules in the same direction as the European guidelines. Table
10 summarises the essential elements.

Faced with the introduction of these innovations, the employers organisations reacted in two different
ways. On the one hand they appreciated the training value attached to work experience, the enhanced
possibilities of carrying out measures and the ssimplification of procedures; but on the other they stated
that the advances made were not enough'®, that the administrative procedures should be streamlined
gill further and that the public administration still showed an exaggerated distrust of the business
world, and so did not offer it sufficient incentives. They particularly objected to extending to these
new instruments the normal contractual guarantees covering maternity and sickness'®. With regard to
temporary employment, Confindustria contests the prohibition on applying it to unskilled work, which
limits the job opportunities of a generaly weak group on the labour market; it is particularly critical of
the system of sanctions designed to protect temporary workers, according to which if the expiry date is
not respected the temporary contract is automatically transformed into a permanent contract: in other
words, this is an attempt to circumvent the time- and numerical limits, based on the percentage of the
workforce which according to collective agreements may be reserved for temporary workers (cf.
4.1.3)). Similarly, with regard © the reform of apprenticeship, Confindustria complains that, since the
age band to which the scheme applies has been varied (at present it refers to young persons of working
age), it is no longer reasonable to keep some of the restrictions which were introduced to protect
younger apprentices, regarding overtime, shift work, piece work, part-time work, assembly line work
and night work. According to a survey by Unioncamere, only 4% of newly appointed workers would

be eligible for apprenticeships because of these constraints (cited in Confindustria, 1999).

18 Recently the firm Zanussi of Treviso hastried to introduce in its factories a new and even more flexible type
of employment contract, the "on-call job" (i.e. vertically cyclica part-time work), which provides for some of
the employees, recruited permanently, to be used and paid only during certain periods of the year, for production
peaks or replacements. The workers would be notified three days in advance of when the firm needed them, and
would be able to refuse the call even on account of another work commitment. The firm intended to take on
12,000 employees on thistype of contract, targeting principally housewives and students. Thiswould be a sort of
"exclusive" temporary work. However, a ballot of the workforce rejected it by avery large mgjority, refusing to
off-load onto outsiders all the proprietors' requests for flexibility (exclusion from production bonuses and
reduced social insurance guarantees).

!9 These provisions may also have generated dangerous false hopes among the participating youngsters as to a
possible formalisation of their contract (Isfol Report, 1999).
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Table 10 Measures contained in the Treu Package (LN 196/97)

Measure

Description

Temporary work

A contract isintroduced whereby afirm “supplying” temporary labour puts
workersin itsemploy “performing” temporary work at the disposal of afirm
“using” their labour. It may be drawn up for the replacement of absent workers,
in agriculture or construction, and in all cases provided for in the national
collective agreements of the category, whereas it isprohibited for low-skilled
categories, to replace workers on strike, at any production unit at which during
the previous year there have been collective redundancies, suspensions or
reductionsin working hours, and for work which requires specia medical
supervision. Specific contributions are paid into a Fund under the Ministry of
Employment to finance the training of temporary workers. Theinsertionin
temporary employment of workers between jobsis encouraged. A temporary
employeeis considered as recruited permanently if the contract is not
forthcoming or if itstime-limits are exceeded.

Incentives to reduce

Contribution rebates, greater in cases where the reduction in working hours
allows an increase in the workforce by recruiting unemployed youngstersin

ﬁgﬂrr ?h gpeworking protectet_:i areasor femal ewquers reepteri ng the labour marke’_c after at least two
years of inactivity, and for firms carrying out energy conservation programmes.
A tried and tested instrument for inserting youngsters into the labour market. To
Work/training favour definitive recruitment, in cases where- on expiry - thetraining contract is
contracts converted into a permanent employment contract, the fiscal and contributory
assistance to the company are extended for a further twelve months.
LN 25/55, passed in 1955, is renewed, extended to all economic sectors, and
given agreater training slant (at least 120 hours of training outside the firm).
Apprenticeship Itislimited to young persons between 16 and 24 yearsold (26 in protected

areas) and can last from 18 monthsto 4 years. It is afurther instrument for
insertion into the working world. Experimentally, rebates on the contributions
for workers occupied as tutorsin training initiatives have been introduced.

Reorganisation of
vocational training

Tax concessions to upgrade vocational training as an instrument to improve the
quality of the labour supply, raise the competitiveness of the production system
(especialy in medium and small-sized craft businesses) and to increase the
employment and professionalism of entrepreneurs, the self-employed and
members of co-operatives.

Traineeshipsand
guidance

Intended for subjects who have completed compulsory schooling, particularly in
regions with high unemployment, “for the purpose of creating alternate spells of
study and work, and to facilitate occupational choices through direct experience
of the world of work”. These traineeships do not constitute an employment
relationship. Their duration isfixed by law at 12 months (24 for disabled
persons). Certificates of Training Credits areissued.

Socially Useful Jobs

Allocations of funding to ensure their continuance, and projects of the Ministry
of Employment, co-financed by the European Social Fund to favour the re-
employment of the workers concerned (OFF project of ItaliaLavoro).

Provisions for work
COo-operatives

The provisions covering the Mobility Allowance and the specia treatment of
unemployment in the construction industry (cf. Table 8) are extended to the
working members of work co-operatives operating in the production sectors
falling within the scope of the rules governing the Mobility Allowance itself.

Provisions for
unemployed young
personsin southern
Italy

Empowers the Government to define an emergency plan of Community Service
Work and of Work Scholarshipsto be introduced by 31 December 1997 in the
south and in provinces with an average unemployment rate higher than the
national average, in favour of young persons between 21 and 32 years old,
seeking their first job and enrolled for more than thirty months on the public
employment service lists (cf. 2.4.1, 2.4.2).

Sources: Gazzetta Ufficiale 154, 1997, Ordinary Supplement 136; Laurenti, 1999; Confindustria, 1999.
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2.4. National activation policies

As we have observed, Italy lacks an overal system of employment policies, clearly divided into active
and passive policies, without ingtitutional gaps and with clear transitions from one measure to another.
Active policies in particular have been extremely weak until recently, and the first reforms in this
direction have been only partial, and have inevitably been superimposed on an aready fragmentary
and chaotic set of measures. The reforms introduced cannot structurally modify the system in the short
term, especialy in the absence of an overal reorganisation, because of the strong “path dependence”
of the system itself. The ingtability characteristic of the Italian politicadl system delays this
modernisation process till further.

The activation measures launched at national level are for the benefit of two categories, the first being
young persons unemployed for a long period (the weakest category of al in the labour market) and the
second being workers expelled from the labour market, principally male heads of families whose
position on the labour market determines not only the family’s standard of living but also its access to
the welfare system. These measures are geared mainly to those areas with unemployment rates higher
than the national average, and therefore mainly in southern regions. The first experiments of this kind
(and particularly the LSU) are characterised by the lack of a precise strategy and an overall design.
Their €ligibility conditions have since undergone variations, as has in particular their duration,
depending on the seriousness of the employment situation. In some cases it is even possible for the
same beneficiary to receive more than one benefit, which confirms the lack of organisation in the
entire system.

Furthermore, in spite of the kgidator's claim to define these as active employment policies, they have,
more than anything else, assumed the function of substituting adequate income support measures,
which were accessible to only a restricted percentage of the unemployed. This initial contradiction lies
behind a series of difficulties in handling the new schemes. They were, in fact, introduced on an
emergency basis, but in view of the structura nature of the serious unemployment afflicting southern
Italy, the legidator was forced to proceed with repeated extensions and waivers, partly following the
arousal of the recipients expectations and their indignant protests. Periodically thereafter there have
been legidative attempts, aways unsuccessful, to put an end to the LSU experiment. The mere
elimination of the LSU scheme, however, will not have the desired effects unless it is transformed
into, or substituted by, an adequate active employment policy instrument assisting unemployed
persons to re-enter the labour market, by means of services for guidance, training, matching of demand
and supply, work experience and recruitment incentives. Such a measure, however, should not be
understood as a stop-gap provision, but as a stable and fundamental component in the new structure of
employment policies.

The most recent reforms, as we shall see, aim to streamline matters but do not restructure the system

as awhole.
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The table below shows the distribution of recipients of active employment policies by sex,
geographical area and age group. In general, male beneficiaries are always more numerous than
female ones. Dual-purpose contracts (apprenticeships and work/training agreements) and training
activities (ESF courses, PIPs, traineeships) are more widespread in the centre-north and among
persons aged under 25. Employment incentives, on the other hand, and especially the subsidised
recruitment of the unemployed, are more widespread in the south and among persons over 25, as is the
case for LSU and LPU.

Table 11 aso shows the distribution of financial resources among the measures considered to be active
employment policies. Out of more than 15,000 hillion lire spent in 1999, about 75% went to economic
incentive schemes favouring employment. Since they are quantitatively insignificant, the extraordinary
activities of the public employment services (such as rounds of interviews for the unemployed), job-
sharing schemes (i.e. defensive solidarity contracts) and policies for integrating the disabled have not

been shown (Ministry of Employment, 2000).

Table 11 Beneficiaries of active employment policies by sex, geographical area and age, 1999, %

Policy Sex Geographical Area Age Tota | Resources
Males | Females Centre- south | < 25 >25 | Absolute | (bi Il!ons
North years | years | Vaues | of lire)

Apprenliceship& | 627| 373|785 215 745 255| 752000 4600

Training® n/a n/a 60.3 39.7 715 28.5| 665,000 3,000

Recruitment 581|  419| 231| 769| 184| 8L6| 907,000| 5,750

incentives**

Direct job creation

(LSU - LPU) 53.4 46.6 20.3 79.7 31 96.9| 144,000 1,400

* Includes operations co-financed by the ESF, out of the funds under LN 236/93 and work experience
(BL, PIP, traineeships). These are granted to young persons under 25 seeking their first job.

** |ncluding the incentives for transforming CFL s and apprenticeshi ps into permanent contracts,
incentives to recruit the unemployed, workersin ClGsfor over 24 months, young persons with BLs,
persons between jobs; tax credits and fiscal concessions.

Source: Our calculations based on Ministry of Employment figures, 2000.

2.4.1. Socially Useful Jobs (LSU)

The LSU instrument - aready introduced in the early 1980s - was the first example of workfare in
Italy. It stipulated that some categories of unemployed persons should do community service work
(employed, for example, in schools and museums, cleaning public offices, etc.) in exchange for the
payment of a form of subsidy. However this instrument remained largely unused, because of the
possibility of indefinitely perpetuating wage supplements, and due to the severe restrictions placed on
collective redundancies. In fact, during the 1980s LSU was used mainly for young southerners seeking

their first post, this initial job then being continued for more than six years. In the beginning, however,
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LSU mainly had the function of justifying the disbursement of income support payments to the
unemployed. Very little, if any, interest was shown in the results achieved from community service
work or in the incorporation of that experience into a practically non-existent procedure of retraining
and vocational guidance; this destroyed any possihility that the measure would have an effect on the
occupational re-integration of the subjects involved. Furthermore the fact of having extended the
measure to persons without any social security cover and of having continued projects for so long has
distorted the aim of the measure and generated an uncontrolled increase in the cost?®; above al, it has
fed enormous expectations in the persons concerned, who hoped that LSU experience would lead ©
employment with the public administration® (Isfol Report, 1999).
Law no. 196/97 and Legisative Decree 468/97, as we have seen, modify the regulations regarding
LSU; they are intended on the one hand to simplify the procedure (in line with the intentions of the
Bassanini Acts), and on the other to create employment outlets for persons who complete the project.
This last one was the more fundamental change, shifting LSU from the sphere of welfare policies to
that of active employment policies. The types of intervention were many and varied:
Community Service Work (LPU): carried out in labour-intensive production sectors (care of
people, nature or the environment), covering services additional to those aready under
contract or licence (to ensure an increase in employment);
LSU for the upgrading of training projects: has a specific training dant and lasts a maximum
of 12 months;
LSU for projects with exceptional aims: lasts 6 months, renewable for another 6 months;
Performance of socially useful activities by recipients of social security payments; may even
concern the ordinary activities of administrations, for the purpose of improving the quality and
value of services, and is not connected with the establishment of specific projects.
LSU projects can be pomoted by al public administrations, self-supporting public bodies, totally or
predominantly publicly owned companies, socia co-operatives and consortiums thereof. The
following may be engaged on LSU:
a. Persons who are inactive or officialy registered unemployed for over two years, or on the
jobseeking lists without an alowance;
b. Recipients of mobility allowance, specia unemployment payments and CIG (zero hours);
c. Surplus workers identified in specia agreements on the handling of company crises; prisoners
allowed to work outside, and other specific categories of workers.
Beneficiaries not in receipt of any social security payments receive a monthly cheque® of 800,000 lire
from the INPS (in 1999 the cost for each beneficiary was 11.8 million lire). It does not imply the

creation of an employment relationship (contrary to what occurs in other European countries with

20| n 1998 as many as 170,000 people wereinvolved in LSU projects (Isfol Report, 1999).
L These unfulfilled hopes have also been the cause of violent protestsin the south of the country.
2 The terminological change from subsidy to cheque underlines the work aspect of thisinstrument.
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similar measures, as for example in Germany with the AOM), and the recipients remain enrolled on the

jobseeking or job placement lists.

In 1997, following the 1996 Employment Pact, the Ministry of Employment jointly with the regions
instituted Italia Lavoro, a share company with the prime objective of transferring “socialy useful
workers’ to stable employment positions. The principal tool used by Italia Lavoro is to promote the
establishment of co-operatives and joint companies™ together with local administrations and private
bodies to provide community service work, in which at least 40% of the workers are people coming
from LSU, who perform the same or similar work to what they did in the LSU projects, or work
connected with that (Isfol Report, 1999). The implicit necessity in these initiativesis that of supplying:

feasible proposals and hypotheses to overcome the wait and see culture. (...) Among the
many problematical aspects there is (in fact) a resistance to foregoing the subsidy on the
part of the subjects involved (who), aware of their own insecurity, ought in theory to be
inclined to search for other solutions, alternatives to the subsidy; but in spite of this the
established routine often leads them to wait for the moment when it is no longer possible
to obtain a further extension. They nourish the hope that they will be taken on by the
public administration and prefer to add to the insecurity of socialy useful work some
other irregular work. (...) the desire for a wage-earning job, which is aready dightly less
widespread among the younger generations, is still very strong among the middle age
groups.

(Isfol Report, 1999).

The legidator has, at least partially, admitted the distortions of the past, by freezing the number of
individuals doing LSU and strengthening the actions supporting the transition from LSU to regular
work through incentives provided by the law. Furthermore, the regions and provinces are given
responsibilities, and a diversification of interventions in favour of the long-term unemployed is
envisaged, according to loca requirements. These modifications aim to restore a precise legidative
and operationa configuration to the LSU instrument, so that it will not return in future to being the
target of emergency prolongations and extensions, but can congtitute an active employment policy tool

for transition into the normal working world.

2.4.2 Work Scholarships (BL)

BLs (Borse di Lavoro) were introduced in 1998 to insert 100,000 young people into the working
world, together with the LPU instrument (Lavori di Pubblica Utilita - Community Service Work)?. In

% By June 1999, 28 companies and 35 co-operatives had been created, with a total of more than 2,800
employees already and a forecast of more than 7,100 employees eventually (Isfol Report, 1999).

4 Article 26 of Law no. 196/97 included I nter ventionsin favour of joblessyoung personsin southern Italy(cf.
Table 10). Legislative Decree 280/97, implementing that law, specified that the subjects were young persons
between 21 and 32 years old, unemployed for along period (that is, registered for more than 30 months at the job
placement office), resident in the south of Italy or in certain provinces in the centre with unemployment rates
above the national average (Massa Carrarain Tuscany; Frosinone, Latina, Rome and Viterbo in Lazio).
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1999 they came to an end without any waivers, confirming the extraordinary character of the measure,
regarded as a stop-gap provision to confront an employment situation so extremely serious as to be on
the verge of bringing about public disturbances. This scheme provided for a State subsidy® of 800,000
lire per month for a maximum of 12 months, without any obligation on the firm to grant regular
employment, nor even to undertake to give any training to the persons inserted, even though that
rendered approval of the insertion request more likely. Selection took place on the basis of a provincia
short-list (Isfol Report, 1999).

While LSU and LPU can be considered examples of workfare, that is to say subsidies in exchange for
work, and vocational traineeships can be classified as work experience - albeit unconnected with the
establishment of an employment relationship - BL can be regarded as a hybrid between these two
typologies, since rea work is done but it is paid for by an alowance entirely at the expense of the
State (Mocavini and Lattanzi, 2000).

Firms which at the end of BLs offered permanent jobs to the young persons involved enjoyed total
exemption from their social security charges for three years. Given the simplicity of the procedures
and the considerable incentives offered, many firms applied, and within four months over 100,000
BLs had been authorised in about 27,000 firms. However, a considerable number of the firms which
made applications subsequently withdrew their offers, mainly companies which had asked for
individuds with low qudifications, and consequently a new series of authorisations had to be
launched.

62,827 persons were placed in 1998, mainly women with good educational backgrounds. The firms
were manly in the industrial sector. The role of the employment services in publicisng and
overseeing this initiative seems to have been fairly limited, and this may have had negative
repercussions on the execution of the insertion projects. In spite of this, over 80% of the employers
consider themselves satisfied with their experience and would repeat it even if they had to pay part of
the expenses. 36.6% of the young persons engaged were still in work six months after the end of their
BL, usualy in the same firm and with a permanent contract. About 36% of the firms had young
people dropping out, but mostly because they had found jobs in other firms. The occupational
outcomes were better for those who had a higher educational level and for women. This leads one to
suppose that if such an experiment were conducted within the service sector, it would be still more

positive for unemployed women, who are notoriously over-represented in tertiary jobs.

% The subsidy, paid as unemployment benefit, was financed by the Employment Fund (LN 236/97). The contract
did not imply the establishment of anormal employment relationship (Isfol Report, 1999).
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It is possible to draw some conclusions in the light of the not inconsiderable results obtained. In the

first place, a a time of mgor transformations in employment policies, it was extremely important that

an innovative workfare instrument at national level® should be the object of real experimentation to

test its functioning and evaluate its results, so as to be able to include it with full justification in the
new employment policy blueprint. In this sense the BL experience has no chance of being built on

because of its temporary but not experimental nature.

In addition, the large number of acceptances and the high success rate suggest that the rebates on

contributions were, perhaps, even over-generous, and that lower incentives would have produced the

same effect, allocating part of the resources thus saved to more complete monitoring and evaluation

activities.

Lastly, some doubts have been raised about the rule which alowed employers to recruit their own
relatives down to the third degree. BL would not, in fact, seem to be the instrument best suited to
favouring the development or consolidation of family firms. For that purpose the measures
encouraging new entrepreneurship, and using debts of honour and non-returnable loans are of greater
use, as are bureaucratic and organisational assistance services. Therefore the BL scheme lent itself to
nepotism and easy abuse - on the very edge of legality - and, in some cases, may have considerably
limited the instrument’s potential to improve the fluidity of the local labour market and the matching
of demand and supply (Mocavini and Lattanzi, 2000).

2.4.3. Vocationa Insertion Plans (PIP) and youth entrepreneurship

PIP (Piani di Inserimento Professionale - Vocationa Insertion Plans) had already been introduced in
1994 (LN 451/94), but were implemented only in 1997 (Ministeria Circular 115/97) with a field of
application limited both geographicaly and in time, originaly to the year 1998, then extended until
2000 (LN 144/99). They differ from BLs by having a subsidy of only 600,000 lire, of which the State
pays only haf, the remaining haf being paid by the firm using the recipient. This economic
involvement has made firms feel more responsible and has increased the probability that the young
persons, at the end of their experience, will actualy be taken on permanently. In addition, inter-
regional mobility is provided for, with a further subsidy of one million lire to cover the cost of board
and lodging®’. The procedure is somewhat complicated, since a convention must be signed between
the Employment Agency and the employers associations. Firms must arrange projects in agreement

with their associations, and requests for insertion must be presented both to the competent

% At local level the BL scheme has been tried out in various municipalities (see for example the Milan case
study, cf. § 4.1), generally operated by the social services, which offer guidance, training and work experienceto
socialy disadvantaged persons, through agreements with social co-operatives or profit-making firms; the
subsidy in such cases being at the expense of the municipal administration.

27.80% paid for by the State, and the remaining 20% by the firm (Isfol Report, 1999).
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Employment Agencies and to the INPS. This complicated procedure has probably delayed and
discouraged activation of the project®®. As compared with BLs, PIPs have a greater training slant, the
cost being borne by the National Employment Fund®. Use of PIPs has allowed a part of the unofficial
labour market to come out into the open. On the other hand, the overlapping of some requirements
with those needed for vocationa traineeships has in some cases been a way to pay personnel who
otherwise would have received only the reimbursement of their expenses, wholly at the charge of the

employer (Isfol Report, 1999).

