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Summary y 

ll  Introduction 

Thee fact that manpower services and social security are institutionally separated in 
thee Netherlands, also as far as implementation is concerned, forces all parties to co-
ordinate,, adapt and cooperate. After all, clients of the institutions in question (em-
ploymentt agencies, municipal social services, industrial insurance boards and admi-
nistrativee offices) are equal to a significant extent. Nowadays, they work together in 
thee form of a number of Centres for Work and Income (CWIs), which will be granted 
legall  status next year. This is not, however, the first time an initiative has been laun-
chedd to bridge the gap between manpower services and social security. 

Thee development towards a more integrated system of employment mediation and 
thee payment of benefits has several backgrounds. In the first place, it is important 
too realise that these developments took place against the background of prevailing 
Gong-term)) unemployment since 1980. Furthermore, although more co-operation 
fromm the viewpoint of customer friendliness would seem obvious, it could create an 
unwieldyy organisation with too dominant a position in the field. The separation can 
bee explained by the historical development of the Dutch system (see below), which 
is,, to a certain extent, a political compromise between the separation of financial 
flowss (the fairness objective) and the aim to achieve a better functioning 
organisationn form (the efficiency objective). 

Thee employment agencies are the executive organisations of the manpower services 
organisation,, that mainly consists of a central board and a number of regional boards. 
Thee main task of the employment agencies is employment mediation. The Municipal 
Executivee is responsible for the implementation of the National Social Security As-
sistancee Act (Algemene Bijstandswet) by the municipal social services. Finally, the 
industriall  insurance boards/administrative offices implement the employed persons' 
insurancee schemes. This means that they deal with applications for benefits and 
handlee benefit payments. 

Whilee the study partly focused on describing past forms of co-operation, it was 
mainlyy geared to analysing the process of co-operation. The issue is twofold: 

1)1) In what way did the public manpower services organisation and the social 
securitysecurity administrative offices cooperate in the past? 

2)2) Which factors influenced the functioning of the forms of co-operation in 
practicepractice and in what way? 
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22 Manpower services and social security in retrospect 

AA public employment exchange was opened in most Dutch municipalities between 
19022 and the start of the Second World War. Before that time, mediation only took 
placee on a private basis. A number of national organisations were also established to 
implementt the labour market policy. During the war the occupying forces centralised 
thesee organisations - a process that continued after the war. The government re-
tainedd control of employment mediation and established the national employment 
agencyy as well as a number of regional employment agencies. In response to increas-
ingg unemployment, a pro-active labour market policy was introduced at the end of 
thee 1960s and the manpower services organisation underwent a reorientation indi-
catedd as 'employment agency new style'. In 1991, manpower services came under tri-
partitee management. It was decided recently that private competitors would be of-
feredd greater opportunities to compete with the employment agencies. 

Thee government also started playing a role in social security at the beginning of the 
lastt century. A range of laws and executive organisations appeared on the scene be-
tweenn 1901 (Ongevallenwet - Accidents Act) and 1967 (WAO - Occupational Disabil-
ityy Insurance Act). The social security system thus created can be divided into provi-
sionss such as welfare and insurance schemes for unemployment in particular and 
occupationall  disability. The latter were implemented by industrial insurance boards 
inn which employers and employees played an important part. As a result of the high 
levelss of unemployment after 1980, the system came under pressure and a number of 
importantt reforms were introduced. 

Sincee the beginning of the twentieth century, employment mediation has always 
shieldedd from care for the unemployed and support for the poor. The functioning of 
thee employment exchanges was not allowed to suffer from the poor image of care for 
thee unemployed and the special attention that should have been paid to the unem-
ployed.. It remained apparent, however, that the expertise of the employment ex-
changes,, and later the employment agencies, was needed for those persons who were 
difficul tt to place. Out of sheer necessity, manpower services and social security had to 
bee more closely coordinated during the economic crisis in the 1980s. Fundamental 
changess in the structure were only realised after the turn of the century. 

33 Socio-scientific approaches of coordination 

AA number of conclusions can be drawn from a survey of the relevant literature on 
organisationn sociology. An important element that should be kept in mind is that 
organisationss generally have multiple relations with other organisations. Many 
organisationss depend on other organisations for the realisation of their objectives and 
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theirr survival. A number of conditions must first be met, however, before concrete 
coordinationn or co-operation can come into effect. Organisations also apply strategies 
too their coordinating activities; depending on what must be coordinated and which 
interestt groups are involved a certain level is opted for. Some theoreticians regard a 
cooperativee situation as a bartering relationship. An organisation will pursue 
exchangee depending on the extent to which it wishes to reach a domain and lacks the 
elementss that can assist in this. The basic premise of the network approach is that 
certainn organisations have so much contact with each other that they inevitably form 
aa network. These contacts are based on different kinds of interdependences. The type 
off  connection entered into within a network depends on the awareness of the 
interdependency,, the nature of the elements to be coordinated, the number of 
organisationss involved, etc. 