The proposa to favour mobility between regions through a further allowance appears to be
particularly appropriate, since one of the principal reasons why the unemployed in the south hesitate to
move, despite a shortage of labour in many areas of the centre and north, is the meagreness of what
they stand to gain. In fact, in such regions far away from their roots, not only is the cost of living
higher but those workers who decide to transfer with their families can no longer rely on the primary
solidarity network provided by the extended family, to keep certain costs within limits (one example is
child-minding, which grandparents do free of charge, but which in a distant city must be delegated to
expensive baby-sitting services or day nurseries). If on the other hand workers decide to move aone,
without their family, they must take account of the multiplication of costs, first and foremost housing
costs, which would have to be borne twice over, once for the family and once for the migrating
worker. Often the difference between a medium-to-low wage and the extra costs to be confronted is
not enough to make it worth while moving (cf. § 4.3.).

The need for mobility incentives has recently been addressed in a more direct way. Many temporary
employment agencies are equipping themselves to be able to provide workers from the south with
solutions for low-cost housing, deducted directly from their pay packets (Sole 24 ore, 3 August 2000,
p. 13). This may be a promising approach, since a good percentage of temporary work experiences are
later converted into permanent jobs. Specific facilities would however need to be made available for
those who decide to transfer permanently with their whole family. Certain special incentives are
provided for some professional sectors in which staff are particularly scarce in some areas. For
example, some firms in the north-east offer a bonus of 10 million lire to nurses of either sex who are
willing to transfer. However, the effectiveness of these schemes must be evaluated in relation to their
capacity of redly cutting down the costs of transfer, which vary with the variations in the loca

property market, public service provision, etc.

Another form of incentive for the employment of young persons is the stimulus to entrepreneurship

(LN 44/86, LN 236/93, LN 135/97), providing on the one hand financial concessions (non-returnable

8 For some firmsit is also too costly to pay up front the share due from the State and then have it reimbursed by
the INPS (Isfol Report, 1999).
29 Set up by Law no. 236/95 to guarantee financial resources for the campaign against unemployment.
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loans, and debts of honour®) for investment costs and initial running expenses, and on the other
services to assist in business planning and training, technical support and counselling (Isfol Report,
1999). The purpose of these measures is wider than that of active employment policies in the narrow
sense. The ultimate aim is, in fact, the launch of a process for starting up and developing businesses.
These policies are addressed principally to areas where development is lagging behind, especidly in
southern Italy, and they are also aimed at bringing undeclared work out into the open. In total, the
financial resources amounted to about 900 billion lire for 1999. The youth entrepreneurship scheme
financed 114 projects for a total cost of 280 hillion lire, mostly in southern Italy; the female enterprise

scheme received an alocation of 130 billion lire in 1999.

%0 This instrument, set up in 1996, is not directed particularly towards young persons, but to finance the self-
employment of persons who are in a weak position on the labour market. However it does seem that young
persons derive great benefit from it (Isfol Report, 1999).

© European Foundation for the Improvement of Living and Working Conditions, 2002



Table 12 Characteristics of principa labour market insertion measures (1999)

Characteristics

Work Scholarships
(BL)

Vocationa Insertion
Plans (PIP)

Vocational Training &
Guidance

Objective

To promote work- and
training experiencein
private firms.

To favour periods of
training and work
experience for
professionally qualified
persons.

To simplify choice of
profession with direct
experience of the
working world,
alternating periods of
study and work.

Areas of application

Regionsin the south;
provinces of Rome,
Latina, Frosinone,
Viterbo and Massa.

Objectives 1 & 2,
areas with significant
employment imbalance.

The entire country.

Employers’ associations,

Regional & provincia
employment agencies,

No alowance.

1,000,000 lire/month.

. . universities, Onlus,
Promoters The usersthemselves. | professional bodies and structures for labour
orders. ; X
market insertion of
disadvantaged persons.
Manufacturing,
commercia and Individua firms Public and private
Users transport firms, hotels; | belonging to promoter | employers without any
financial, information categories. limitations.
and research services.
Y oung persons 21-32 Y oung persons 19-32
Persons to be yearsold, registered yearsold (35 if Holders (?f at least the
. lower middle school
employed unemployed for more | registered unemployed leaving certificate
than 30 months. for at least 2 years). '
From upper secondary
Educational Vocational qualification,| school leaversto the
qualifications School leavers diploma, degree. highest academic levels,
including post-graduate.
10to 12 months, : 4 to 24 months,
according to educational ggﬂoa;](:)rﬂémgmg:rth&t according to schooling
Duration and qudlifications and S per yeat, b level and position of
. .| awayswithin the limits R
timetable number of employeesin : trainee in the labour
firm. 80 hours per of national and/or market. Timetable fixed
month. company agreements. in the agreement.
No obligation.
Allowance 800,000 lire/month. | 600,000 lire/month, | RePayment of expenses
by arrangement between
the parties.
50% or 100% rebates on
contributions (according| CFL may be signed at
Recruitment aid tolocation of firm) for 3| end of PIPin the same None.
yearsif recruitment is occupational field.
permanent.
0, 0, 0,
Financing 100% charged to State | 50% by the State, 50% None.
Employment Fund. by the user.
. Interregional (south to
I Interregional (south to
Mobility Inter-provincial. north). Allowance of north). Allowance to be

set by Ministerial
Decree.

Source: Our calculations based on Isfol, 2000.
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2.5. Specific measuresfor the labour market insertion of minimum income or MV
recipients

As we have seen in the preceding paragraphs, the national active policy measures, above all LSU and
LPU, but also BL, are mainly aimed at unemployed persons in southern Italy, where unemployment is
largely concentrated and where the socia services and loca employment services are poorly
developed. The emergency plans issued and consolidated over the years have been, and till are,
thought necessary in southern Italy, since people without work and lacking the social security
contributions to obtain benefits cannot even count on income support or on local labour market
integration measures. On the contrary, programmes for social and labour market re-integration are
much better developed in the centre-north, promoted by provinces and municipalities, which however
can and/or must cope with only small numbers. Examples of this are Milan, with the Training and
Employment Office (UFL) (cf. 8§ 4.1.); Cologno Monzese, with BL and traineeships activated even
ahead of the RMI pilot (cf. 8 4.2.); and Bolzano, where paradoxicaly there is a situation of full

employment and enormous resources dedicated to labour market insertion (cf. § 4.4.).

Apart from the RMI pilot which we discussed in Chapter 1, and of which we shall analyse two specific
examples in Chapter 4, the activation policies associated with minimum income schemes in Italy relate
essentialy to initiatives by local bodies (cf. § 1.3.), their fragmentary nature rendering it very difficult
to detect common features. In general it can however be asserted first and foremost that such
programmes are not strictly limited to recipients of MV (Minimo Vitale - Living Wage). Usudly it is
the frontline socia services which sdlect from among their clients the persons to propose for labour
market insertion programmes. Even when an advertisement is made, it is probable that those taking
part will aready be clients of the socia services who hear the news through that means. There is
always an income reguirement, but in some cases the income support (MV) and the subsidy from
labour market insertion can be combined, while in others they are aternatives. These different
situations can be encountered even within a single municipaity and depend on the discretionary
powers of social workers. An interesting example of these local measures is CDL (Cantieri di Lavoro
- Work Sites) in the municipality of Turin (LR 55/84).

The CDL scheme has a history of more than ten years. Every year an advertisement is published; the
frontline social services advise their clients to participate. The principal criterion for digibility is
family income. A certain number of posts is reserved for workers seeking employment after losing
their jobs, for the long-term unemployed, for foreign immigrants, and for physicaly and mentally
disabled persons. For the year 1999 there were 600 places available, 520 full-time and 80 part-time.

Almost 3,000 applications were received. The duties included were quite varied, from gardening and
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urban waste collection, to positions in land registry offices, the university and the CNR (Centro
Nazionale Ricerca - National Research Centre) for persons with an upper secondary school diploma or
a vocational qualification. The subjects concerned receive an alowance and a meal voucher®, but no
contract of employment is drawn up. Eligible families also receive their family allowances.

The function of these jobs is to escort certain categories of unemployed persons from
situations of non-employment to ones of employment. Temporary employment in CDL
ought therefore to congtitute an opportunity for re-orientation, re-training and work
supervision for wesker and extremely weak sections of the workforce. (...) the Turin
CDLs have even had occasion to work with cases of concern to the social services.
(Negri, 2000).

An evauation of the CDL scheme reveals various problems. The usefulness of this experience to the

subjects themselves (known as cantieristi - site workers) is doubtful, both as regards subsequent
employment outlets and as regards the improvement and maintenance of their own occupational
capabilities®™. In 1995, only 50 cantieristi out of 260 had found work at the end of the insertion period:
32 with socia co-operatives contracting with the municipality, and three with the Post Office or
Railways. Only 15 had returned to the labour market: 10 in co-operatives without municipal contracts,
and only five in private firms. It was aso found that those individuals who had managed to obtain
stable employment had received complex and diverse forms of supervision and guidance. In fact they
were part of a group of persons who, not presenting any particular problems (acoholism, drug
addiction, manifest lack of collaboration), had been sdlected by the SAL (Servizio di
Accompagnimento al Lavoro - Work Supervisory Service, operated by a co-operative) to follow
targeted and personaised insertion pathways. Nevertheless, only about a third of those people found a
stable job in the end. The greater part of the failures were due to people dropping out, either at the end
of the project or even during the first few days of work.

Some of these failures can be attributed to the existence of a sort of hard core of clients who have
“made a career of being a cantierista”, that is to say they alternate periods of public economic support
and labour market insertion programmes with periods of undeclared work or inactivity, achieving a
very low but sustainable standard of living. This, even though in the city of Turin there is no evidence
of the perverse effects of longterm economic assistance, spoils the effectiveness of insertion
programmes. To improve this element it would be necessary on the one hand to increase the
constraints on continuous economic disbursements, and on the other to fine-tune the measures for
supervision and vocational guidance (Negri 2000).

In any event it must be borne in mind that, what with CDL, LSU and LPU, more than 1,200
unemployed persons had work opportunities in 1999, thanks to the direct action of the Turin municipal

adminisgtration; although this could be improved on, it is certainly a positive achievement.

31 Respectively 60,000 lire and 6,000 lire per day in 1997 (Negri, 2000).

32 At the end of CDL there is an increase in the proportion of persons who do not manage (or do not wish) to
learn the simplest tasks, and who must be checked step by step. There is a decrease on the other hand in those
who accept and spontaneously respect the rules of co-operation at work (Negri, 2000).
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2.6. Conclusions

Analysis of Itay’'s employment policies reveds, first of al, the need to reorganise and streamline the
system to make it more coherent and give it a better structure, carefully identifying the points of
transition from one scheme to another, closing the existing ingtitutional gaps, eliminating the overlap
of several measures benefiting the same recipients and the wastage associated with over-generous
incentives. Just at the moment when active employment policies and employment services are being
decentralised (which process should be completed throughout the country by 2003), it becomes
extremely necessary to put in place effective co-ordination at central level, which will harmonise local
decisions and guarantee minimum common standards of quality and quantity for services and delivery
throughout the entire country.

Furthermore, it is necessary to redefine properly the nature of existing measures, and to avoid
considering as active policies certain schemes which are designed more for welfare or emergency
purposes (such as LSU and LPU). Starting from a picture more closely resembling reality, on the one
hand active policies must be strengthened, while on the other there must also be reinforcement of the
passive policies affording protection in the event of unemployment, which at present cover only a tiny
proportion of the unemployed, as we have observed.

In addition, this rationalisation effort must not be dissociated from the wider project of restructuring
social assistance, covered by the draft Signorino Act (cf. Chap. 1).

Reorganisation of the system of employment policies cannot, moreover, be separated from an
improvement in the capacity to monitor and evaluate measures, which are necessary activities if these
are to be better planned. To this end, the development of the SIL (Sstema Informativo Lavoro -
Employment Information System) is essential. The Ministry of Employment and Istat have set up a
joint project, also in agreement with Eurostat, to ensure that a statistical overview of employment will
always be available, and to oversee effectively the process of decentralising the public employment
services. Better exploitation of the information which can be extracted from the INPS administrative

archivesis likewise in the pipeline (Ministry of Employment, 2000).
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3. Co-ordination in Activation Palicies, the I nstitutional Per spective

3.1. Analysis of co-ordination: conceptual map and contexts

Given the fragmented scenario of the socia and employment policies illustrated in the previous
chapters, co-ordination has become a recurring topic on the political agenda for welfare reform and in
the analyses of field workers, researchers, observers and consultants. Co-ordination mainly means the
act of “organising various elements in such a way as to make up an organic whole in keeping with the
ultimate goal to be achieved”. Within the context of socia policies, co-ordination is often the response
to existing extreme fragmentation, whereby a social welfare system runs the risk of coming up against
an organisational impasse, with a consequent negative impact on the quality of the services and
benefits offered. The very term co-ordination evokes a number of analytical dimensions, each one of
which is imbued with a different degree of abstraction. The following are the main factors which
comprise co-ordination activities and which correspond to the anaytical dimensions to be taken into
account in the analysis:
1) theactors;
2) theresources,
3) the process;
4) the outcomes.
1) There can be a number of actors (no. 1 in Figure 2) who may decide to co-ordinate their
activities. First of al, there can be entities at different institutional levels. European Union,
State, regiona, provincia, down to and including the local levels closest to the citizens,
municipality and neighbourhood. The scope of co-ordination may cover just one ingtitutional
level, and thus become horizontal (ranging from inter-organisational integration, such as the
so-called “networking of services’, to various types of community partnerships struck among
public and private bodies and voluntary organisations, such as, for example, loca co-
ordination in Naples, cf. § 4.3.5.); aternatively, the scope of co-ordination may cover various
hierarchical leves, introducing a vertical element into the system (such as, for example, co-
ordination within the ambit of projects under Law 285/97, which aso involved provincia
administrations, cf. § 3.2.3.). Ingtitutiona levels relate to al the local actors. not only public
authorities but also the Third Sector, whose organisational sope covers al these levels, as we
shall see in § 3.2.5., and private entities on the market as well, which are represented at all
these levels (take employer organisations, for instance). Lastly, the term ‘actors includes al
those professionals involved in co-ordination activities, referring specificdly to the co-
ordination of social programmes, most particularly social and labour market integration, the
most important people are social workers, employment brokers, tutors working within the

Third Sector (such as those managing the RMI in Naples, cf. § 4.3.2.) and company tutors. Of
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2)

course, clients too should be actors involved in co-ordination, though this rarely happens,
since very often the beneficiary is the object of the insertion programme and, therefore, also of
the co-ordination activities of the entities promoting it. Each actor has their own interests, own
goas and own definitions of socia redity. The key to co-ordination activities is indeed the
coming together of various actors working jointly to enhance the interests they share as
opposed to promoting the interests which divide them.

The resources (no. 2 in Figure 2) which the co-ordination actors may either pool or may
discover together in order to achieve their common goals. Quite clearly, these would be first and
foremost financial resources, ensuring that an adequate number of officials (the human
resources) are paid for a suitable number of working hours ¢ime resources). One of the most
pressing problems is the scarcity of resources which can be alocated for initiatives in general,
and for co-ordination activities in particular (cf. 8 4.3.2). Nonetheless, there are aso
information resources, i.e. the content of those communication flows which constitute the act of
co-ordinating and which, in the case of social and labour market insertion, are particularly
focused on specific laws, on employment opportunities and on the ways and means of accessing
sources of funding. Furthermore, those cultural resources which are the hallmark of those
participating in co-ordination activities are of great importance. We are referring in particular to
the existence of a shared vision, that is, a common reading both of social reality and of the type
of changes that should be made, and of a mission, i.e. an awareness of their role in the redlity of
society and of the goals to be achieved. Yet, cultural resources are not limited to the specific
contents of socid initiatives; rather, they relate to a real partnership culture, in the truest sense
of the term, which implies an appreciation of different points of view, attempting to achieve a
balance in the tug of war between feelings of identity and independence on the one hand and, on
the other, belonging to a ‘we’ entity, something which is greater than the sum of its parts. If a
culture of co-ordination is to become truly internalised by &l parties involved, it is often
necessary to have people with great charisma; these charismatic figures embody authority and
are gifted communicators, and as such can mediate among individuals, even those whose views
diverge widely, the outcome being a discovery of shared interests. The subjects of co-ordination
arise and develop once public meeting — and discussion — arenas, loca community socia
planning forums, are established. These public debate forums become the staging grounds for a
collective re-thinking process; that is to say, the very ability to attribute meaning to socia
redity, the achievement of the specific technical expertise necessary for co-ordination, become a
shared heritage and not a private one; they become systems and become future capital (de
Leonardis, 1998; Floris, 1999).
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Figure 2. Analytical dimensions of coordination
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3) The process (ho. 3 in Figure 2) of co-ordination is made up of activities aimed at defining
gods shared by al the participating actors, the establishment of a set of priorities and ceciding
which initiatives must be taken in order to achieve the goals, once they are defined. There are
two main types of co-ordination, depending on the ways in which the definitions are established.
They are: @) institutional-hierarchical, wherein the hierarchical element prevails and, therefore,
the superior levels are of greater importance in the decision-making process, though there might
be acrossthe board consultations involving al the actors and a very dense bottom-up
communication flow (feedback); b) democratic-participatory, wherein there is a high degree of
democracy in interpersonal relations, each actor participates fully, usualy on an equal footing,
and the communication flows are mainly horizontal.

4)  The outcomes (no. 4 in Figure 2) vary along a continuum ranging from failure to success of
the co-ordination initiative, from a breakdown in the relations among the actors, to the
ingtitutionalisation of relations, by means of various forms of agreements, conventions and
consortig, to the attainment of the goals. improving policies in terms of better effectiveness and
efficiency (not only in terms of cost reductions, but aso in terms of enhancing the quality of the
initiative and the degree of attention paid to the client’s viewpoint) and more innovative
policies, by introducing the use of new instruments or new intervention methods.

These elements meld together in different ways, given different contexts (no. O in Figure 3); they give

rise to different types of concrete interpersona relationships, which rarely correspond to the main

types which we have aready mentioned (horizontal/vertical, ingtitutional-hierarchical/democratic-

participatory) but which are, rather, diverse and original groupings.

There are a number of regulatory contexts wherein the issue of co-ordination emerges either implicitly

or explicitly:
State laws. or rather the territorial pacts, area contracts and planning contracts (LN 662/96);
the ntroduction of the National Conference on Policies for the Handicapped (LN 104/92),
convened by the Minister for Social Solidarity, who invited the attendance of public, private
and voluntary organisations working in the field of support for the disabled and ensuring their
socia integration; LN 68/99, which partially supplants and completes the previous law,
specifying that finding jobs for the disabled must be carried out in conjunction with (i.e. co-
ordinating with) the social, health, educational and training services of the community; LN
390/91 on drug addiction; and above al the introduction of LN 285/97 on the rights of
children and adolescents, which for the very first time makes the alocation of funds for
projects subordinate to the establishment of what are, to all intents and purposes, territorial
pacts among the public, private and voluntary organisations of that community;
draft legidation: in particular, the Signorino bill, which establishes a framework law
governing social assistance (described in Chapter 1) and aims at promoting an integrated

system of social assistance policies and services. All co-ordination, guidance, monitoring and
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assessment of specific local circumstances should be carried out at the retiona level, though
these should all be comprised within a common framework;
ministeria projects. for example, the Socialisation and Creativity in Young People framework
project financed by the European Social Fund, which stresses the need to integrate a number
of departmental jurisdictions and to analyse the ensuing relationships, i.e. the network of
actors working with young people. Indeed, all these projects have either produced or
consolidated an exchange of experiences, synergy and networks of co-operation and support,
plus the ability to work within the context of a network;
voluntary organisation initiatives: in particular, the ingtitutionalisation of bodies representing
all those working within the multi-faceted world of the Third Sector (CNCA, the Forum of the
Third Sector, etc.);
contributions made by scientific analyses of current trends in the socia policy and persona
services sectors.
The concepts of co-operation, integration, agreement and, indeed, of co-ordination and
networking, crop up over and over again in these contexts. In particular, the network as a metaphor
can be readily used in analysing the underlying meanings of the terms we have just now listed.
Indeed, it has been shown that the metaphor can be read in two entirely different, diametrically
opposed, ways — one positive and one negative (Nappi, 1999; Leone, 1993). The first furnishes a
key to reading the network as an innovation, as an enriching exchange of experiences, as an
increase in knowledge and information, as a flexible structure capable of providing protection,
solidarity, prosperity and development. Conversaly, in the second case, using the network as a
metaphor for co-ordination has a negative connotation: it is presumed to be a trap hampering the
work of those participating in the network (the nodes of the network), limiting their autonomy and
independence, weakening ties where they are strong, becoming a barrier to action and hindering
development. Quite often, these two images are overlaid: the prospect of establishing co-
ordination arouses at one and the same time hope and fear, enthusiasm and qualms. Often one can
see signs of this twin reading in the responses of the various social actors (cf. Chap. 4). Indeed, co-
ordination is, a one and the same time, an opportunity for growth and for improving services on
the one hand, whilst at the same time it is a cost, a burdensome commitment in terms of economic
and other resources (such as time, and personal and professional effort), on the other. The crux of
an anaysis/promotion/implementation of co-ordination lies in striking a baance between these
two extremes.
In this chapter, we shall give some examples of co-ordination within public administration and the
Third Sector, and shall describe the relationship between the two, whilst attempting to pinpoint

those elements of analysis which are the main features of both the formal and the practical aspects.
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3.2. National levels of co-ordination

3.2.1. Horizontal co-ordination of socia protection and activation policies

As we have observed in previous chapters, socia and employment activation policies were poorly

developed in Italy for many years, above dl, these policies were often delegated to the initiatives of

local administrations and were, therefore, both fragmented and diverse across the country.

Nonetheless, a few reforms have been adopted over the past few years which aimed at enabling this

sector to develop more evenly throughout the country; these reforms explicitly provide for a national

co-ordination policy guaranteeing a framework of incontrovertible regulations valid throughout the

country, within which each community can specify its own set of priorities and the instruments

necessary to achieve them. We hereby list the most important initiatives.

a)

b)

The aforementioned National Conference on Policies for the Handicapped, which
ingtitutionalises the co-ordination of public, private and voluntary organisations dealing with
policies concerning the disabled, including their insertion into society and into the world of
work.

The Training and Employment Activation Policies planning forum, which was set up in 1999
and is comprised of representatives of seven Ministries, co-ordinated by the Ministry of
Employment, plus representatives of three Cabinet departments and of the socia partners. The
am of this forum was to promote access to the labour market of people who are either
excluded from it or are at risk of being excluded from it, by constituting integrated services,
setting up loca permanent networks, establishing new professiona job descriptions,
promoting entrepreneurship, using information technology and raising local awareness of the
problems. Furthermore, the Forum aimed at enhancing the efficiency of al initiatives taken.
By April-May of 1999, the project had ended; an interim report was drawn up and that report,
together with those forthcoming from the other specific forums, was included in the
Development Plan for the South. The Plan was examined by the European Commission,
subsequently, it became part of the Community Support Framework for Objective 1. It is not
always easy to understand the purview of each individua co-ordination body. In some cases,
there are overlapping jurisdictions and duplicate functions, caused by the fragmentation of the
overall system.

The technical steering committee of the OIS (Osservatorio Isfol**- Regioni sull’inclusione
sociale = Isfol/Regional Observatory on Socia Inclusion), which was also set up in 1999. It is

comprised of representatives of Isfol, the regions, five ministries and the Department for

19 sfol (Istituto per 1o Sviluppo della Formazione Professionaledei Lavoratori — Institute for the Devel opment
of Workers' Vocational Training) is a public research agency which works in conjunction with the Ministry of
Employment, the regions, the social partners and other State agencies, the European Union and international
organisations. It was established in 1973.

© European Foundation for the Improvement of Living and Working Conditions, 2002



Social Affairs, as well as the socia partners. Its task is to co-ordinate methods of planning
initiatives and information and communication methodologies.

d) The pilot of the RMI (Minimum Insertion Income) which, by its very nature, is to be
considered an example of co-ordination at the national level. Indeed, it can be considered the
very first socia welfare measure applicable equally throughout the country, and which
provides explicitly for co-ordination of income support measures and insertion programmes.
This would imply a need to ensure co-ordination among local public authorities and private
and voluntary agencies (such as co-operatives, companies and associations), in order to
implement complex programmes. This pilot required central co-ordination and supervision of
what was happening at the local level, in order to manage complex operations connected with
the test phase.

3.2.2 Vertica co-ordination of socia protection and activation policies. decentralising employment

services

At the end of the 1990s, a number of important initiatives revealed the urgent need for reforms in
employment policies. With the Bassanini Act (LN 59/97) began the reform of the public
administration, in a spirit of decentralisation and subsidiarity™, the intention being to ensure that
public services be provided a a level as close as possible to the citizen. This reform has had an
enormous impact on employment policies. Decentralising this sector coincided with sizeable changes
in both the approach and philosophy of the Treu package (cf. Chapter 2), i.e. it coincided with an
increased interest in activation poalicies, via the introduction of new private parties in the governance
of the job market; this occurred due to the abandonment of a State monopoly on job placement and
reform of the public job placement services™. For a definition of the means of transferring jurisdiction
over employment policy issues, the Bassanini Act referred to another implementing decree, the
Montecchi Decree, no. 469/97, which specified that the jurisdiction conferred on the regions pertains
to job placement and to active employment policies; furthermore, it introduced the requirement that a

local system of employment services was to be set up™. Within the context of EU co-ordination of the

™ From this point of view, the central government intervenes solely in order to supply those services which
cannot be provided at local, decentralised levels.

12 The existence of a public placement agency is absolutely necessary in order to guarantee that all citizens have
free accessto job placement throughout the country, in that private parties can turn specifically to certain market
segments (persons with high skills, specialisations and usually already in ajob); they tend to be concentrated in
metropolitan areas and, above all, they consider information to be a private good, available for commercial use,
and therefore confidential. A competitive system implies running therisk that even public services may become
more and more customer-oriented, thus granting more priority to the needs of businessesthan to those of clients.
13 Actually, on the basis of their own jurisdiction over vocational training, the regions had already taken a
number of initiativesin the field of active employment policies, poorly addressed at the national level (cf. Chap.
2), by means of incentivesto hire disadvantaged persons and to enact job creation projects (Marocco and Incagli,
2000).

© European Foundation for the Improvement of Living and Working Conditions, 2002



Member Sates employment policies (as provided for in the Treaty of Amsterdam of October 1997),
the re-organisation of employment services was given top priority in the structural reform of labour
market regulation and in the switch from a passive approach to an active approach in terms of
employment policies (Marocco and Incagli, 2000). The Italian system for the regulation of job
placement services under the auspices of the Ministry of Employment was - until the recent reforms
were enacted - governed by a law dating back to 1949 (LN 264/49). The system had been set up in
order to have an equal and fair distribution of job opportunities, but the system never managed to do
its job; it never managed to facilitate the matching of job supply and demand. On the contrary, it was
deemed to be a purely bureaucratic institution, useful merely to keep a log of enrolments and
cancellations from the employment register and to manage the short-lists of unemployed workers,
keeping them separated by category of need (unemployed, disabled, refugees, orphans and widow(er)s
whose spouses died of work-related causes)®. These categories were predicated on three criteria
seniority in the rolls, the existence of dependants and persona income. The entire job placement
system was predicated on a particular type of worker: a full-time worker with a long-term contract
working for a major corporation, and that was the source of its inefficiency. This was the most
common type of worker in Italy after the Second World War, though this profile has changed
considerably over the past few years, and that was the reason why the numerical sequence system was
chosen, according to which the workers assigned vacant jobs in companies which contacted the district
offices were chosen on the basis of their place on the short-list. The only exceptions were for very
small firms (up to 3 employees), for skilled or fiduciary jobs (such as, for example, sworn security
guards) and for job switches from one company to another™. Nonetheless, over the course of time, the
number of exceptions to the numerica sequence rule has risen sharply; thus, to al intents and
purposes, the oversight exercised by the job placement services has become more formal than
substantial. Notwithstanding that, the system has often been accused of causing the rigidities in the
labour market and of hampering arise in employment (Negri and Saraceno, 1996).

On the basis of the Montecchi Decree, al jurisdiction over job placement has been devolved to the
regions;, they in turn have adopted regional laws governing its transposition. Unlike what has
transpired in most other European countries, Italy has not established a national Agency, one single
nation-wide organisation with far-reaching decision-making and co-ordinating powers; rather, on the
basis of the type of decentralisation laid down in the Bassanini Act, an origina “proto-federal” model
was chosen, whereby each region is entrusted with the task of organising its own system of

employment services, within a (weak) pre-existing national framework. The remaining powers vested

4 When dealing with compulsory job placement, two separate short-lists were drawn up for each category of
need (the disabled, refugees, orphans and widows). One was used for those who chose to embark on a career in
the civil service and another for those who opted to work in private business.

1> Nonetheless, even in these cases, companies were obliged to communicate and/or request prior authorisation
from the job placement services. Thus, the services did maintain formal oversight even over these switches
(Negri and Saraceno, 1996). These options were often chosen in order to avoid being forced to respect the
numerical sequence (cf. Chap. 2).
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in the centra government are those of providing guidance, support, assessment and co-ordination,
including managing relations with the European Union. In the main, these tasks concern the
establishment of minimal qualitative and quantitative standards applicable throughout the nation, and
which pertain to the delivery, management and oversight of services. However, these functions are not
specified down to the last detail, if for no other reason than the fact that no sngle reference institution
has been established'®. Those innovative functions allocated to the central government, i.e. to the
Ministry of Employment, relate both to the establishment of an Employment Information Service,
which is an essential element in &rms of co-ordination, assessment and planning at the local level, and
to the authorisation and supervision of private bodies allowed to act as brokers mediating between job
supply and demand. Where regiond criteria are commonly accepted also as national criteria is mainly
in establishing which institutions should be part and parcel of regional employment systems, rather
than their functions. Thus, it is possible that highly diverse models can be set up, whilst at the same
time their ex-ante organisational structure remains uniform; this is because the distribution of
responsibilities and functions can vary widely within each individua region. Even those structures
designed to provide local services, and managed by provincia administrations, have aready been
decided on beforehand; they are called Employment Centres. With the exception of the region of
Cadlabria, al 15 regions with an ordinary statute have passed a law alowing for transposition, abeit
belatedly. Eight regions'’ have opted to delegate to the provincia administrations the management of
active employment policies, over and above delegating employment services, so that the same
institutional level can be used in integrating the various measures. Other regions, however, have
decided to maintain a number of powers, whilst delegating others to the provincial administrations.
This is a choice which could perpetuate the as yet unbridged gap between employment services and
vocationa training policies (cf. Chap. 2). However, both Latium and Lombardy have decided to
maintain oversight over al the competences and have, for example, adopted provincia plans for
employment services (Marocco and Incagli, 2000). Nonetheless, it is by no means certain that the
regions have quite grasped the extraordinary challenge offered them and which they have declined.
Delegating wide powers of management to the provincia administrations (which in turn may decide to
delegate responsibility to local authorities) does indeed hamper the achievement of system models
capable of providing a regiona imprint by establishing powerful specific initiatives; rather, it favours
the establishment of a provincial imprint, with its subsequent serious local fragmentation of |abour
policies and employment services (interview no. 25). Not even ex-post checks can guarantee a
sufficiently high degree of homogeneity where serious ex-ante regiona planning is lacking. This being
the case, the principle of subsidiarity, borne out by the Bassanini Act, which had originaly been

intended to offer broad opportunities for change, actually runs the risk of serioudy discriminating

16 While the bill was being drawn up, the proposal had been put forward to designate the State-Regions
Conference as the body responsible for national co-ordination, but no referenceto thisismadein the actual text
of the law.
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against the population. Citizens could be provided with a package of rights and services differing
widely even within the same region, depending on the provincia reference system. Should this
scenario actualy occur, a two-fold movement would be created, i.e. there would be an amost
paradoxical situation whereby, as far as welfare is concerned, changes can be made via amendments to
the law and the piloting of new measures (RMI) in order to harmonise the enormous differences which
exist at the local level, whereas as far as employment policy is concerned, the movement for reform
goes in the opposite direction, distorting the regulatory mechanisms so badly that they fragment; this
would be the end result of a failure to pursue organic growth. Indeed, it is not necessarily appropriate
to try to pursue the same policy in highly different socio-economic contexts, a measure which is
specifically amed a combating youth unemployment is of great importance where youth
unemployment represents 20% of overall joblessness, but has an entirdly different impact where young
people are not a preponderance of the unemployed population. Nonetheless, local specificities should
not mean different levels of coverage, protection and services provided; this may actualy occur,
however, if regional administrations are not able to guarantee that there shall be quantitative and
qualitative employment policy standards, if the development of employment services proceeds at a
vastly different pace from one region to another and if, from one province to another, there are
differences which could perpetuate or, worse, aggravate the situation of those lagging behind.
In concrete terms, these new rules introduce three new structures at the regional level. They are:
The regional commission for employment policies, which establishes guidelines, draws up the
annual budget and decides on allocation of resources province by province (no. 1 in Figure 3);
The inter-ingtitutional co-ordination committee, which co-ordinates all the provinces at the
political level; members of the committee include the provincial councillors for employment
and for vocational training, who put forward their needs and requirements (no. 2 in Figure 3);
The regional employment agency; this is the technical body at the disposa of the region for
the implementation of employment policies. Access to this body is available to the provincia
administrations and, for some services (such as for example access to the databases of people
willing to work) is available to private parties as well (companies, staff selection agencies,

temping agencies) for afee (nos. 3 and 4 in Figure 3).

" Liguria, Emilia Romagna, Tuscany, the Marches, Umbria, Molise, Apuliaand Basilicata.

© European Foundation for the Improvement of Living and Working Conditions, 2002



Figure 3. Bodies managing employment policies and employment services:
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These are the three provincial level structures which have been introduced:

The provincial commission for employment policies, this is the loca concertation body which
establishes employment policy actions at the provincial level. This is aso where power is
wielded. Given the above-mentioned local fragmentation, however, the commission may play
a different role, depending on the province: in some provinces, it is to al intents and purposes
the legidative body; in others it simply ratifies the policies decided on by the department (no.
5in Figure 3):

The committee for policies for the disabled; this body may be set up to deal with employment
policies aimed at helping disabled citizens, though it is not a mandatory committee; it takes its
cue from the work carried out by the provincial agency and its job is to make it easier to draw
up hills dealing with these issues (no. 7 in Figure 3);

The technical committee, established by legisators to carry out overall management of
compulsory job placement, targeted at the disabled; it oversees the framing of insertion
strategies and individual programmes (no. 6 in Figure 3). Nonetheless, it would seem almost
impossible for this body actually to carry out this task, since it would be necessary to have
sufficient office space and numerous officials available — hundreds of people would be needed
in the larger provinces (though new hirings are planned). What is more likely is that this
committee will become a technical body made up of several experts who lay down guidelines
and provide advice with regard to the general methodology on how to manage individua cases

(interview no. 58).

Employment policies are to be drawn up on the basis of Regiona Plans, which shall provide a generd
framework of guidance and recommendations, and Provincia Plans which shall provide the
intervention programmes. The new local structure set up to manage the placement system is the Job
Centre (no. 8 in Figure 3), which takes the place of the district headquarters of the Placement Office
(even the actual premises are more or less the same). Decentralisation aso implies harmonising a
number of administrative issues. For example, all the employees of the outlying offices of the Ministry
of Employment had to choose whether they wanted to continue working for the Ministry itself, thus
being seconded to other tasks, or whether they wanted to work within the provincial administration,
which involves a change in contract and working hours and a change of official ingtitutional employer.
At any rate, some powers are still the purview of the decentralised offices of the Ministry; in particular
inspections, pre-trial settlements and a few tasks pertaining to co-operation.

For example, in the province of Milan there are 16 Job Centres; currently, these centres deal primarily
with red-tape, since the information system has glaring holes in it. Adding to the data bank is the very
first step that must be taken in order to ensure a more efficient management of the employment
services. Employment Centres (no. 9 in Figure 2) had been active in the province for four years,

alongside provincia associations, municipal associations and the local ©cia partners; they have set up
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employment activation policies and may be considered the interlocutors of both companies and
workers, acting as facilitators in matching supply and demand, assisting unemployed workers and
ensuring activation. At the moment, the Employment Centres have a convention with the Job Centres
to ensure that the skills and know-how acquired remain intact. Nonetheless, it is desirable, though by
no means assured, that the two structures should merge into one single public body, working side by
side with private and voluntary placement agencies, otherwise the entire system of employment

services runs the risk of being chaotic and fragmented rather than useful and flexible.

There is a real change in paradigm with regard to the ingtitutional reforms aimed a managing
employment policies. Unemployed workers are no longer merely numbers waiting to make their way
up the short-list, and the bodies managing the system are no longer mere offices but are increasingly
becoming services (interview no. 58). Increasingly, decentraisation will make itsdf felt at the
provincia level, which will have to become the arena where the general guidelines laid down by the
regional administrations are actually applied in the field, and the regiona administrations shdl, in
turn, concert with the local level of territorial services. In other words, it is the province™ which will
be the linchpin both of horizontal co-ordination among the various socid actors operating inside its
catchment area and of vertical co-ordination, whereby the flow of funds and information will pass
from the Ministry to the regions, from the regions to the provinces and from the provinces to locd
authorities. The crucia role played by the province becomes even more clear, given the rise of totally
new and autonomous forms of co-ordination among the provinces. The process of decentralisation did
suffer a few delays (which were quite inevitable, given the scale of the process) in terms of
decentralising ministerial and regional decision-making; nonetheless, the response of the provinces
was at times to mobilise directly; for example, the UPL (Unione delle Province Lombarde — Union of
Lombard Rovinces) in Lombardy set up technical groups tasked with implementing specific projects
aimed at — among other things — the creation of provincial and regiona information systems. This was
necessary, given the enormous delay with which the regional administration acted in implementing the

system as it was supposed to, under the provisions of regiona law 1/99.

3.3. Horizontal co-ordination of social protection and activation policies at the local
level: Law 285/97

The National Fund for Children and Adolescents (LN 285/97, Provisions for the Promotion of Rights
and Opportunities for Children and Adolescents™, http://www.affarisociali.it/normative/|285-97.htm),

set up in the second half of the 1990s, signalled a turning point in the overal reform of Italian socid

'8 The political and institutional role of the province as agovernmental and planning body, once deemed to have
purview merely over health and hospital care, the road network and the environment, began to be re-evaluated in
1990 on the basis of the new regulations governing local authorities (LN 142/90), particularly with regard to
issues concerning regional planning and the environment (Martines, 1992).
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policies. This Fund finances projects aimed at providing support for the parent-child relationship, at
combating poverty and violence, at testing and innovating recreationa, socia and educationa
services, at providing economic support for families with dissbled minors and a developing
information, advisory and monitoring services. However, for the first time the law makes it
compulsory, when drawing up the three-year intervention plans, to set up programme agreements
among loca authorities, the provincial education office, the loca health authority, youth justice
centres and non-profit organisations before deciding on the amount of funds to be alocated and then
alocating them. This programme agreement is essentiadly the ingtitutionaisation of a democratic-
participatory type of co-ordination among the parties to the agreement. The underlying philosophy of
the Bassanini Acts, which were responsible for devolving to local authorities a number of powers
previoudy in the purview of the State, is, in Law 285, to make the locd level (municipality,
associations of municipalities, province, mountain communities) the appropriate forum for the
discussion and definition of needs; that is, the level where initiatives are thought up and then planned,
and where tasks and responsihilities are ultimately assigned. Nonetheless, the fact that the allocation of
funds is made conditional on the signing of a programme agreement does not necessarily guarantee
that, once the funds are received, project management is then carried out in a state of autarchy, with
the local authority defining needs and the entities best positioned to satisfy those needs, who in turn
merely provide the service and receive the funds. This in many cases vitiates the democratic
participatory co-ordination which the law was adopted to promote. Furthermore, the law in question is
very recent indeed®. For this reason, one cannot say that there is a solid participatory framework in
place; for that, there should have been a more broad-based involvement, particularly where there had
previously been grievous shortfalls in co-operation among institutions, and between ingtitutions and
voluntary organisations (Focosi, 1999). Funding was granted in December 1998; thus, the law has
been applied for only a year and a half, which is much too short a time span to be able to draw any
firm conclusions. It will be possible to draw more conclusions once the intervention plans are
submitted for the second three-year period, and it will then be possible to understand which
programme agreements have been confirmed, extended or stepped up and, conversely, which
agreements have not been renewed because they were deemed to be ultimately unsuccessful. Itis
nonetheless true that the efforts made by the various public, private and voluntary bodies in drafting
programme agreements have worked as a stimulus to ensure that the concerted methodology of
democratic participatory co-ordination continues to be employed during project implementation. Not
only that — in many cases, good use has been made of experience gleaned during the course of
acceding to the funds under Law 285, extending them to other areas of management where programme

agreements are not kgally compulsory, thus showing that the methodology was indeed fruitful for the

19 Known as the Turco Act after the Minister for Social Solidarity.
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participants. It would not appear that the spur to engage in joint planning derives exclusively from the
legal obligation to do so in order to be alocated funds, since the 285 projects admittedly have
additional financial sources connected with them, but those resources are not so copious as to justify
the enormous efforts involved in the organisation and consultations required in drawing up the pact
(interview no. 33). The municipalities which have banded together to submit projects have appointed a
common leader, usualy the largest municipality; this leader has represented and worked on behalf of
them al and therefore, to a certain extent, enacted co-ordination. It sometimes transpired that these
lead municipalities became the implicit leaders in the entire process of planning and implementing

programmes under Law 285.

Co-ordination is absolutely fundamenta in implementing Law 285. One of the indirect benefits of this
law is that everyone's attention has been drawn to the whole issue of co-ordination and to how crucia
co-ordination is in activating the processes of negotiations, concertation and formalisation of shared
decisions (Verno, 1999).
Indeed, even within the same municipdity, it is difficult to co-ordinate between the education sector
and the social sector on projects which are clearly of a socia and educationa nature. These difficulties
are multiplied in those cases where more than 20 municipalities sign the programme agreement. The
law confers new responsibilities on the provincia administration. An interesting case in point is the
province of Milan, where the overwhelming majority of municipalities (about 80%, covering 98% of
the population) signed an agreement to manage projects financed under Law 285. The role of the
provincial administration was to co-ordinate, guide and stimulate the catchment area, and to mediate
between the region and the local authorities. In concrete terms, the province' s responsibilities are to:
supply the technical and administrative tools to set up agreements;
relay information from the regions to the local authorities in a manner which offers vertical
co-ordination but is non-hierarchical, given that the municipalities are not subordinate to the
province;
establish the criteria to be used as guidance for the projects, ensuring that they comply with
the rules and regulations laid down in the regiona circular, whilst at the same time catering
for the specific needs of the Milanese province;
set up and lead the local technical group representing all parties - municipalities, Third Sector,
schools, Centre for Youth Justice; organise meetings on a regular basis, monitor the work and
establish a schedule and deadlines for the municipalities and all the bodies involved. The
Milanese province is a huge one and it is impossible to represent al the various players

involved in the inclusion of children; given that, this group was convened by the provincia

2 The law was adopted on 28 August 1997. Subsequently, all the regions approved a regional law to this effect;
in the spring of 1998, the programme agreements were set out and the intervention projects were drawn up
within arelatively brief span of time.
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administration and was made up of a number of municipa representatives appointed by the
Conference of Mayors, a representative of the provincial education office, a representative of
the Y outh Justice Centre and four representatives of the Third Sector — two for the Forum of
the Third Sector?! and two for the Federation of Oratories, respectively. At the time, these
were those Third Sector organisations active in the field of activities for children which had
been formally recognised. There is no doubt that these bodies were not very representative of
al those involved in combating socia exclusion, but they have nonetheless made their
presence fdt in loca co-ordination forums;
attend, as observerg/participants, the so-called local service conferences in order to guide the
choices and methods used. These conferences continue beyond the planning phase, though
there were no set rules in the programme agreements governing how dten they should meet
and the nature of the co-ordination meetings. The provincial administration laid down hard
and fast guidelines covering these aspects, to be applied to future programme agreements
when drawing up the next three-year plans.

Thus, on this occasion the provincia administration took upon itself the task of improving the loca

co-ordination forums and making them more efficient, by providing support to the project co-

ordinators, organising training sessions and group meetings to deal with specific issues in order to

back these projects (interview no. 33).

One could, therefore, consider co-ordination as a multi-level, ongoing dialogue within the context of
the implementation of Law 285/97 (interview no. 42):

1. co-ordinating the activities of those promoting the policies, i.e. the municipalities and the
other bodies involved in drafting the programme agreement and the three-year intervention
plan. This applies specifically to municipalities acting as group leaders;

2. operational co-ordination when starting up the plan comprising all the individual actions. Each
programme agreement contains between 50 and 100 projects. these projects need to be co-
ordinated among themselves: they need to work individualy but they also need to function
together as a whole. This is where the province plays an important role by promoting the local
technical group;

3. sarvice delivery, the ongoing dialogue between the citizenry and the services offered. The

citizens partake of and drive the transformation: they are free to abandon one service and rush

! The Lombardy Regional Forum of the Third Sector was established on 29 January 1998. Currently, about
thirty social co-operation organisations, civic associations, environmental groups, volunteer organisations and
ethical finance groups are members. Under thisumbrella, anumber of different organi sations have experimented
with carrying out shared initiatives, inter-sectoral and network projects, and have set up a strategic link with the
research and advisory resources of the Universities and Research Centres in Lombardy. It belongs to the
Standing National Forum of the Third Sector.

2 There are many Catholic oratories in Italy. They are attached to parish churches and are special places set
aside for educational and recreational activities organised for youngsters.
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to another; their behaviour can indirectly change the services offered, even though they do not

participate in the concertation forums.
Thus, Law 285 has established the national parameters within which local bodies can draw up their
own, highly diverse strategies. Here too, one can observe a significant gap between the north and the
south of the country. Indeed, the 285 projects have had a greater impact in the south, in areas where,
on the one hand, local networks and partnerships are few and far between, laying the groundwork for
completely new forms of co-operation and where, on the other, there are insufficient social services
available, particularly with regard to services aimed a promoting the wel-being of children,
adolescents and their families (crime prevention, socidlisation, rehabilitation and insertion policies).
Thus, in some cases, the opportunities afforded by Law 285 have been seized in order to set up
schemes of fundamental importance which had until then been lacking. For example, in Naples, the
funding available under Law 285 was responsible for the introduction of the MV (Living Wage), an
economic subsidy providing income support for families with dependent children and suffering
economic hardship. In many municipaities in the north, where the Living Wage aready existed, the
funds available under Law 285 have been used to help children and youngsters, via socialisation

projects, crime prevention projects and projects aimed at overcoming disadvantage.

3.4. Managing social welfare services

What has been clearly emerging is that the supra-municipal dimension seems to be the one most suited
to the management of services. This obvioudly holds true above all for the smaller municipalities, and
a bit less so for the metropolitan areas, which are large enough to be able to administer themselves a
wide array of services and functions. This does not mean, however, that they have no problems:
whereas citizens consider the municipality to be the politica reference point, with a politica
legitimacy all its own, in that the mayor and the city administration are directly elected by the voters,
citizens do not necessarily fed that the supra-municipa level accurately reflects their needs, and its
representatives are not democraticaly elected (interview no. 42). Thus, many actors feel that it is best
to manage services in a way which is not purely political, but which is rather closer to a type of
business management of an organisation, whereby the municipalities and citizens involved are the
equivalent of shareholders in an enterprise. Italian law caters for this situation and offers various
solutions, most of them contained in Law 142/90 and its amendments (cf. Table 13).

The criteria for selecting the best management method for a given locality must be based on a prior
analysis of the contextua elements, most particularly any previous management experiences and their
outcomes, whether or not there is a tradition of co-operation among various sectors and various
players, what the policy goals are in terms of social and health matters and, lastly, how large the area

is. Generally speaking, it can be said that in al those cases where management is kept separate from
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planning, the management of resources seems to be more multi-faceted, flexible and efficient, though
the system does become more complex and it becomes necessary to co-ordinate the activities of the
various actors. Nonetheless, there are a few doubts as to whether the public sector can actualy
maintain responsibility for planning and guidance. Indeed, separately managed agencies (institutions
and special agencies, cf. Table 13) are strongly independent; this entails the risk of an implicit
delegation of powers from the public administration, or the risk that these agencies might start wanting
to encroach on areas more properly the concern of the public administration. There is, furthermore, the
additional factor that the public authorities find it difficult to monitor both the content and quality of
the service, since an assessment is often based on the balance sheet and financial reports, which indeed
do improve, but at the risk of making cost-cutting the major policy goal, including of socia policy. All
solutions which opt for creating a consortium of administrations do provide the benefits of an
economy of scale and of enlarging the scope and quality of services. At any rate, choosing one
management mode over another should never mean that the public administration in any way slackens
its commitment to provide the best possible planning, guidance and assessment, but rather should
redouble such efforts (Gori and Ranci Ortigosa, 1999).

The Regional Social Plan further stresses the need for each and every municipality to band together in
order to share in the management of social services. Almost every region has a Regional Social Plan®;
it forces al the municipalities in the area to co-ordinate, to share resources and to establish an Area
Social Plan which, once adopted by the regiona administration, will receive funding (interview no.
42). This mechanism sets up brand new types of concertation processes covering somewhere between
30 and 50 municipalities. Normally speaking, the respective regiona laws do not oblige them to share
in the management of al local services,; local administrators often wish to maintain ownership over a
certain number of loca services, particularly those which have a high profile in terms of popularity
and visibility and, therefore, are very useful during election campaigns. Consequently, conflicts often
arise, the move for autonomy clashing with the move for concertation. This, as we shall see later (cf. 8

3.7.2.), jeopardises the strength and the success of co-ordination efforts.

%3 BEven the Abruzzo region, although it has not yet adopted aregional law governing the reorganisation of social
assistance, has adopted a 1998-2000 Regional Social Plan.
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Table 13 How local authorities manage social welfare services
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Source: Our calculations based on Prospettive Sociali e Sanitarie, 15-16/99.
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National law LN 662/96 not only provides for agreements covering initiatives shared by different
adminigtrations, but also defines as “negotiated planning instruments’ those initiatives where public
actors work together with private ones. Specifically, the law lays down the following definitions for
this category:
area contracts. development projects in specific areas hit by structural crises, mainly located
in the south;
programme contracts. these call for the implementation of business projects having a sizeable
impact on local businesses and on employment levels, they are open to large enterprises or
consortia of small and medium-sized enterprises;
territorial pacts. voluntary associations of municipalities where funding of development
projects is available; business initiatives and infrastructure interventions are shared by the

local authorities and by economic and social entities®.

3.5. Third Sector bodies and the scope of co-ordination

Although there redlly is no specific and detailed definition of the term Third Sector, it is nonetheless
widely used to indicate a very broad range of players and actions. Observers of its workings feel that
the Third Sector is an expression of the emergence of socia rationality before it becomes a good to be
exchanged in the marketplace or an object to be politically regulated by the State (Donati, 1996).
Indeed, the labd third is used to differentiate this sector from the other two ingtitutionally strong
sectors in modern society, the State and the marketplace (Colozzi, 1998). The Third Sector is a system
made up of various types of non profit-making actions among different entities, the actions range
from pure gift-giving to reciprocity; from this point of view, these actions fit well into Polanyi’s
theory of reciprocity as opposed to market trade and redistribution® (Polanyi, 1974). In Italy over the

24 Overall, there are 61 territorial pacts where the funding has been approved: 12 in 1998 (the so-called first
generation pacts); 9 at the end of 1998, via a special procedure involving the participation of the EU
(Community Pacts); one multi-regional pact with national resources; 39in 1999 (second generation pacts). More
than 8,500 billion lire have been spent in terms of overall investment over severa years, including business
initiatives and infrastructure investments. The pacts cover atotal of 1,491 municipalities, more than half of them
in the south, with the participation of over 3,000 companies (Ministry of Employment, 2000).

% According to Polanyi, there are three forms of social and economic integration, achieved by coalescing

individual behaviour around institutional pre-conditions and explaining why economic systems acquire unity and
stability. The three forms of integration are reciprocity, redistribution and trade. Reciprocity occurs among

groups or segments of society with equal and symmetrical status; economic transactions among these groups are
reciprocal in nature. Redistribution, conversely, presupposes a society which is organised around a centre with
the power to accumulate resources in order to then distribute them to peripheral groups; economic transactions
thus are from the centre to the periphery and vice versa. Trade, however, implies a market-based system,

whereby the ultimate goal of economic transactionsisto achieveaprofit. Complex societieshaveall threeforms
of integration simultaneously; it is, however, possible to detect which form isthe dominant one (Polanyi, 1974).
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course of the past 25 years, the Third Sector has mainly developed in the form of foundations,
associations and, above all, voluntary organisations® and social co-operatives (Ruffolo, 1997).
Socid co-operatives, in particular, are a cornerstone of the non-profit economy; among the various
players of the Third Sector they are playing an increasingly important role. Social co-operation has
very specific economic features and values, in that it:
Pursues the genera interests of the community, supports human beings and their socia
integration by means of specific activities.
(LN 381/91, Art. 1).
Thus, socia co-operatives are different from traditional co-operatives in that the interests pursued are
not those of the members of the co-operative itself, but rather the interests of the community at large.
There are three types of social co-operative:
type A: these carry out activities pertaining to the management of social, headthcare and
educational services provided for disadvantaged persons (the elderly, minors, the disabled, the
terminaly ill, drug addicts, etc.);
type B: these carry out productive activities aimed a helping disadvantaged persons (the
disabled, ex-convicts, former drug addicts, etc.) to enter the labour market; such persons must
comprise at least 30% of the membership;
mixed: these carry out both activities.
The main source of orders for these social co-operatives is contracts with public administrations,
which represent 88% of their turnover. This means that they must respect the rule of the lowest bid®,
which has a negative impact in terms of a just and regular recompense for the workers, whether
members or not (since the public administration often delays its payments); this system hampers the
workers' training and is an obstacle to investments in a whole series of network activities which are
long-term by nature (activation of the interested party and of hisher primary network) (Alberani,
1999; Toniolo Piva, 1999).

Over the past few years these socia actors have tended to band together in organisations for co-
ordination and representation, with the aim of having appropriate forums wherein to meet and
exchange information, making their voice heard and achieving greater bargaining power in their
relationship with public ingtitutions, which have always been, and continue to be, their most important
customers. Often, co-ordination is carried ait in what could be termed associations of associations (or

co-operatives of co-operatives), i.e. secondary level associations (or consortia of co-operatives).

% LN 266/91, theFramework law on voluntary or ganisationsdefines volunteer work asapersonal, spontaneous
activity carried out without payment and on a non-profit basis, the aim being socia solidarity. Voluntary
organisations have the right to be listed in special regional registers, to benefit from a series of concessions and
to sign conventions with the local authoritiesin their field of activities.
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Of course, this banding together in associations does meet the workers' needs in terms of establishing
a dialogue and an ethica exchange with regard to the interpretation of socid redity and possible
solutions; but it also plays a very important role in terms of coming up with survival and development
strategies, in order to cope with the redlities of voluntary organisations. In fact, participating in a
public tender increasingly requires financial guarantees and proof of economic and financia
soundness, which are often too stringent for individual players but which secondary level bodies can
achieve. Proof of financial soundness is aso required in order to have access to credit and banking
services. When players who are specialised in various sectors band together as alies, this enriches and
strengthens the agencies, which can then count on the aid of professiona skills and experiences
outside their ken, and allows them to apply jointly for permission to manage parts of services which
are different but connected, offering added value thanks to their aready existing and consolidated co-
ordination.

Furthermore, representative bodies can act as lobbies. Presenting a unified front increases their
credibility and bargaining power vis-a-vis ingtitutions, enabling them to deal at the highest level with
the public sector and also making them front-line interlocutors whenever reforms are debated. In fact,
at a time when framework laws, the contents of which will have an impact on local policies, are being
mapped out at the national leve, it is crucial that the voice of Third Sector agencies be heard in tis
debate, which will of course inevitably have an impact on their ability to operate at the local level.

In order to have a better understanding of the tangible organisational ways in which bodies in the
voluntary sector structure their activities, we shall analyse below four particularly pertinent examples.
These are: a) consortia of co-operatives and the bodies representing them; b) Caritas, a historic
example of the Catholic voluntary sector; ¢) the National Co-ordination of the Community of Charities
(CNCA), one of the very first examples of co-ordination in the Third Sector in Italy; d) the Standing
Forum of the Third Sector, a relatively recent creation, but which has aready achieved a very high
public and politica profile.

a) Secondary level co-operatives. Increasingly, co-operatives are facing financial difficulties arising
from their relationship with public ingtitutions and the problems connected with their increasingly
important role in planning, given European-level bids for tenders on the one hand and the growth of
territorial pacts on the other; they are facing these difficulties by becoming larger, by providing a
broader range of services and by increasing their turnover. Many co-operatives have grown to the size

a28

of companies; many others ae following the path of setting up consortia™, i.e. secondary level co-

operatives capable of providing services to the member co-operatives (training, secretarial services,

" The rule of thelowest bid meansthat the main factor in choosing who shall participatein apublic tender isthe
cost of the service. All participants, therefore, are urged to ask for the lowest possible payment in order to win
the bid.

% TheGino Mattarelli Consortium(CGM) wasset upin 1986. |tsmembersare morethan 40 social co-operative
consortia, banding together over 600 co-operativesin 18 Italian regions (Ires, 1999).
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planning). They can achieve economies of scale and above al they can be very effective interlocutors
for public authorities (Franzoni, 1999). The creation of consortia also provides added value in terms of
co-ordination; they have greater planning and administrative capabilities (in dealing with the public
authorities) and can provide services to the first level co-operatives (Ronchi®®, 2000). These are crucial
qualities, since the main problems facing co-operatives are, indeed, how to manage their relationship
with the authorities, how to find financia resources and how to manage their daily relationships with
the members, the volunteers and the clients.

Employment co-operatives and social co-operatives aso have their own responsihilities at the
regional and national level in terms of organisation and representation, and which are a reflection,
however remote, of their political orientation in the broadest sense of the term®. They are very

important and authoritative players on the political stage and in the socia and economic life both of

their local area and nationally. Indeed, the co-operative organisations participate in the representative
bodies of the Third Sector, such as the Sanding Forum (see below), and have signed pacts for local

development®! and protocols of understanding regarding methods and contents of bids for tender and
conventions with the public authorities®. They are furthermore very closely linked to their respective

trade unions.

b) Caritas is the most highly regarded Catholic body in the Third Sector. It is a vast organisation
spread throughout the country at the parish level. Doubtless, the ingtitution’s co-ordination is mostly
carried out in the dioceses, which usualy correspond to the provinces. They are active at the regiona
and national level too, but mostly in terms of sectora co-ordination; not all areas of intervention have
the same organisational structure, nor even the same degree of organisation. At any rate, Caritas's role
in the dioceses is important, and it is very highly regarded as a voluntary organisation. Often, indeed,
it is the Third Sector’s only mouthpiece, invited to participate in socia policy planning forums and
often also promoting these initiatives (cf. § 4.1).

29 Director of the Social Co-operation Bureau of the Lombardy region.

% The so-called red co-operatives, i.e. |eft-leaning ones, are organised in theLeague of Co-oper atives, whereas
Catholic-oriented co-operatives are organised around the Confcooper ative and the Compagnia delle Opere.

31 The League of Co-operatives signed, with a few reservations, the Milanese Employment Pact (cf. § 4.1.3.)
(http://www.lombardia.legacoop.it).

%2 The League of Co-oper atives and the Confcooper ative signed aprotocol of understanding with the Lombardy
region and with other agencies on the need to abolish the exclusive or prevalent use of the lowest bidder rule by
public authorities when contracting out a bid (http://www.lombardia.legacoop.it).
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¢) The National Co-ordination of the Community of Charities (CNCA). This body was set up
back in 1986 by groups from all over Italy who wished to establish a forum where they could
exchange experiences gleaned at the local level; they also wished to present a united political and
cultural front to deal with issues such as exclusion and disadvantaged youth. The CNCA has its
own statute and its own organisation. Currently, it numbers about 300 groups as members, some
of which have observer status. The central organisation consists of a president, who is responsible
for inditutional representation and general co-ordination, an executive secretariat, an
adminigtrative office, a training agency (dealing with projects pertaining to the acquisition of new
professional skills and refresher courses for socia work staff, as well as service quaity and the
work of the Third Sector) and the CNCA Project, which deals with planning, consultancy and
management of regional, national and European bids (cf. Figure 4). The member groups are
spread throughout Italy and are grouped into 13 Regional Areas. The Assembly meets d least
once a year, usualy two or three times a year to deal with specific issues. Further, special issue-
oriented seminars are organised both nationaly and regionally. The National Council is made up

of the CNCA president, two vice-presidents and 18 directors (http://www.cnca.it/chi.htm).

d) The Sanding Forum of the Third Sector is a secondary level association (that is, it is made up
of other associations). It was founded in 1997 after two years of working together on the basis of a
manifesto and a declaration of intent. Its aims are: to renew the welfare system by responding to
new and broader social needs; to promote a new type of participatory democracy; to be a socid
and political player capable of representation and of becoming an interlocutor of the ingtitutions;
to reform the ingtitutions; to create jobs. The Forum received a prestigious acknowledgement of its
importance in 1998 when the government signed an agreement with it concerning the draft bill for
a socia pact, approved the Forum’'s participation in consultations on welfare reform and began
drawing up a convention of solidarity. Any Third Sector organisation may join, as long as it exists
in a least six Italian regions, is organised and has stable structures, at least 2,000 members or 50
first level organisations. Other associations may participate in the Forum with the status of

observers.

Furthermore, regiona and provincia forums can be set up on the basis of an association pact which is

consistent with the national one (http://www.univ.trieste.it/~f3sfvg/ilterzo.htm).

The CNCA was one of the founding members of the Sanding Forum of the Third Sector, though at the

moment it has temporarily suspended its membership because, whereas it originaly arose as a forum

for consultations, it was gradually turning into a sort of trade union of players in the Third Sector, and

representation and strategic alliances now seem to have crowded out planned exchanges of views. In

fact, the two strongest bodies, at opposite ends of the political spectrum, the League of Co-operatives -
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an expression of lay left-wing thinking - and the Compagnia delle Opere (Company of Works) - an
outlet for right-wing Catholic co-operation - have begun an unusua new type of alliance, drafting an
agreement for the creation of a common temporary employment agency (to be used in recruiting
labour for the major distribution chains which are headed by these two players in Italy). The prospect
of economic growth and having a share of the market would in some cases appear to be more
important that a set of values. One can clearly see the inherent contradiction in this process: the whole
issue of co-ordination of voluntary organisations, which the protagonists have dubbed an opportunity
to exchange views on ethics, turns out in reality to be mainly economic agreements, paying lip-service
to the notion of a social dimension, whereas the law requires this to be the very bedrock of these

enterprises.

3.6. Rdlations between local authoritiesand Third Sector bodies

The law attributes a specific role to Non-Profit Socially Useful Organisations (Onlus - Organizzazioni
Non Lucrative di Utilitd Sociale)®, which are aready at the programme agreement stage; an analysis
of Law 285/97 is interesting in that it sheds light on the types of relations between local authorities and
Third Sector bodies. The framework provisions of the national law and of the respective regional laws
have not simplified the variety and complexity of situations in the field, which often are the upshot of
the loca history of relationships between the administration and civic society. Just to give an example,
each area in the province of Milan has behaved very differently: in some cases the Onlus contributed
right from the start in establishing a philosophy and an analysis of the local situation and local needs,
and in drawing up plans. This happened where there was a strong local tradition of co-operatives
and/or voluntary associations, with players who can be considered direct interlocutors of councillors
and civil servants, where there are well-structured working systems and a long-standing tradition of
relations, conventions and contracts.

However, in other areas the Third Sector is completely absent. There are no clear, recognisable
players. At times, if there are absolutely no local interlocutors, the local authorities have had to resort to
a system of calls for tender from well-known and reputable companies, agencies and co-operatives
from outside the area. In these cases, the Onlus are called in only once the project has been adopted
and funds have been granted, and the time has come to start implementing the project with bids and
conventions. Quite clearly, the two run in parald, the availability of services stimulating the Third

Sector and vice versa.

% The following areclassified as Onlus: associations, committees, foundations, co-operatives and other private
agencies, whether having a legal personality or not, whose statutes or by-laws expressly state that they shall
carry out activities in the fields of social assistance, healthcare, social/healthcare, charitable work, educational
assistance, training, amateur sports activities, protecting and improving the artistic, historical and environmental
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Sometimes very weak local authorities simply delegate virtually all programming and planning to the
Third Sector. This type of situation does not in any way make the Onlus responsible partners, but
rather when this occurs it simply means that the local politicians have abdicated their responsibility for
planning and guiding social policies, and that a dangerous lack of attention in a crucial sector might be
endangering the well-being of the local population.

How contracts are drawn up is quite subjective: each administration has given its own interpretation to
the various rules and lega regquirements to be followed when putting in a bid or when privately
negotiating contracts, and has chosen the method which seems best suited to the situation; one reason
for this is that there is a broad range of types of projects, and funding levels vary widely. Of course,
where a network of relationships and a tradition of co-ordination aready exist, things become easier.
Traditionaly, the lead municipdities have aways co-ordinated the management of Law 285, even
though in those areas where there are strong Third Sector players capable of meeting social needs in a
number of disadvantaged sectors (drug addiction, disability, etc.), the Third Sector de facto plays the

dominant role.

There are three main forms of partnership between local authorities and Third Sector bodies:

1. The local authority delegates power to the Onlus to manage individual projects or services. This
requires a low degree of co-responsibility and has little impact on the overall growth of a
community;

2. Shared rules and regulations are created: the local authorities provide support to selected Onlus
initiatives, for instance by promoting local development and collective learning. The public and
private sectors share goals and results, and the degree of integration is crucid;

3. True integration: local authorities and Onlus have equal roles in designing and joint planning of
services and policies. Co-operation is full and complete (Ires Cgil, 1999).

Cases one and two are very common throughout Italy; the last case is so far only in the planning stages

for Third Sector entities, even though these deliver amost 90% of the services provided under a

convention with the public authorities; that is, to al intents and purposes the public authorities

functions are outsourced, financed by the public authority and thus, inevitably, the Onlus are
subordinate to it, even when they participate in the planning (interview no. 42). The Onlus, therefore,
can make their voices heard and make suggestions, but only within the framework of a plan co-

ordinated with the public sector.

From a technical point of view, the relationship which arises between the local authority and the Third

Sector body generally follows one of two procedures:

heritage, promotion of art and culture, protection of civil rights and scientific research. The Onlus’ aims are
purely social, and if profits are made, they must be re-invested in the above-mentioned activities (DL 460/97).
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private bidding: direct negotiations between the public administration and the Third Sector body to
award a service. This can be used only in the case of small sums of money and where the body
has been identified as the only entity capable of offering the required service. Generally spesking,
the public administration invites a few pre-sdected Third Sector entities with the necessary
characteristics to bid, and then chooses on the basis of the bids submitted.
public tendering: the public administration publishes a call for bids and states the conditions for
participating in the tender. The participants are then assessed by a special commission on the
basis of criteria which rarely have anything to do with the quality of service provision (such as
company soundness, the company’s background and its importance in the local market) but rather
have more to do with offering the lowest bid (cf. footnote 50). The work order is then awarded by
means of a direct contract (i.e. a contract between the public administration and the winner of the
bid); usualy, the contract is renewed by a repeat of the tendering procedure once the contract has
expired. Over time, contract renewals can become customary, firstly because the principals in the
public administration and in the Onlus get to know each other personally and establish
consolidated and flexible working methods, and secondly because the voluntary organisations
ddivering services and benefits increasingly obtain first-hand knowledge of the local situation
and become ever more deeply rooted there, which of course makes them the best possible
candidates for the next tender. Thirdly, the allocation of responsibility proceeds amost
automatically, since the public authority finds it extremely difficult to make a clear assessment of
the quality of services provided in the past, and because it is necessary to establish continuity
from one management to the next, in terms of timing and also of method.
Of the two, the tendering method creates the most difficulties in terms of managing the services under
the convention. Generally speaking, the local authorities do not have an abundance of resources to
allocate to social programmes, and payment for work done often comes very late. This means that only
large-scale Onlus, on a solid financia footing and with a good credit rating, can hope to survive on
public work contracts alone. Furthermore, where the lowest bidder wins in a call for tender (cf.
footnote 50), those working for the Onlus bear the brunt of this system, in that the Onlus often hire
people on very unfavourable contracts, in terms both of job continuity and wage levels. Furthermore,
the financid difficulties of Third Sector bodies can in turn have an impact on setting local priorities to
deal with socia needs, the upshot being that the initiatives chosen tend to be more useful in keeping
service providers alive and in business than in promoting the welfare of the community. Finaly, this
practice aso has a negative impact on the quality of services and benefits provided, due to a lack of

resources to train workers and to plan initiatives properly (Ires, 1999).

Given these problems, the current debate on how to reform the method of outsourcing services covers

three possible scenarios.
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1. Signing a convention, i.e. keeping the current system of managing most services under a
convention;

2. Accreditation. The end user would choose from a range of service providers accredited by the
local authority (and selected by a special committee). The end user is given a voucher by the
public administration, which covers al or part of the cost of the service;

3. A combined system. The public administration can choose between a convention or an
accreditation system, depending on the type of service (Toniolo Piva, 1999).

Should the decision be made to opt for the system of conventions which, at the moment, seems to be
the predominant one, al the administrative tools will have to be improved, greater weight will have to
be given in tender procedures to quality as opposed to price (not more than 40%), joint planning will
have to be promoted, a better system of oversight and assessment of the overall service will have to be
developed and the costs of training and co-ordination will have to be included in the price. Some
reforms, particularly at the regional leve, already limit the impact of the price factor as opposed to
qualitative criteria in bids for tender®. Sill, it is loca authorities which have the power to decide
which selection criteria should be used; regiona legisation may not impose on them any obligations.
Indeed, any attempts to improve matters via new rules have been basically ignored up until now
(Alberani, 1999).

Managing an accreditation system, however, whether a pure or a combined system, requires that local
administrations be able to carry out an efficient assessment - by means of a third party - of the
performance of the various local agencies providing services. That means that the local public
administration provides a guarantee to citizens as to the quality standards provided by the bodies it has
accredited. Citizens become more than mere end users — they become clients capable of choosing

which agency, of those accredited, they prefer (interview no. 42).

3.7. Therhetoric of co-ordination

As we have seen, co-ordination is an issue which cuts right across al social policies, a various
institutional, political and administrative levels. It does not appear to be an ingtitutionalised dimension,
except in those cases mandated by law; rather, it is a delicate balance which must be found and
maintained constantly, depending on the local situation, past history and the goas to be achieved.
Some dimensions prove absolutely crucia in analysing existing co-ordination and, at the same time,

are essential milestones in making it more effective and more flexible.

The political stamp of approval

34 Regional law no. 6/97 of Emilia Romagna providesin Article 10 that any tenders organised by municipalities
and local health authorities must give a weighting of no more than 50% to price as a factor in awarding the
contract; Art. 14 states that the public administration must make monthly payments (Alberani, 1999).
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If co-ordination is to work at any level, it requires the strong backing of the mgjority political parties
governing the level where it is to be promoted. Only the political majority has the politica and
institutional authority required to convene the parties involved (interview no. 32). Still, in some cases,
the political dimension becomes of overweening importance, so much so that political brokering of the
process becomes the sine qua non for gaining access to the forum of co-ordination and for
participating in planning, and hence in the distribution of resources (interview no. 45). There is no
doubt that this practice is ultimately harmful to the interests of the citizens using the services and
harmful to socia poalicies, since the main priority becomes the needs of those providing the services
(training centres, social co-operatives, Onlus, etc.) rather than how useful and how good those services

are.

Ethics, values and a strategic vision

Partnerships are not necessarily good things in and of themselves (one need only think of organised
crime). The law, by itself, is not enough to rule out speculation and a sharing of the spoils once
funding is abtained; it cannot mandate a commitment to work for the development of the community
as a whole and to ensure that the citizens needs are satisfied. Achieving these goals depends largely
on the human factor (interview no. 36). This holds true even when a charismatic leader is showing the
way, whether that is an individual or a very strong group capable of holding together different types of
people, whilst a the same time imbuing them with a vision of their socia mission. Charismatic
leaders, be they individuas or groups, somehow manage in an innovative way to inspire the socid
actors involved, so that they become capable of and committed to a discussion of ends and not just
means (interview no. 45). A discussion of the goas to be achieved must precede the search for
resources to fund the project. It is counter-productive to think of the goals as somehow subordinate to
access to resources, or, once resources kecome available and accessible, for the players to co-ordinate
in seeking out programmes for which the resources can be allocated. This means that, right from the
start, a profound, original and useful discussion becomes impossible (interview no. 63).

Whenever co-ordination among various socia actors becomes viable and has good chances of being
successful, it is usually because these actors have shared a strategic vision of the local development
plan that they wish to pursue (interviews 2 and 36). The reason why the need for co-ordination is
currently felt so keenly is that each individual socia actor has sdowly and painfully acquired a
redlisation of their failure as individuas to understand socid redity and respond to loca problems;
their hope is that, by pooling skills and experiences, by “seeing eye to eye’, a new type of programme,
new know-how and new resources can acquired (interview no. 55). Co-ordination always arises from
the initiative of one of the socia actors, and develops wherever the players have a political approach to

problems and not merely atechnical one.
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The nature of the contract and its evaluation
Clearly, the nature of the contract forming the basis of co-ordination will have an impact on its results.

The type of co-ordination carried out, its outcome, the establishing of aliances — all these factors will
depend on whether it is a public or a private bid, whether the relationship is a one-off one or whether
there is a history of collaboration, and whether there is an officia type of consortium or merely a
common declaration of intent. As we have seen, the prevailing tendency in Italy is to reconfirm
already-existing relations, reproducing them over time, even in the absence of a proper assessment as
to the quality of initiatives.

One can judge the degree to which co-operation has developed among the players involved by how
important they deem the evaluation stage of common initiatives, by whether the evauation stage is
divided up into ex-ante, ongoing and ex-post studies, by the investment in human resources, in time
and in funding which are dedicated to monitoring and to true evaluation activities. No great
importance can be attributed to monitoring and evaluation if there is no agreement on how these are to
be carried out, on when they are to be carried out and above al on how important these activities are.

Indeed, if a number of players decide to stop co-operating, the evaluation as awhole is vitiated.

Volume of resources
The type of co-ordination to be established depends in large part on the volume of resources at stake

(interview no. 39). This can vary widely, as we have observed. Co-ordination can run the gamut from
small local partnerships with no access at al to public funds and predicated simply on voluntary work,
to enormous economic entities strong enough to have a national and even a supra-nationa impact.
Often, access to funds is the deciding factor in determining how relatively important the co-ordination
player is within its own context (local, provincial, regiond, national or Community-wide). The quality
of the services provided and the possibility of offering ongoing training courses to the workers to
improve their skills can be ruined if the resources are insufficient and if repayments to private and
voluntary bodies and come very late. This adso has an impact on those activities which are not
immediately productive, such as co-ordination activities, which are particularly time-consuming given

all the meetings, get-togethers and negotiations involved.

3.7.1 Added vaue of co-ordination

There are three main areas where co-ordination can provide added value:

1) Group learning. Co-ordination presupposes continuous comparisons and exchanges of
information, both at the ethical, theoretical level and at the practical, operationa level. Staff
with a broad range of specidisations come together. Each single individual and each single
agency learns from the others, broadening their knowledge and experience. Knowledge and

new practices can be gleaned not only from fieldwork, but also from the specific skills
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pertaining to co-ordination itsalf. In other words, in the daily practice of co-ordination, people
learn how to co-ordinate better. Organisational, managerial and motivational skills are needed
for co-ordination; one need only think of what it takes to organise meetings, arouse the interest
of speakers, make sure the meetings are well attended and remain focused on important issues,
learn new things from the meetings and make use of the new knowledge acquired so that it
does not remain a dead letter. Each individual person can learn from successful co-ordination;
the community as a whole can likewise grow and learn; new skills and new know-how are
circulated and are useful in trying to define goas and cope with problems; everyone shares in
both the knowledge and in planning initiatives (interview no. 45). It is very difficult to locate
the point of arrival, as it were: what thisisiswork in progress, undergoing constant change.

2) Establishing priorities and providing guidance in using resources. Co-ordination alows -
indeed to some extent forces - participants to state their preferences. Stating ultimate goals
does to a certain extent presuppose that, explicitly or implicitly, loca priorities have been set.
Effective, as opposed to formal, co-ordination should guarantee that when programmes are
repeated or extended, the reason is that the priorities and goals have been met, or at least that a
specific policy is being pursued, as opposed to simply working in the interests of keeping the
service providers going (interview no. 33). That is why, as we have stated, co-ordination
activities should lead to attaining shared goals which have been defined as necessary to the
well-being of the end users, and not merely a plausible means of gaining access to available
resources.

3) The emergence of new social players. Co-ordination should lead to the emergence of new
socia redlities, arising from the interactions among various socia groups participating in co-
ordination; their mission should be to enlarge the scope of the reference area (local, regiond,
national or Community-wide) (interview no. 55). These new redlities are not the mere sum of
the players involved; rather, they represent precisely that added value which is the upshot of
experience of co-ordination - the many relationships established, knowledge circulated, results
achieved - but also of experience acquired from failures. When co-ordination takes place at
the loca level above al, these new players become the socia face of concertation and
planning, rising above individua programmes and establishing new consolidated forms of

exchanges.

3.7.2 Barriers to co-ordination

Co-ordination overload
What elements undermine at its very foundation the possibility of integrating different institutions,

different ingtitutional levels and different sectors? It is not so much a question of institutional conflicts,
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but rather the fact that what is happening is a shift in paradigm, from a paradigm of vertica affinities
to one of horizontal loyalties, both of which are - by law - present (interview no. 42). Traditionaly,
employment services, healthcare, school and socia services are al based on a vertical type of
organisation: the ministry governs and carries on a dialogue with the specific department in the
regions, each region carries on a dialogue with a specific department or a local special agency (cf.
Table 13). Thus, there is a vertical hierarchical structure which is to some extent more or less
decentralised. Subsequent to the reform turning local health authorities into agencies (ASLS) run on
business principles, headthcare is financed out of a regiona fund; resources are allocated according to
a national plan. Similarly, schools have teaching autonomy, but the staff, the rules and the funds
follow vertical mechanisms. Just to take an example, when schools and ASLs in a community work
together on school insertion or to supply assistance for the disabled, as provided for in Law 104/92,
whatever type of loca horizontal co-ordination & established, it is established among workers who are
paid their saaries by different organisations, who have a different hierarchy and chain of
responsibility and whose career prospects in their sector are vertical. Whatever good will there might
be, they al have twofold loyalties: to their community, i.e. to the project and goals (insertion of the
disabled), and a vertical loyalty to the mission of the agency in whose employ they are. This is where
vertica systems meet horizontal ones, both equally valid. At the moment, the vertical element is till
far stronger than the horizontal one. If the horizontal level were to grow while the vertical one
remained unchanged, then the likely consequence would be an overload of co-ordination rather than a
conflict among institutions. As is the case for utilities such as water and gas, the socia services,
personal care services, employment services, healthcare and schools could in the future become
services of the community, and would be institutionally accountable to only one link in the chain of
accountability, i.e. the horizonta, community one. Indeed, the overal reform of the public
administration is moving in precisely this direction. The ministry and the regions plan and alocate
resources, but true co-ordination will be carried out a the provincia level, and a the district level
where the personal services are actually delivered. However, the role of central co-ordination must not
be underestimated. In order to prevent specific local conditions from causing ingtitutional anarchy or
clear-cut inequalities in access to benefits, they must be part of one single national standard and must
follow the planning guidelines laid down not only at the national level but also a the European one.
Indeed, the very strength and solidity of social federalism is predicated on the fact that it is backed up
by national and European socia institutions which are equally strong (Campedelli, 1999).

At any rate, whenever co-ordination is subjected to anaysis, it is important also to assess its
sustainability. Often, in many communities the problem is not so much how to increase co-ordination
initiatives, but rather how to have the least possible amount of co-ordination consonant with
effectiveness and efficiency (interview no. 42). Whenever there is a plethora of forums for exchanges,

integration and sharing, there is also an overlap of functions and responsibilities, above all, resources
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are wasted, particularly in terms of time, and there is a work overload for the staff. Co-ordination must
not be a goal in and of itsdf. If it were, then the workers involved could spend al of their time co-
ordinating, communicating and drawing up agreements rather than dedicating themselves to their jobs.
On the contrary, co-ordination should be a way of achieving greater efficiency in problem-solving and
of making the most rational use of resources. Quite clearly, there is no general law covering the degree
of co-ordination necessary in each situation. A lack of co-ordination and communication should be
identified and acted on solely on a case by case basis, rather than pursuing abstract campaigns for

generd integration.

Political differences
Sometimes, though not always, there are problems in promoting co-ordination due to the fact that not

all administrations have the same political orientation. Indeed, one cannot take for granted that
administrations with different political leanings will accept sitting down together in a concertation
forum, or at least that significant agreements will be reached. As a matter of fact, in many election
campaigns the spectre of a political stalemate is increasingly being raised by candidates when
canvassing for votes, indeed stalemates do exist in many administrations when, for example, the
political mgority running the regiona administration differs from the majority at the head of the
provincial administration or municipality. Still, political homogeneity is no guarantee in and of itself

that co-ordination will be more successful.

Autonomy vs. conver gence
An even greater barrier to the development of co-ordination is the conflict between the trend bwards

convergence and the one towards management autonomy, particularly as concerns the relationship
between the lead municipality and the others (under the provisions of Law 285, for example, or the
joint management of social and heathcare services). As a matter of fact, the shared resources are
managed by what in some cases is caled the municipal social services, though physicaly they go
through the budgets of the lead municipdity; this sometimes creates a power hierarchy among the
various administrations (interview no. 42). From an institutional point of view, it is not entirely clear
which structure is actually appointed to manage the process; certainly, it need not necessarily be the
largest municipdity — it could even be a third party (cf. 8 3.6.). The latter case would actually lessen

tensions within the consortium of municipalities.

Case-oriented or project-oriented networking
To supporters of a combined public-private welfare system, networking is an absolutely indispensable

instrument. One must, however, draw a distinction between case-oriented networking, which is closely
tied to the individual worker and only loosely connected with the planning sage, and project-oriented
networking, which requires costly initia investments in terms of training, planning and programming,

but is the only means of laying the foundation for true, serious and lasting co-ordination. Much lip-
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service is pad to co-ordination, though in a contradictory fashion: the importance of networking is
indeed stressed, but the preconditions necessary for the latter type of networking to be set up and
practised are not created. The upshot is an ongoing series of temporary partnerships which cannot be
built on or turned into a system (interview no. 61). This is one more reason why analysing the practice
of co-ordination shows that co-ordination is a habit, an operational practice, and not an institution (cf.
Chap. 4).

It is true that many players fear that, were co-ordination to become ingtitutionalised, networking could
become a mere series of forma procedures, whereas case-oriented work is appreciated for its
flexibility. Nonetheless, project-oriented co-ordination can be very useful and can offset the inherent
weaknesses of case-oriented work whilst at the same time maintaining a certain degree of flexibility,
in that the law does not specify a priori to what extent co-ordination is to take place; rather, it is
agreed on case by case, taking into account the nature of the project, its goals, its requirements and its
methodology for specific interventions without, however, relying on the initiatives of individual

officids.

3.8. Some conclusions

Many new co-ordination initiatives arise, while many others wither away, not always ssmply because
the goa has been reached. Sometimes, a breakdown in co-ordination is due to changes in the political
majority governing the administration concerned. This happened recently in the province of Milan,
where an interesting and innovative programme to combat the trafficking of women for prostitution
purposes was not renewed. This programme brought together a wide range of institutional players and
voluntary organisations, convened by the provincial administration; it was, however, a one-off
experience owing to the ingalation of a new provincia council with a totaly different politica
orientation.

At times, when initiatives drag on for years, the origind fire and enthusiasm is lost; much less
atention is paid to problems which initially had been considered true sociad emergencies. For
example, in the municipality of Milan, a co-ordination forum on drug addiction, set up subsequent to
Law 390/91, ran for about ten years. The forum comprised everyone in the city who was working on
the issue and had been granted independent status by the municipal administration, though the
adminigtration itself played a very specific co-ordinating role as per the provisions of the law. The last
major undertaking carried out by this forum was the drafting of the three-year plan of initiatives which
is currently before the municipal council for adoption. However, the municipality has not played the
central role it used to play for over a year now. Nonetheless, the new law on drug addiction (LN
45/99) does contain provisions promoting the establishment of concertation forums; only time will tell

whether and how they eventually develop.
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As has been seen, the legal provisions are an incentive to set up co-ordination, but they are not the
prime cause of it. In other words, particularly as far as financial resources are concerned, legd
provisions encourage the players to meet but partnerships cannot be created in a void; there must be a
tradition of exchanges, the players must be receptive to the contributions of others and must be
prepared to share in the planning.

Furthermore, if precepts are very rigid and unyielding, if the law provides for a top-down imposition
of co-ordination, dictating the forms, procedures and ways in which it is to be carried out, the entire
operationd, planning and decision-making process can become cumbersome, thereby vitiating that
spontaneous type of bottom-up co-ordination at the operational level (interview no. 7), which is also
usudly much more promising in terms of ethics and values and which the provisions of the law,
cannot replace or artificially create.

There are many difficulties encountered along the way. Often, endless and exhausting
discussions on the distribution of tasks leads to paralysis. One strategy to avoid this
impasse is to adopt those types of organisational models (...) whose structure is loose
enough to alow parts of the system to work smoothly and are, therefore, preferable to
rigid, binding ties which can paralyse.

(Bramanti and Rossi, 1999).

Nonetheless, the law does not require co-ordination, nor are funds alocated with the stipulation that
co-ordination take place; therefore, it is left to the spontaneous initiative of the social actors. This must
not be misconstrued as a sine qua non for the establishment of more genuine and concrete relations
than those aready compulsory by law, since neither the player responsible for carrying out co-
ordination nor the point where it is to take place are specified. Thus, it becomes very difficult for all
the actors to participate actively and continuously, as happened among the Third Sector organisations
involved in the RMI projectsin Naples (cf. § 4.3.).

Each situation is different, and there must be an attempt to strike a balance between top-down State
planning and the spontaneous self-organising co-ordination among socia actors. It al depends on the
structural conditions, on the local social, economic and institutional situation and on how successful
the experience of partnerships has been in the past in that area. Perhaps the best legal strategy seems to
be the establishment of a legidative framework making the approval of projects and alocation of
resources dependent on the co-ordinating capacity of the entities involved. In this way, the partners
would be spontaneously encouraged to organise in partnerships without however being forced to stick
to rigid criteria concerning the form of the partnership, including methods and timing. Each
community can then find the mix that suits its specific situation best, partly through a process of tria
and error. What does appear to be very useful, however, is the setting up of a body tasked with
supplying technical assistance to the partnerships and which supports them in their problem-solving
activities. This would support the development of co-ordination and would avoid co-ordination

attempts tripping up over red-tape or administrative difficulties, thus wasting the experience acquired
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up until that moment. As we have observed, an instrument of this type was very useful in managing

the projects under Law 285 in the province of Milan.
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4. Co-ordination in Practice: the Case Studies

Social and labour market (re)integration measures have become an increasingly important aspect of
social intervention in recent years, branching out from the area of disability — where they first arose
and to which they were basically confined for a long while — into that of crime prevention and
overcoming socia disadvantage, and particularly forms of addiction, ultimately becoming a useful tool
to combat the socia exclusion of a new type of social service user which has emerged over the past 15
to 20 years. These are predominantly persons aged over 40 who have a normal, continuous working
life behind them, often made redundant at times of crisis and industrial restructuring leading to over-
staffing, or the closure of the company where they have worked for years. These new clients are men
and women of average to low educational achievement and poor or obsolete occupational skills never
updated through further training. Once their mobility alowance, CIG entitlement or ordinary
unemployment benefit (cf. § 2.2) has been used up, and their life savings and liquid assets have come
to an end without them having found a new job, they are unable to re-enter the labour market
independently owing to:

a) inadequate knowledge of contemporary jobsearch techniques and labour market regulations;

b) low sdf-esteem and problems of depression, due to their long period out of work;

c) limited awareness of their skills, abilities and aptitudes acquired over the years;

d) unwillingness to seek out and undergo vocational retraining.
In a bid to tackle these causes and the new social needs connected with them, the social services have
sgnificantly altered their approach and organisationa methods. New professions, in particular job
mediation officials and insertion tutors, are taking on an increasingly crucia role in the social services
environment. These are mostly young, highly qualified and/or multi-skilled staff whose horizons are
not confined to the duties they perform: the academic background of such officias ranges from
degrees in political science, law, philosophy and psychology to narrower diplomas as educators, youth
workers or job advisers. Many staff attend training courses in the workplace, but above al they learn
on the job, as clearly revealed by the Milan and Naples case studies.
The new post of job mediation official/tutor is very different from that of socia worker. Socid
workers, with whom clients habitually come into contact when they first approach the socia services,
are fully-fledged employees of the municipality, embedded in a rather static administrative and
bureaucratic structure, generally organised by district and by area of intervention. Mediation staff, by
contrast, normally work for administrations as free-lance professionals (consultants, contract workers)
and have atypical working hours. The weakness of their employment contracts contrasts with the high
degree of motivation typical of them, reflected in their advanced professiona skills and in their
unusual working practices. Indeed, labour market insertion services generaly engage in so-called
“case-oriented networking”. Any mediation official wishing to tackle an individual case thoroughly

must take pains to create and maintain contacts on the one hand with the agencies referring the client,
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and on the other with representatives of companies or co-operatives, with occupational psychologists
or other professionals, when their intervention is needed, and obvioudy with the client him/herself
and, in some cases, the family. The successful outcome of a project depends crucialy on obtaining as
much information as possible about an individual case. At the same time, the official must constantly
be up-to-date on al the initiatives which might contribute to a reintegration project, especially
vocational training courses to which clients could usefully be directed either prior to any attempt at
labour market insertion or subsequently, should problems become evident during an initia attempt. In
other words, the mediation officia becomes the linchpin in a co-ordinated network revolving around
an individual case. This network will differ from one case to ancther, since both the client and the lead
agency will vary (and hence the referring social worker); the possible outcome and hence the specific
company tutor will differ, and so will the associated problems. In some cases, but not others, the
psychologist may need to step in; if the person has problems of addiction it will be necessary to
contact the SerT or the NOA, or else rehabilitation centres or self-help groups. The mediation official
is not entirely irreplaceable, in that other members of the team can usually stand in during the absence
of one individual. Nevertheless, this working method, which focuses on the operations of an
individual, could be described as an implicit strategy, compensating for the weakness of their formal
contracts of employment. What is more, case-oriented work is an excellent means of acquiring skills
and information, and of building persona relaions, which officias can draw on in various working
environments. For instance, their relations with companies or socia co-operatives will congtitute a
reservoir of personal acquaintances which officials will be able to resort to even if they move to
another sphere of operations, given that there is generaly nothing exclusive about labour market

integration agreements.

Co-ordination takes on even greater importance once certain services are outsourced by the public
authorities to Third Sector bodies and there is a proliferation of contacts between the public
administration, voluntary sector organisations, host communities, social co-operatives and commercia
companies (cf. Chap. 3).

With a view to analysing such co-ordination, the case studies selected focus on situations which vary
in terms of geographicad area, legidative and ingitutional background, levels of economic
development and size of the area under consideration.

The Milan case study is of interest above all because it lends itself to an analysis of some crucia
organisational and strategic changes in the co-ordinating activity revolving around a labour market
integration service which has been operating for over a decade. Its provision has evolved in step with
structural changes in the socio-economic environment in which it arose, namely the most dynamic
economic area of Italy, which has altered substantially over the past ten years. The UFL (Ufficio

Formazione Lavoro — Training and Labour Office), responsible for helping people into employment,
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has become remarkably proactive, flexible and adaptable to specific individual situations, developing

considerable capacity for case-oriented co-ordination.

Two cases, Cologno Monzese and Naples, are municipalities included in the RMI pilot (cf. § 1.3.).
The combination under the new scheme of economic income support and social/labour market
insertion cals for the development of new types of co-ordination among the various public services on
the one hand, and between local authorities and the Third Sector on the other. The pilot is aso
throwing up contradictions between the rhetoric and the practice of co-ordination. The fact that
different phases of one and the same social initiative are entrusted to different providers does not in
itself mean that a form of democratic partnership exists between these bodies, above al in respect of

planning.

Cologno Monzese was notable even prior to the pilot as a loca area keen to ensure co-operation and
joint planning. Labour market integration is not a recent innovation but has been carried out for years.
Nevertheless, as the facts will show, the pilot has made it possible to further consolidate some exigting
relationships, to fine-tune procedures and to offer social work officials new toals.

Naples is the largest city in southern Italy and the largest municipality included in the RMI pilot. For
these reasons it is an extremely interesting test-bed: no municipality has received a greater number of
clams, and it has had to devise new management structures in order for the administration to cope
with the incredibly onerous workload. What is of particular interest to our analysis of co-ordination is
the decision to entrust the handling of insertion projects to the voluntary sector: this meant that the
bodies had to be selected and provided with information and organisational tools; criteria and models
of comparison, evaluation and monitoring had to be established.

Finaly, by including the Bolzano case study in the research project we have been able on the one hand
to compare with the other cases an entirely distinctive situation, given the autonomous status of the
province and its very well-endowed local welfare system, and, on the other, to see how social/labour
market exclusion is handled in an area with a highly developed economy, where the labour market is
extremely dynamic and receptive, and the economic resources available to the social services are
disproportionately large in relation to the number of clients needing help to find work. In Bolzano too,
the agencies involved in employment insertion projects have undergone substantial organisationa
changes over the years, altering the nature and degree of co-ordination among the various socia actors

concerned.
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4.1. Milan: UFL (Training and Employment Office) and UAD (Office for Adultsin
Difficulty

4.1.1. Socio-economic context

Milan is Itay’s economic capital, where the activities of dstrategic sectors of the economy are
concentrated. The economic structure has undergone a profound transformation over the past 20 years:
the secondary sector, formerly dominant, has given way to the development of services (growing
steadily, above dl in the fields of banking, insurance, commerce, services to firms, and public
administration), helping to curb job losses, although the transition has not been painless. Some
occupations no longer exist, many workers laid off from heavy industry have not managed to find new
jobs, and full-time permanent contracts of employment are in many cases being replaced by new forms
of flexible, atypica employment (cf. Chap. 2). Large companies have been replaced by small and
medium-sized enterprises and by sole traders. In 1999 the province of Milan registered a mohility rate
of around 7-8% for workers moving from one post to another, which demonstrates a certain dynamism
in the local labour market. Educational levels have risen over the past 20 years, and almost 100% of
young people now attend at least the first few years of high school. In 1991 the employment rate was
49.6%. The rate of female participation in the labour market is one of the highest in Italy (38.3%).
Women are engaged above all in the service sector. Still in 1991, the unemployment rate was 9.5%;
female unemployment was just 1.7% above that of men. Y outh unemployment was more of a concern:
in 1991, 70% of jobless persons were aged between 14 and 29. These figures have however declined
in the past few years, thanks to an increase in employment incentives and the spread of new flexible
contracts.

In 1997 Milan had 1,303,925 inhabitants. The city has experienced a profound demographic change:
between 1971 and 1991 the population fell by 234,000, due to a collapse in the birth rate and an
increase in the number of people moving out to the Milanese metropolitan area which, athough it
forms part of the urban fabric, lies beyond the administrative borders of the city. Milan's population is
older than the national average. Family structures have changed radicaly: nuclear families composed
of father, mother and one or more children fell by 6.6% in ten years (1981-1991). By contrast, there
has been a rise in the number of families consisting of two members, and those consisting of just one
person: the latter is at present the most widespread typology in the city (32%, as opposed to 14.8% in
Naples). The magjority of these are single elderly persons, which is the family typology most at risk of
poverty, because of their high costs yet inadequate pensions. After Rome, Milan is the Itdian city
housing the most foreign immigrants: 79,968 in 1998 (7% of residents) of 150 different nationalities,
especialy Africans and Filipinos, apart from a few limited areas, there is no evidence of a spatial

concentration of foreignersin the city.
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Despite the population decline, there is a housing shortage, the property market is inflexible and prices
are rising continually, except for a pause between 1993 and 1997. Some areas are looking very run-
down. The public housing stock is not managed very shrewdly or efficiently; homes are adlocated in a
slow and discretionary manner®®. Rented apartments are declining in number, to the detriment of low-
income families who cannot afford to buy.

It was estimated in 1986 that poor people accounted for some 5-6% of the population. There is no
similar egtimate for the 1990s, but the situation would seem fairly stable. The loca authority is
responsible for social assistance. Regional Law 1/86 defines neediness as a conjunction of various
factors: @) insufficient family income; b) inability of the domestic unit to look after a partialy or
totally disabled member; c) other potentia causes of marginaisation. There is an income threshold,
equivalent to the INPS minimum pension for an employee (currently approximately 700,000 lire - €
361.5 - per month) in the case of an individual living alone, and a scale of equivaence to calculate the
living wage for a family unit based on its number of members (Table 2). Economic assistance makes
up the difference between the family income and the income threshold; disbursement is however
limited by the budget constraints imposed by the municipal administration. Social assistance is
delivered by various agencies depending on the client category to which a given family belongs:
families with dependent children, adults without dependent children, elderly persons, the disabled,
foreigners, (former) prisoners, drug addicts, the mentally ill, etc.

4.1.2 Description of insertion scheme

The case study focuses on the co-ordinating activity taking place between the bodies involved in
implementing the labour market integration initiatives promoted by the municipaity of Milan, and in
particular between two municipal offices. the UFL (Ufficio Formazione Lavoro — Training and
Employment Office) and the UAD (Ufficio Adulti in Difficolta — Office for Adultsin Difficulty).

The Training and Employment Office (UFL) is a second-level social service, or one to which clients
have access only through referral by the frontline social services, and not directly. It helps people into
work through various mechanisms: it receives referrals from the frontline social services applying on
behalf of clients they consider suited to receive guidance, training and labour market integration. The
UFL was originally created to help prevent disadvantage and juvenile delinquency, and its role has
never been to take charge of people, but rather to ease them into the world of work.

The Office for Adults in Difficulty (UAD) deals with any individuas or family units without
dependent children, who are aged between 18 and 60. Its activities include advisory work (around
1,200 users in 1997), economic support (511 in 1998), labour market integration through the UFL, and

specific assistance for nomads, former drug addicts and ex-convicts.

% Social workers and Third Sector bodies who are the first port of call for persons sufferieng serious
marginalisation have very little say in alocating homes (interviews 1 and 24).
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The legidative background is Regiona Law (LR) 1/86 on the reorganisation of social assistance
services, Article 78 of which stipulates that municipalities must help disabled persons and those at risk
of marginalisation to enter the labour market. A labour market integration service for the disabled had
existed in Milan since 1982; in 1988, as a follow-up to LR 1/86, the labour market integration service
for persons at risk of marginaisation was created. The classic users of the lead socia services consist
of adolescents from problem families (referred by the SSdF [Servizio sociale della famiglia - Family
Social Service] and the Youth Crime Service), adults with dependent children who are unable to
provide for the needs of their family (SSdF), adults without dependent children who are unable to
provide for their own upkeep due to serious physical or psychiatric problems (UAD), drug addicts and
former drug addicts (SerT and UAD), ex-convicts (Prison Service and UAD). A new type of client
came on stream during the 1990s, comprising persons aged over 40 with a norma working life behind
them but incapable of re-entering the labour market independently (cf. Introduction to Chap. 4). These
are not only men: latterly, women have increasingly been turning to the UFL to seek help in finding
employment. They come from a range of personal and family backgrounds: some are blue-collar
workers made redundant; some are re-entering the labour market once their children have grown up
and left home; others are widows, separated, divorced, or married to long-term unemployed men.
Irrespective of these differences, they al share great strength and a determination to embark on
insertion pathways, this enables them to put up with months of interviews and makes them more
willing to put themselves to the test with update courses and retraining, as well as instruction in totaly
new subjects such as data processing. For these reasons, women embarking on an insertion trgjectory
have a greater likelihood of success on average, and many find jobs independently even before the end
of the insertion scheme, thanks to the reactivation of their own resources (interviews nos. 7 and 24).

Following the client changes outlined, it proved necessary to expand employment services to include
disadvantage among adults, and to scale down the welfare approach. In order to prepare for this new
intervention strategy, it was decided that the operations of the UAD and UFL would be merged: these
bodies are now part of the same department and headed by the same civil servant (interview no. 32).
As to what the organisational configuration and the consequences of such changes will be, not even
the staff themselves are certain, but it is evident that the co-operation between the two offices is closer
and their procedures better integrated than is the case between the other frontline services and the UFL

(interview nos. 6 and 24).
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Table 14 Labour market integration schemes available to the UFL

Recipi
Name of measure | Description Duration Payment ents
(1999)
Work Labour market integration with wages| 3 months, re- | 500,000 lire part-
. paid by municipality of Milaninthe | newable once |time, 800,000 lire 130
Scholarship . .
form of asubsidy. to 6 months. | full-time.
Observation of “conduct” in the Variable, Daily allowance of
Preparatory workplace, of capacity to keeptime, |froma 20,000 lire/day (by 63
Traineeship turn up every day, and have smooth | minimum of | law atraineeship may
relationswith employer & colleagues.| one month. not be remunerated).
Awarded where someone is recruited Contribution to firm
permanently, to cover social varving from 3to 6
Wage contributionsin part plustraining in ving :
. o |- million, depending on | 13
Supplement first year of employment, only if firm t
e ype of contract
provestheindividua has been concerned
properly employed for 12 months. )
Recently introduced (municipal
: decision of January 2000), Reimbursement to
}I_/g_ﬁlnonal specifically designed for unemployed ;rgr?ghi 06 company for training | n/a
9 persons aged over 40 and for non-EU " provided.
foreigners without marketable skills.
Occupationd Various (re)training courses available Va”ei. ¢ Attendance allowance Wa
Courses locally. according 10 | gymetimes granted.
course.
250 hoursin | Attendance alowance
the classroom | of 4,500 lire per hour
ESF Course Designed by the UFL in 1997, & 550 hours | of instruction and
Back to Work targeted at UAD clientsor long-term | placement in | placement, meal 13
unemployed persons aged over 40. | company, vouchers, public
over ca. 6-7 |transport costs
months. refunded.
Designed for persons capabl e of
seeking work independently.
Comprisesan individual interview o .
and three group modules: 1) skills 3 modules of No speufl ¢ gconoml ¢
) contribution; some of
Job Guidance assessment; 2) how the labour market | 21 hours (3 those participating n/a
operates; 3) how to seek work. hoursfor 7 may bein receipt of a
Followed by aperiod of independent, | days each).

individual jobsearch, and finaly
return to classroom to monitor
difficulties encountered & outcomes.

subsidy.

NB: Work Scholarships and Traineeships are deemed to be forms of employment. Their remuneration is
therefore subject to income tax, with the same deductions as for normal employment.
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Table 14 summarises the various tools available to the UFL for guidance, training and labour market
integration activities localy. As is clear, during 1999 only 219 specific interventions were made by the
UFL (excepting vocationa training, introduced in 2000, and job guidance, for which no exact figures
are available but which involved a few dozen people). One of the main reasons for this limited number
can be ascribed to the Office’s limited budget. Budget constraints® are considered by both social
workers and informants from the world of work to hamper the actions of the social services. they limit
the number and volume of subsidies granted, as well as restricting the number of workers integrated
into the labour market and the completeness of initiatives. Towards the end of April, i.e. barely a third
of the way through the budget year, UAD staff are asked to cut back on all “support” pay-outs®’, since
the remaining resources are scarcely sufficient to cover the MV (Living Wage) and Basic Subsistence
subsidies. As far as the UFL is concerned, support services and/or disbursements are left up to the lead
agencies, not least because the recipients often belong to multi-problem households and are handled
by several agencies at once®.

The UFL has a staff of 12 job mediation officials. For the past 12 years the Office has had no
permanent employees, but operates with professionals on the basis of contract work. Some staff work
20 hours per week, others 30. All the staff are graduates in humanities disciplines, in the main
teaching, psychology and political science; others have attended university courses specifically in job
guidance. Furthermore, staff training takes place from time to time within the Office. Of the 12
officias, nine dea solely with clients; there is in addition a companies unit comprising two officias,
who deal both with clients and with companies, co-ordinated by a third, more experienced person who
deals exclusively with company contacts. The reorganisation through which two officials came to ded
both with clients and with companies derives from a conviction that those who track down companies
must have a clear idea of clients' requirements and problems. The companies unit identifies a number
of firms which might correspond to the skills of clients and contacts them by introductory letter.
Mailings are sent out monthly or bimonthly and also serve to raise awareness of the Office. Between
250 and 500 introductory letters are sent out every month explaining the schemes, aims, procedures

and advantages for companies as well as their obligations. Around 10% of the companies contacted

% The budget allocated by the municipal authorities for the UFL’s activities in 1999 was 280,000,000 lire (€
661,065), 43.8% of which was devoted to management costs (saaries, mailings, etc.), and 56.2%, or
720,000,000 lire (€ 371,849) to the economic benefits connected wi th labour market integration. Thislast figure
is subdivided as follows between the individual measures: @ Work Scholarship: 61.4%; b) Traineeship: 20.8%;

¢) Wage Supplement: 9.3%; d) Contributionsto Companies: 8.5%. ESF funding for the two coursesheldin 1999
was 420,000,000 lire (€ 216,912) atogether. The annual budget of the UAD on the other hand is 1 billion 400
million lire (€ 723,039.7).

37 support pay-outs are exceptional contributions intended to cover expenses without which it is impossible to
become self-reliant. No employer would accept on a Work Scholarship someone who is not dressed to a
minimum standard of decorum, who has no means of washing and has an extremely neglected appearance.

Social workers demand a say in these situations, although some may accuse them of having a welfare-type
mentality (interviews 5, 6 and 24).

% For instance, childcareto enable parentsto follow alabour market integration pathway is not the responsibility
of the UFL but a problem to be solved in conjunction with the lead agency, typicaly the SSAF (this example
does not apply to the UAD, which does not handle families with dependent children).
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telephone to find out more; this may result in a company visit by a member of staff to explain the case
to the person in charge and to agree on the arrangements for an insertion initiative. Sometimes the
profile requested by the company is too specific for the UFL to meet (interviews 5 and 7). Companies
for placements in conjunction with the Back to Work course are however sought out by the course
tutors themselves ( interview no. 28). The course is staffed by one co-ordinator, 3 tutors (graduates in
clinical psychology, employment psychology and law respectively) and five lecturers, operating
likewise on a contractual basis as consultants®.

The social workers and psychologists, conversdly, are full staff members of each frontline socia

service department which refers clients.

4.1.3 Organisational changes and future prospects

The UFL came into being to tackle new socia needs (cf. 4.1.2), and is evolving as these develop. One
example of how environmental changes have been taken on board by the UAD and UFL is the
establishment of the ESF course Back to Work in 1997. In the mid 1990s, the staff and directors of the
two Offices, who had for a long while been sriving to scale down their welfare-based approach in
favour of paying greater attention to labour market integration policies, realised that the nature of their
clients was changing rapidly: they were dealing more and more often with people who were not
merely seeking social assistance but who wanted to find employment. The UAD’s habitua
intervention mechanisms were not suited to this new type of demand. The social workers began to
wonder what alternatives might be offered to these clients, and their uncertainties were picked up on
by more senior civil servants. At the same time, training and retraining courses funded by the EU
through the ESF and run by the regions were becoming regular practice. One co-ordinator proposed
using these funding channels to find new responses for new social needs, and the course outline was
drawn up. Social workers were involved so as to identify the principa requirements of this specific
type of client. In view of the UFL’s tradition of intervening primarily on the employment side, when
the course outline was unveiled it reversed the quantities of theoretical training and practical training
in the workplace, attaching clear priority to the latter. The outline was resubmitted and approved in the
following three years. After the initial experimental phase, dhanges and innovations were carried out
on the basis of evaluations of the previous version. Social workers are no longer involved in officia
evauation and planning of the course. The tutors and lecturers were recruited, on a free-lance basis,
once the project was dready up and running. The lecturers have total freedom in delivering their
modules, as long as they abide by the agreed course content. It has proved difficult to organise

meetings for joint discussion of how the course is progressing, since every lecturer and tutor works

% The tutors work for a total of around 400 hours over a period of 6-7 months. The lecturers cover various
modul es, some personalised.
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different, individualised hours, often in the evenings, and has other professional commitments at other

times of the day; thus, meetings hardly ever take place.

Some fundamental changes are currently underway within the UFL.

First of al, the CeLav (Centro per la mediazione al lavoro — Job Brokering Centre) project will
radically reorganise the Office. This project, initiated in 1997 and scheduled to last 30 months, will
come to an end in September 2000. It is co-financed by the European Union. It arose out of the
requirement to provide employment and job assistance services to an ever broader swath of the
population, as opposed to clients filtered by the frontline social services (whose prospects of
successful labour market integration are generally meagre). New premises, open to the public, were
created to this end. Labour market integration for disadvantaged individuals will be accompanied by a
wider activity of job guidance, intended for persons who can bring their own resources to bear in
seeking employment, but who need information, documentation and pointers as to how to look for
employment in a better and more focused manner. The Celav will not be a database to match job
requests and offers, but will be networked with bodies performing this function, and will therefore be a
point of access for the public seeking information from these bodies.

Secondly, the UFL-Celav is likdy to be merging with Area H, the Milan municipality’s agency for
the handicapped. This will vastly increase the number of clients, not least because of recent
amendments to the rules on compulsory recruitment (LN 68/00)*: it is estimated that this will help
around 6,000 disabled people per year to enter the labour market in Milan. For the time being,
however, such powers remain in the hands of the province (cf. 8 3.2.2). There are plans for the UFL-
CelLav and the province of Milan to sign an agreement whereby the CelLav will in future become one
of the Job Centres appointed to manage, inter alia, the databases relating to targeted recruitment of
disabled persons. The province has aready earmarked a contribution of 200 million lire to the
municipality of Milan in order that UFL-CeLav may utilise the database management software used
by provincia Job Centres (software match). The Celav is therefore a focus for the co-ordination of
several initiatives and powers relating to labour market integration.

Finally, new prospects are opened up by the Employment Pact promoted by the municipality of Milan
for the labour market integration of disadvantaged groups (non-EU citizens, unemployed persons aged
over 40, and individuals with psychological, physical and socid difficulties). The municipaity has
signed an undertaking with the province, the region and amost al socid groups (employers
organisations, co-operatives, trade unions and Third Sector associations™). Only the CGIL (Genera
Confederation of Italian Workers, traditionally close to the Communist movement and subsequently to

the parliamentary left) caused astir by breaking the unity of the trade unions and not signing the Pact,

0" All companies with more than 15 employees are obliged to recruit one disabled person. Previously this
obligation applied only to companies with more than 36 employees.
! Even Caritas, the most authoritative Catholic voluntary organisation, isinvolved.
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denouncing it as an attempt to distort the body of law, bargaining structures and relations pertaining to
trade unions™ (interview no. 51). The Pact in fact provides for waivers to retional laws and collective
agreements, relating to the time limits, wage levels and digibility conditions for certain atypical
contracts. Fixed-term contracts and regular contract work are applicable in accordance with objective
criteria laid down by collective bargaining and defined by legidation: a certain percentage of company
employees, peaks in production, replacement for maternity leave, seasonal work. Under the Pact, these
conditions apply in accordance with criteria which the CGIL describes as subjective (nationality, age,
psychological, physical or socia disadvantage) (interview no. 51). Companies may, in other words,
recruit anyone who meets the Pact's requirements on age, nationality or disadvantage with fewer
guarantees and lower remuneration, dispensing with the filter mechanism performed by the socid
services, for instance in respect of UFL projects. It is true that the Pact establishes a Project Evaluation
and Monitoring Committee, and a one-stop shop, Milano Lavoro, amed at furthering guidance,
assistance and training programmes. It is here that the CelLav’'s services could assume a co-ordinating
role. Whereas on the one hand the interest in expanding the employment opportunities of socially
disadvantaged persons may be viewed as a positive sign, on the other it would seem unreasonable to
accept the demand put forward by the employers organisations — and endorsed in this case by the
institutions and by some trade unions — for the introduction of more and more elements of flexibility
and insecurity to solve the problem of unemployment and the difficulties of helping people to join the
labour market. Flexible contractual arrangements do aready exist: temporary and part-time work,
contract work. These could usefully serve as a route (back) into the world of work both for young
people and non-EU citizens seeking their first job, and also for over-40 year-olds who have been made
redundant. It is not clear why Italian companies resort to waivers and amendments to the regulations
on permanent employment, when temporary work is another option. It is a dangerous move to pursue
and uphold the idea that (even) more limited packages of rights and (even) lower pay are needed in
order for certain categories of workers as such to enter the labour market, uncoupling these lesser
guarantees from an assisted programme, administered and guaranteed by the social services (as is
intended for UFL programmes): this could legitimise the existence of a principal labour market and a
secondary one. For this reason, the prerogative over guidance and training which the Pact ascribes to
the Committee would seem to be insufficiently well developed; in other words, the waivers to national
laws and collective agreements do not seem to be dtrictly subordinate to the guarantee and the

reliability of employment assistance schemes.

“2 \When the protocol of intent preceding the Pact was being drafted, the CGIL emphasised instead the need for
action to remedy the defective infrastructure suffered by the Milan area: roads, motorways and in particular links
with airports. The League of Co-operatives, despite having signed the Pact, suspended its endorsement of

projects following concerns along similar lines (http: \\www.legacoop.lombardia.it).
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4.1.4 Functional pathway of recipients

As we have seen, the functions of the UAD and UFL have been integrated, alowing for closer co-
ordination and smoother procedures. The pathway to labour market integration has been redesigned by
the UFL mediation workers and the UAD psychologist, replacing some of the previous procedures.
The first contacts of potential clients are frontline social services workers. If the socia worker
considers that the client®, new or existing, has the right characteristics for access to a labour market
integration pathway, the first step is to explain in detail the procedure, its duration (no shorter than a
few months), the commitments involved, especially in terms of availability for interviews, the various
intervention mechanisms and the prospects. If the client shows interest, the social worker interviews
him/her about past experience, interests and expectations, and fills in the person’s relevant details on a
referral form which is then sent to the UFL.

The next stage is an operational meeting attended by the social worker, the UAD psychologist and the
UFL mediator, bringing together three different professionals, each of whom is responsible for one
particular aspect of the dient’s situation. It is, in other words, a network woven around an individual
case by three different skill-centres. The fact that this procedure is specific to the working relations
between the UFL and UAD is very indicative of the greater degree of co-ordination existing between
these two Offices, as compared to that between the UFL and other lead agencies. The social worker
presents the case and a collective decision is taken as to whether the minimum conditions exist for
moving forward (e.g. not if the person has a lawsuit pending). If all is well, the social worker asks the
client to make and attend a separate appointment with the psychologist. Thereafter another three-party
meeting is held, at which the psychologist offers an analysis of the problems preventing the individual
from finding employment single-handedly, and it is decided whether or not the client should be taken
on by the UFL, depending on his’her potential for a labour market insertion initiative. If the answer is
in the affirmative, a draft project is formulated; the social worker informs the client of the outcome
and asks him/her to make an independent appointment with the mediation officia and to begin
consultations. This series of meetings is designed to reconstruct the person’s work history, to assess
skills and identify expectations, scaling down unredlistic ones and guiding the individua towards
achievable ones. Together with the person concerned, it is decided whether or not a training course is
required prior to labour market insertion*!. Once the client’s profile has been drawn up, the mediation
official takes the case to the UFL team meeting, attended by al the mediators. Each official presents
his’her own cases, while the companies unit presents the new firms with which provisiona co-

operation agreements have been reached. Officias put forward their own clients for the job deemed

“3 Clients may or may not bein receipt of the MV (Living Wage) subsidy.
* Clients who show interest in retraining, or who lack aminimum of marketable skills, are guided into a number
of training courses offered locally. These vary in subject matter, duration and type of qualifications (interview
no. 5). In the case of adolescents in particular, efforts are made to build on their schooling — often abandoned
prematurely following frustrating, negative experiences (interview no. 9).
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most suitable among those on offer, but the team decides collectively which clients to send to which
companies® (cf. Figure 5).

The official visits he company chosen for a given client and meets the person in charge. He/she then
reports back to the client and judges whether or not the person is able to turn up aone to the first
appointment or needs to be accompanied®. The official then telephones the employer, sees the client,
and decides on the basis of the impressions gained whether or not to launch the integration initiative,
when and through what instrument. The social worker, who takes a back-seat once the client has been
taken on by the UFL, continues to speak to (or see) the subject every now and then, and confers with
the mediation official monthly, since the lead agency has to follow that individua throughout the
entire pathway*’. A proper contract is drawn up and signed by all three parties — municipdity,
employer and client — setting out the duration of the insertion programme and the number of hours per

week, whereas the working hours are agreed informally“®.

5 Companies are not offered arange of candidates, as happens with staff selection bureaux, but are sent just one
client at atime.

“® This happens with subjects who are in an extremely weak state, ones who are guided towards job placements
rather than towards Work Scholarships with the prospect of recruitment, because in the latter case
accompaniment could have a negative impression on the employer and hence be counter-productive.

“" Even in the case of adolescents (referred by the SSAF and by the Y outh Crime Service), thereis very close co-
operation between the UFL official and the socia worker from the lead agency. Officials never meet the family,
S0 asto create an environment where the youngsters can feel autonomous and safe, but the social workers keep
the family informed of how matters are progressing and attempt to help them value the experience. Indeed, if
staff stress the positive aspects of the procedure, whereas the family is unsupportive or even hostile, such a
mismatch can create confusion and tension in an adolescent who already has problems, thereby jeopardising the
success of the project and damaging the personal relationship of trust with the official (interview no. 9).

“8 |f the contract is full-time, the person works 35 hours per week. The company cannot demand any overtime of
the worker, nor any Saturday or Sunday work, in that there is no insurancecoverage. I nsertion costs the company
nothing: it pays neither the wage nor the social charges. The municipality paysthe individual a subsidy at three-
monthly intervals, but in practice the company usually advances the sum monthly on the date when normal

employees are paid, and is subsequently reimbursed by the municipality. A flat-rate sum of around 500,000 lire
is granted for training input and for the hours of work devoted by company tutors to counselling the individua
(interviews5, 7 and 17).
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Figure 5. Milan: Horizontal Coordination between the UAD and

the UFL
UAD UFL
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The tasks to be performed, agreed by al three parties, may be put in writing in the case of
disorganised individuals for whom very rigid arangements are deemed necessary for training
purposes, but these do not form part of the contract®. The contract may be rescinded at any time by
any of the parties (eg. if the client, having regained confidence and self-reliance, finds a job
independently). A company tutor is not aways identified. The person to whom the client is answerable
may be the actual employer, the head of section or an experienced worker. Clients are not obliged to
explain their circumstances to colleagues. they are generaly presented by employers as temporary
employees on atypical contracts, but this can sometimes lead to misunderstandings™.

The am of labour market integration is not recruitment, but the achievement, recovery or
enhancement of persona sdf-reliance. For this reason it is not only if clients are recruited by the
company at the end of the insertion period that the project is deemed a success. An individual project
with its own intermediate as well asfinal goalsis drawn up for each client.

Problems often arise at certain critical moments, such as the appointment with the psychologist or the
mediation officia, the interview with the potential employer or the first day at work. There can be a
stigma attached to these meetings, problematical above al for clients who have had a normal working
life in the past. Having overcome this obstacle, such clients have every likelihood of being recruited at

the end of the day, since they are highly motivated and aware of their inability to achieve employment

9 However, if the company significantly alters the type of work demanded of the person during the insertion
period, this may trigger a dispute and may cause the contract to be broken off.

* Because of their reduced working hours and the greater amount of attention paid to them by their superiors,
clients are sometimes seen as privileged workers by colleagues who are ignorant of their occupationa
circumstances and above al of the fact that their pay isfar lower (interview no. 26).
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on their own. By contrast, clients who have had an extremely irregular working life, consisting of
occasional casua jobs, may have difficulty in getting beyond the preiminary interviews, but they have
trouble above al in coping with the daily work routine; relations with colleagues and employer,
discipline, time-keeping and enduring an entire day in the workplace. The task of the mediation
officia is to help overcome tension between the worker, employer and colleagues: this is a central co-
ordinating role in the implementation of the insertion scheme. The officia keeps in touch with al the
other parties involved, from socia workers to clients to employers'company tutors, procures their
opinions and impressions and, by means of visits and reports, oversees the various phases of the

insertion project.
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The course of events from the initial proposal/request for labour market insertion lasts four months on
average. Not dl clients reach the end. Some opt out of their own accord (no reliable data are available
here), for at least three reasons. @) their application for employment served solely to justify their
application for afinancial subsidy; b) the person was merely seeking work and expected procedures
akin to those of a temporary employment agency, not a pathway for the recovery of persona self-
reliance; c) the individual’s resources have been seriously compromised by a bng period of inactivity,
to such an extent that he/she is unable to stay the course, from a physical or psychological point of
view or in terms of persona self-reliance (interviews 6 and 7). The accounts of al our informants
(social workers, mediation officials, recipients, company representatives) concur here (cf. Figure 6).

The duration and possible renewal of the contract are discussed by the mediation staff, social workers
and employers; account is also taken of the subjects own views. Should the insertion scheme prove
unsuccessful, for whatever reason, another may be undertaken in a different company; of course, no
individua is alowed to proceed for years on end with one Work Scholarship after another, but neither
is there a standard procedure stipulating that after a given number of failures the client is abandoned
by the agency. Rather, staff evaluate every individual case on its own merits, based largely on their
experience and intuition: after all, every client represents a separate case, with specific factors
determining the circumstances. If success proves impossible, the client is referred back to the lead
agency. Moreover, nor is there any penalty whereby a client who refuses to pursue a labour market
insertion pathway will automatically have the subsidy refused or suspended: informants were
unanimous in emphasising that an employment trgjectory should exist in a supportive, not a punitive,
framework. It should however be borne in mind that the subsidy is paid only to persons whose
unemployment is compounded by personal circumstances preventing them from emerging from it
thanks to their own efforts. In the evaluation of this combination of factors a major role is played by
the discretionary powers of the socia worker, who has the last word in deciding whether or not to
grant the allowance. The subsidy is not automatically suspended if subjects fail to commit themselves
sufficiently to the pathway embarked on, but the social worker uses such information in his’her overall
assessment of the case (and budgetary constraints heavily influence such decisions). Sometimes,
however, it may emerge that a client is unfit for work, and that person is then given help in coping
with the red-tape surrounding the award of an invalidity pension.

Recipients perceive themselves to be in the hands of a well-organised and co-ordinated system run by
competent and well-motivated staff. The various stages along the pathway are clear to them; they
understand the need for and purpose of these, and do not regard themselves as being shunted
needlessy from one agency to another. Even those who most forcefully express a desire to obtain a
fully-fledged contract of employment, and who consequently consider the procedure to be too lengthy
and cumbersome, seem to realise that the pathway is unavoidable, given their own starting conditions
(a criminal record or charges, problems of addiction, long-term inactivity, mature age). None of them

have shown intolerance at the questions asked by staff from the lead agencies or the UFL. They
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remain in touch with the lead social worker or with the mediation official even after the end of the
insertion initiative. It is important for them to maintain these contacts so as not to fed abandoned, and
to realise that the support does not finish on completion of the first attempt at insertion, however it
may end, but that it continues, if possible until they become individually self-reliant. Their statements
give a clear picture of the steps undertaken towards relearning the value of work, on the one hand, and
towards regaining confidence in their own abilities on the other. They make suggestions about the
composition of groups attending courses, which would be more efficient if groups were more
homogeneous; they express a preference for the Work Scholarship scheme as opposed to traineeships,
which are deemed to verge on exploitation; and they highlight the importance of instruction not only
in technical functions but also in the meaning of work, especialy in the case of younger clients
(interviews 11, 19 and 26).

4.1.5 Co-ordination: practice and perceptions

Vertical co-ordination

Vertica co-ordination merely follows the hierarchical patterns inherent in a local public institution.
There is a head of section who takes decisions and supervises. Through a series of hierarchical steps
one reaches the departmental director, whose is responsible for operational organisation, i.e. to make
the staff work (together). There is no real participation in decision-making, athough the higher levels
do take account of feedback coming from those who have more contact with the practical, daily reality
of the services concerned. One example is the imminent unification of Area H with the UFL, namely
the two agencies in Milan dealing with training and employment. This seems in fact to have been a
personal proposal from the director of the UFL, but such decisions derive above al from politica
opportunism and the need to cut costs (two factors which often overlap). The Office staff were not
involved in taking the decision, but will be involved in its outcome once it has been rubber-stamped
(interview no. 5). The principa role of the departmental director seems to be gathering information,
impressions and proposals from his staff, and forwarding them to higher levels, after having revised
them in line with his own opinions and convictions (interview no. 9). In other words, attention is paid
to proposals coming up from below: these are reworked at intermediate levels, forwarded to higher
levels and often implemented. However, as concerns decisions taken at superior levels of the
hierarchy, staff are involved only at the implementation stage. In a vertical direction, therefore, it is
more a matter of an information flow and hierarchical decision-making, and less one of fully-fledged
co-ordination consisting of explicit channds of communication and feedback, or consultations
between senior administrators and grass-roots officials. None of the informants complained about this

state of affairs, which they see as meeting the functiona requirements of the department and achieving
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its ams, and which does appear to alow scope for changing and developing internal organisation and
implementation methods.

Co-ordination between the UFL and the administrative offices of the municipality of Milan does not
appear very fluid or efficient. For instance, on the last occasion that the ESF course Back to Work ran,
a lack of co-ordination caused a problem: participants receive a meal voucher for every six hours of
tuition and traineeship, yet these were hard to spend because the municipality had long since let its
conventions with the relevant outlets lapse. When the course participants protested strongly and
demanded a remedly, it took the municipality several months to rectify the situation. This created real
hardship, discredited the institution in the eyes of clients and almost undermined the relationship of
trust established by the tutors.

Horizontal co-ordination between the UFL and other public bodies

Its role as a second-level socia service makes the UFL a natura linchpin in the co-ordination needed
when activating labour market insertion projects. The UFL receives referras from al the frontline
services, and it is the UFL staff who set up a network involving staff from the lead agency in the
pathway embarked on by the client and who gather as much information as possible on individual
cases, useful in drawing up individual projects. Two types of co-ordination exist between UFL staff
and those in other agencies. The first is officid and to a certain extent formal, dictated by
institutionalised procedures of intervention, according to which the official in the lead agency writes a
written referral to put a client forward for an insertion scheme, sends it to the UFL (usualy by fax) and
waits to hear whether the person will be considered. If the reply is in the affirmative, the officia
provides the mediation worker with the information requested and, once the process is underway,
awaits periodical feedback on how it is going. There ae, however, no instructions as to the scale and
frequency of exchanges of information; these depend on the modus operandi of individua staff
members both in the UFL and in the lead agencies, as well as on how conscientious and sensitive they
are. For this reason there is a second type of co-ordination, closer but aso more informal, which
ensures that exchanges of information between staff in different agencies are not confined to the bare
minimum. Y et this happens only at operational level, on individual cases. In other words, UFL staff do
not meet with representatives of al the lead agencies to take stock of the situation, assess what has
been done, screen new proposals and plan future activities. The lead agencies impressions,
suggestions and criticisms are garnered by UFL officials during contacts pertaining to individua
Cases.

Even between the UFL and UAD which, as we have observed, have become more closely integrated
and now belong to the same department, information is transmitted exclusively in @njunction with
individual cases. Similarly, it flows through the departmental director who, being in charge of both
Offices, attends the team meetings of both UAD staff and UFL staff, and thus has a broader overview
of the work done by both and the co-operation between them. UAD officials in fact have an imprecise
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knowledge of UFL procedures. For example, the social workers do not know whether the UFL fills in
a form about the client, his’er experience, skills and aspirations. They know that a skills assessment is
carried out, but not how it is done. And they have only vague ideas about the “bank” of companies
held by the UFL, which is administered exclusively by the UFL (interviews 6 and 24).

Even purely logistical questions, such as the physical distance separating the various departmental
offices can lead to a lack of mutual awareness and a lack of co-ordination. For instance, the
headquarters of the FSE course Back to Work are located in a different district of Milan from the
UFL’s headquarters, and it is difficult even for staff themselves to perceive the two as part of the same
department. The course tutors hold team meetings with the co-ordinator once a week, and twice a year
they organise a meeting with the agencies referring course participants. These are held in the presence
of the UFL director and attended by the individua officials who are monitoring the individua
participants. The meeting alows for a genera update on how the course is progressing, but then
focuses narrowly on individual cases, so much so that it can be held in subgroups according to which
tutor is responsible for clients during the course. Here again, therefore, consultations are confined to
the operational level (interview no. 28).

Nevertheless, the innovations currently underway — the Celav project and the merger with Area H —
can be read as signs of both a political and an administrative desire to boost the integration and hence
co-ordination among agencies offering similar types of intervention, even if the client typology may
vary. It is too early to say how far these initiatives will go, but the fact that they are on the agenda at
al is indicative of growing attention to co-ordinated initiatives which, even if dictated by cost-saving
requirements, will inevitably impact likewise on efficiency and on the joint management of
interventions.

However, once one looks beyond the municipal socia services, abeit remaining in the public domain,
the difficulties are magnified. For instance, no conventions exist between the UAD and the ASL
(Loca Health Authority): there is no fast-track access for clients referred by this service, which would
be useful when “support” measures are put in place (e.g. financing the medical expenditure needed for
labour market insertion, such as eye tests, orthopaedic examinations and dental inspections). The same
applies to the ALER, the ingtitute which manages the public housing stock: it took a whole year to
respond to an urgent request from a social worker relating to extremely inadequate accommodation,
despite the fact that many vacant apartments were available (albeit in appalling conditions), and this
inevitably had a knock-on effect on the outcome of labour market insertion (interview no. 24). All of
this limits the completeness and effectiveness of socia intervention. One priority, not only at loca
level but aso regionaly and nationdly, is to develop channels of co-ordination both among the
various social services and among the various public ingtitutions. This would in fact boost the
efficiency of initiatives and improve their preventive effects, with a positive impact on the social well-
being of the community. For example, if an individual living in very poor housing - subject to an

urgent referral by the social worker — can obtain socia housing within a reasonable space of time,
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his’her impoverishment will be halted or dowed, and there will be less likelihood of losing his’her job
because of not being able to turn up at the workplace regularly, on time, neat, tidy and well rested.
Because that individua’s personal situation does not take a drastic turn for the worse, socia

intervention is rendered less complicated and more likely to succeed.

Horizontal co-ordination of bodies in the public, private and voluntary sectors

Within this second area of horizontal co-ordination two further distinctions are required.

As we have seen, contacts with companies are maintained solely by the UFL companies unit, and only
on an individual basis. The commercial firms concerned do not know one another; there is no forum to
which they can send representatives to discuss strategy, evaluation or planning with the UFL.
Sometimes they do not even seem clear about the distinction between the UFL and the lead agencies.
Y et they do not express a need for more formal channels of communication with the municipality.

A dozen or so type B socia co-operatives’ have signed an undertaking with the municipality which
compels them always to keep two posts vacant in order to provide insertion places for observers and
trainees; thus these co-operatives have an ongoing partnership arrangement with the UFL. The
undertaking is distinct from the legidation on social co-operatives, and the persons placed within them
may have one of a number of disadvantages. This is one of the tools most heavily used by mediation
officids, and it is striking that the head of section cannot recal its terms, revealing a gulf between
strategic management and operations on the ground (interviews 7 and 32). Furthermore, through their
own representative structures™, co-operatives have internal forms of co-ordination which enable them
to communicate and collaborate with the public authorities.

There is nevertheless an obvious need to improve such co-ordination, in order to devise forma
arrangements for more detailed, less theoretical evaluation and planning with the public administration
than can happen at the periodical case conferences (interview no. 22). Even the director of the two
Offices admits that co-ordination with the voluntary sector is neither formal nor stable. The UFL has
put out feelers, not least because certain projects, such as the CeLav project, are co-financed by the EU
which always insists on the activation of a service support network. This, then, is an example of a co-
ordinating initiative imposed from above, by the Community level, which is bearing fruit. One of the
most useful contacts is that with the Y outh Justice Centre, concerning the prevention and overcoming
of juvenile delinquency by helping youngsters into employment and completing their schooling.

Looking beyond the labour market integration carried out jointly by the UAD and UFL, the
municipaity and the province have difficulty in co-ordinating spheres which, while dealing with the
same area of intervention, differ widely. For integrated methods to be adopted, each party would have

to relinquish some of its individual autonomy, and this is not easy to achieve (interview no. 5). Within

*1 Type B social co-operatives deal by law with social and labour market integration for disadvantaged persons,
who must constitute at |east 30% of the membership of such co-operatives.
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the municipality, the mayor and councillors are best placed to convene specific meetings of the various
local actors, such initiatives have taken place in the past, and aso more recently. But often the
municipality consults just a few very authoritative bodies in the Third Sector (frequently the only body
invited is Caritas, which then passes on information to the organisations with which it is in touch, but
which cannot invite along those other bodies to meetings arranged by the municipality). Co-ordination
to combat social exclusion cannot be said to form part of regular practice in the municipality of Milan,
partly because these preliminary consultations are not usualy followed by a phase of joint planning
and co-management, but rather by financia alocations with partial tasks delegated or subcontracted
piecemea, and with little attention to relevant skills, as recently happened with the so-cdled
“Christmas forum” on the homeless and serious marginaisation. In other words, co-ordination forums
are convened not in order to hold consultations aiming for shared, broad-brush planning, but rather
they seek operational solutions for one-off emergencies, in the absence of any overarching design.
Legidative instruments do exist, first and foremost Council mesetings. Yet the output from these

sessions all too often remains a dead |etter (interview no. 1).

Informants’ perceptions

Our informants do not appear to see co-ordination as a major issue or problem: its presence and its
importance are amost taken for granted. Yet they all consider it necessary to the successful outcome
of insertion projects since, when channels of co-ordination are lacking, information does not arrive
where it is needed, or arrives more slowly or in a more fragmented, arbitrary fashion and the
effectiveness of the measure is reduced. Areas of co-ordination identified by the informants include,
on the one hand, the case-oriented networking created by the mediation official around a specific case,
which encompasses the three-party meeting between the mediation official, socid worker and
psychologist; on the other, the team meetings a which crucial decisons are taken collectively
regarding the activation, continuation and interruption of programmes. They are basicaly satisfied
with the degree and methods of co-ordination involved. They reject the notion of having instructions
imposed from above concerning such activities, since they believe that would merely rigidify their
operationa arrangements. Most believe in spontaneous co-ordinating activity, in the conviction that
what makes a difference is the attitude of the individual, and not procedures dictated from on high.
The fact that the director of the two Offices canvasses their opinions and transmits them up through
the hierarchy is sufficient, according to officials. They perceive themselves as only sometimes being
involved in planning debates (as happened, for example, to the UAD social workers when the ESF
course Back to Work was ingtituted), but they also fed that this derives from an appropriate division of

labour (“everyone should do their own job”, interview no. 24).

°2 Such asthe SIS (Sistema di Impresa Sociale — Social Enterprise System), grouping together around 50 social
co-operativesin the province of Milan (interview no. 22).
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In vertica terms, therefore, it is inappropriate to speak of co-ordination; it is more a case of a
bureaucratic decision-making hierarchy. Horizontally, within the two Offices and between these and
the other social services, co-ordination functions reasonably well in strictly operational terms, but is
absolutely embryonic in respect of evaluation and planning; at horizontal level, with reference to other
external ingtitutions (ASL, ALER, etc.)), co-ordination appears to be completely lacking. The
establishment of consolidated relations with such bodies cannot be left up to the personal initiative of
officials seeking solutions on behaf of their clients, but really has to be the subject of protocols of
understanding and policy agreements concluded at managerial level between the municipality and the
other authorities. Even with a view to the extension of a scheme like the RMI (minimum wage), which
expressly envisages the integration of various types of intervention, whatever channels of co-
ordination can be activated or strengthened will contribute to making socia intervention more

complete, effective and efficient.

4.2. Cologno Monzese: the RM1 pilot in anorthern town

4.2.1. Socio-economic context

In 1998 Cologno had 50,697 inhabitants, mostly comprising migrants who came during the economic
boom period (1950-70); for this reason Cologno has weak community structures and a good deal of
socia tension. The age distribution reveals a clear ageing process, with amost twice as many people
aged over 65 as aged under 6 (Istat, 1998). During the 1990s, following the huge post-war expansion,
the population contracted, but the number of households is growing constantly, above al domestic
units comprising a single member (increasingly often an ederly person) and single-parent families
(where generaly the parent is the mother). The foreign population is also rising steadily, attracted by a
labour market offering ample opportunities. the number of resident foreigners, around 400 in 1991,
has almost tripled to 1,095.

Despite the massive de-industriaisation process of the 1980s and 1990s, Cologno remains a mainly
industrial municipality: the 1991 census data indicated that 56.2% of workers were still employed in
industry, as opposed to 18.6% in commerce, 8.4% in the public administration and 16.8% in the
tertiary sector (Piano Regolatore, 1997). Thus the manufacturing sector is not so much extinct as
transformed: large industries have obvioudy had to adapt, downsizing and spawning smaller
businesses in order to confront industrial decline, which has been particularly extensive in this area to
the north-east of Milan. The capacity of the industrial sector has been mirrored by the pattern of
employed labour, occupying 45.2% of workers (33.7% of them managerial or white-collar employees)
(ibid.). This phenomenon of downsizing has, however, triggered a casuaisation of labour, and

consequently an increasing and often surprisingly large amount of self-employment.
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The unemployment rate, which in 1991 was 5.1%, has risen sharply (reaching around 8% in 1997).
Significant shifts have taken place within the categories of unemployed: whereas in 1991 the magjority
were persons seeking their first job, in 1997 these people accounted for only 24.0%, while those who
had lost their job exceeded 75% of the total. This clearly indicates the difficulty of regjoining the labour
market after having been gected from it, by adapting one's occupational skills and aptitudes. The
average age of jobseekers has also been rising: in the early 1990s amost 70% of the unemployed were
aged under 25, compared with only 33% of them in 1997. Increasingly, the average jobseeker is male,
a skilled or even white-collar worker; the number of unemployed women is falling, though they still
account for more than half of the total.

The disordered growth of the town of Cologno during the years of more substantial immigration,
coupled with de-industrialisation and the merging of residential districts and production complexes,
has given rise to an unco-ordinated, fragmented pattern of urban development. The employment and
economic crisis, and the end of the fair rents system *, have caused a proliferation of problematic
family circumstances, bringing about an evident emergency in terms of housing. Very high rents,

housing costs and shared overheads have put many people into arrears and led to eviction proceedings.

4.2.2. Description of insertion scheme™

As in most of the municipalities involved in the RMI (Minimum Insertion Income) pilot, Istat
predictions proved in the case of Cologno to be overestimates: recipients represent only 25% of the
total anticipated. Thus it proved necessary to cast the RMI net wider, not least because the pilot
excludes some situations known to the socia services as being problematical (nterview no. 8). For
this reason the regulations were amended twice over, in November 1999 and in January 2000, above
al so as to give greater weight to the local housing emergency. Indeed, the deduction made for rent
was raised, incorporating shared overhead costs in the calculation, and it was decided that recipients
may own property, provided that it did not take their income above certain thresholds and was used for
residential purposes. They are aso now able to hold bank deposit accounts, provided that these are
fixed-term accounts and in the name of a child, or — in the case of single-income families - a minimum
current account balance. To ensure greater fairness, the minimum income is to be caculated on the

basis of not only bank accounts but also post-office accounts.

From 1 January 1998 to March 2000, a total of 298 claims were lodged, 174 of which were accepted™.

Generally speaking, these are families temporarily in need of a supplement to their income, their need

%3 The“fair rents’ (equo canone) system ensured reduced, pegged rental values. It wasreplaced by so-called patti
in deroga (derogation pacts), which continued the favourable conditions for afew years but are themselves now
coming to an end.

** |n this chapter we shall not describe the scheme in detail, so as to avoid repeating the information already
provided in section 1.5, referring to the formal criteriafor access to the RMI.
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arising at the time when the head of household or another family member loses their job. In the case of
individuals aged over 45-50, reintegration into the world of work becomes very problematical, partly
because they are not keen to pursue training courses. Then there are clients with particular pathologies
or problems, such as drug addicts, ex-convicts and the mentally ill. Apart from clams which are
pending due to incomplete documentation or ongoing checks (21), and claims withdrawn by applicants
during the evaluation phase (15), 165 projects have aready been firmed up. In just one case the RMI
contribution was refused because, as is manifest, it was too small (6,600 lire, just over € 3). The most
usual grounds for interrupting disbursement are that at the end of the project the subjects fail to attend
the debriefing session (23 cases), or that — either at the debriefing stage or during the process itself —
the family’s income requirements, assets or place of residence change (15 cases: from a pension rise to

anew job, from the arrival of invalidity pension arrears to a change of residence).

Table 15 Families in receipt of RMI, by
household size

Number of members | Number of families

1 59

2 32

3 32

Morethan 3 51

Tota 174

Table 16 Gender composition of
familiesin receipt of RMI (%)

Sﬁg‘ﬁ% cs)f family % of members
Males 47

Females 53

Tota 100

> Among the familiesin receipt of the RMI, 79 have dependent children (almost 50%), and 14 are single-parent
families with young children. These familiesinclude 423 personsin all, 32% of them minors.
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The actors participating in the RMI pilot are: the municipality’s director of social services, who is
responsible for the scheme and co-ordinates the technical and administrative staff; two administrative
heads of sections; the administrator in charge of the RMI pilot®, who also maintains the database and
keeps in touch with the Observatory on Social Needs®’; eight social workers®, who dedl in addition
with al the other types of intervention (with an average workload of some 80-100 cases per year,
depending on their sphere of operation); the psychologist who is responsible for labour market
integration (a contract-worker); a consultant (sociologist) who is the link with the companies where
insertion takes place (a contract-worker); and a tutor who supervises the placed worker in the
company. No new staff have been recruited for the pilot, and no-one deals exclusively with the RMI.
The municipality has set up an RMI planning team, comprising the director, the section head, the
administrator and two social workers. The staff meet up every 15-20 days to take stock and discuss the
most awkward and uncertain cases. It was in this context that the amendments to the regulations were
fleshed out. This is a crucial co-ordination forum when it comes to organising work on the pilot, as
well as interna relations and relations with the outside bodies involved in it (co-operatives,
companies, training centres). Relations with companies, and how to find suitable ones, are not redly
defined at procedural level, but are reliant principaly on the knowledge and skill of the psychologist
and the mediator. Contacts with companies are not handled directly by the municipality.

When Cologno was selected for the pilot, al the socid workers were involved in the initial meetings,
S0 as to discuss the aims and procedures of the RMI. A pattern of group-work, to compare notes and
share ideas, has likewise been consolidated especialy among the socia workers. It should
nevertheless be stressed that this participation relates above al to the day-to-day management of work
and problems, rather than to planning and design aspects. The socia workers keep in touch with
outside authorities and voluntary bodies; one in particular is the link-person for labour market
integration in co-operatives. They can al approach the municipal advisors, or send their clients to
them, subject to prior arrangement. The social workers meet once a week in the office of the social

work secretariat.

*% Her working relationship with the municipality of Cologno is unusual: sheisin fact an employee of Caritas,
and is under contract to the municipality.

>" The municipality has established an Observatory on Emerging Needs and Available Resources (Osservatorio
sui bisogni emergenti e sulle risorse disponibili), operated by Caritas with the Catholic University of Milan,
which, inter alia, will also monitor the RMI pilot. The agreement with Caritas was signed in March 1999,
although the research and co-operation began earlier: the municipality’ s first contribution for the establishment
of the Observatory dates back to the end of 1997. The agreement sanctions a new type of relationship with the
voluntary sector, aimed at improving awareness of occurrences of urban deprivation.

%8 Divided up by spheres: 1 for the disabled, 1 for the elderly, 1 for the elderly and adults, 1 for adults, 3 for
minors, 1 for adults and minors.
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Table 17 Typology of the RMI insertion projects envisaged in Cologho

Type of insertion Description

Help project Labour market integration in a company, for disabled persons and
beneficiaries identified by social workers as best suited for work.

Physically, mentally and sensorially disabled persons, minors of working
age subject to a court order, ex-drug addicts, prisoners serving non-custodial
Labour market integration | sentences (LN 381/91). Fixed-term contracts (1 year), or Work Scholarships
in social co-operatives (BL, 3-6 months) if the person’s conduct in acomplex environment needsto
be assessed; someone on BL receives no remuneration but has their
expenses reimbursed by the municipality.

Italian courses for foreigners and remedia compulsory schooling under the
municipality’s auspices;, courses at external training centres (Clerici
Training insertion Foundation, CIFAP, etc.). Clients are often guided towards ASA (auxiliary
socia work) courses, because aretirement home for the elderly is shortly to
open in Cologno.

The frequency of the relevant service (ASL, SerT, NOA, CPS, ADA) is
P arranged together with the person concerned, and contacts are made with

Health rehabilitation non-profit sector bodies (drug addiction centres, voluntary organisations).

The client agrees to the different agencies conferring about his/her case.

Assistance with educational and caring duties in respect of children, the
elderly, the disabled and invalids, the municipality relies on externa
partners, such as youth centres (Creare Primavera) and crime prevention
centres (DETA, SRIO).

Caring and education

Disbursement of the RMI is always linked with individuaised projects, whose typology is summarised
in Table 17. The various types of insertion are not mutually exclusive and may be combined when the
project is negotiated with the person concerned, putting together various measures centred around the
particular case. The activation of this co-ordination depends on the socia worker responsible for the
client. As far as jobseeking is concerned, clients may also be directed to the Centro Lavoro Nord
Milano (North Milan Job Centre) or to the SILH (Servizio Inserimento Lavorativo Handicap — Labour

Market Integration Service for the Handicapped).

4.2.3 Organisational changes and future prospects

With respect to future changes, there is a clearly emerging need to reinforce the tools for evaluating
the scheme, considered by al actors to be crucia to the implementation of the RMI. But the problem
is how this should be done. Some indicative guidelines are being drawn up and their appropriateness
tested (interview no. 18). Furthermore, it is very difficult to define evaluation methods for a scheme
with no precedents. The criteria to be adopted will include, among others. @ how many projects
reached a successful conclusion; b) how many people were lifted out of poverty; c¢) how long

individuals remained with the agency; d) a comparison with neighbouring (socio-economicaly
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homogeneo