Theoriess in the area of public administration and policy development and the 
aforementionedd organisational & sociological theories are closely linked. An 
importantt distinction, however, is that from the perspective of public administration 
andd policy development theories, government policy is always the basic premise. 
Thuss a relationship between organisations that implement certain areas of policy is 
calledd a policy network. An important aspect of contemporary management is the 
questionn of how much support the government is able to gain from society for its 
policy.. The government is no longer the only key player. As far as that is concerned, 
thee concept of a negotiating administration is the most promising. The extent to 
whichh policy implementers integrate their activities depends on the extent to which 
thee division of tasks is designed and the type of coordination. 

Inn terms of the previously discussed theories, the transaction costs form an interme-
diaryy factor in the sense that the theories of both Williamson and North show that the 
conditionss play a role in the creation of coordination. The transaction costs approach 
emphasisess the limitations of human actions, which influences the realisation of 
contractss and price (in an abstract sense). The institutional theory explains that rules 
andd conventions make their mark on the course of events. Institutionalisation can be 
initiatedd 'from above', but also by the parties involved. 

44 Structure, method and research questions 

Afterr the initial archive study, it was decided to confine the study to the period from 
19822 to 1997. Two regions and three forms of co-operation during this period were 
selectedd (see 5). On the basis of current theories and exploratory interviews, influ-
encingg factors were established that formed the foundation for a theme list for in-
depthh interviews. The core of the data collection consists of the results of 29 inter-
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viewss with the parties involved, classified according to region, organisation and type 
off  official. 
Thee research questions of the study focus on the structure of the co-operation, the 
policyy elements involved, the extent of integration, the required extent of support and 
direction,, the legal context and the financial consequences. Finally, the research 
questionss were translated into seven influencing factors that are incorporated in the 
intervieww themes: politics and legislation, organisation development and financing, 
makingg working methods more professional, autonomy and identity, confidence and 
concordancee of visions, cultural differences, and finally environment and circum-
stances. . 

55 Results of the study 

AA total of six projects in two municipalities were involved in the study. In both mu-
nicipalitiess the following projects were included in the study: the regional coordina-
tionn committees (RCC) between 1982 and 1988, the reorienting interviews (HOG) 
sincee 1988 and the first experiments within the framework of Co-operation, Work 
andd Income (SWI) between 1994 and 1998. 

Politicss plays a significant role both through direct and indirect influence, as the ex-
ecutivee organisations are sensitive to what is politically advisable. Moreover, the gov-
ernmentt has its own interests. Government intervention is usually appreciated most 
too start up initiatives that are then ultimately ratified by regulations and legislation. 
Anotherr factor, which often has a negative effect on society, is the diverging organ-
isationall  and administrative structure of the partners. Financing also varies and the 
authorityy over budgets also forms a source of smouldering conflict. Another obstacle 
too co-operation was found in the way the division of tasks between the organisation 
hass grown within the entire field. Each has demarcated its own area and has set its 
sightss on becoming professionals within that segment. This makes it difficult to aim 
forr a common goal. One of the problems experienced is that employees who are in 
favourr of co-operation are usually delegated to a co-operation project. The 'oppo-
nents'' remain behind whereby the contrasts between parent organisations are exac-
erbated.. In addition, it should be kept in mind that cooperating organisations attach a 
greatt deal of importance to their autonomy and own identity. Furthermore, individu-
alss also take into consideration whether co-operation will affect their position. The 
fift hh influencing factor is confidence and concordance of visions. It has become ap-
parentt that diverging views exist within employment agencies, social services and 
industriall  insurance boards/administrative offices about the way in which the unem-
ploymentt problem and dealings with clients should be handled and that people do 
nott entrust each other with these matters. Prejudice plays a role here. As a result of 
functioningg separately for a lengthy period of time, the organisations' cultures have 
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alsoo undergone their own development. This own culture is not easily abandoned, but 
thee adaptation process can be accelerated when a group people who work together 
aree accommodated in one building. Employees of the social services are the most 
adaptable.. Finally, each process of co-operation is influenced by its environment and 
conditionss such as personal relationships, management skills and the local situation. 

66 Analysis of the results 

Thee seven themes used to classify the results do not always exert an equally strong 
influencee on the co-operation process at all times. The influencing factors dominate 
att different times during the process. 'Organisational development' mainly plays a 
rolee even before a project starts, while 'professionalisation' and external factors come 
intoo play during the co-operation. 

Thee process of co-operation between employment agencies and social security ad-
ministrationn agencies is subject to some tension between the various professional 
approaches,, between forced and voluntary (when deciding to cooperate), between 
conflictss of interests and mutual dependency, between the purpose of cooperating 
andd the objectives of the organisations, between front office and back office, devel-
opedd contrasts (culture and prejudices) and personal contrasts. 

Thee aforementioned can be summarised in a number of success and failure factors 
withh regard to the co-operation. The first is the leeway offered by politics at different 
times.. Initially , this leeway should be limited, more intense during the development 
phasee and then smaller in the end. Then the objective: this can only be realised when 
sufficientt preconditions are in place and these are not in conflict with the objectives 
off  the participating organisations. If cultural differences and prejudices, the third 
factor,, are too great they will impede co-operation. Furthermore, co-operation de-
mandss agreement about and integration of working methods and visions. Colleagues 
alsoo play an important role; when co-operation is confined to front office tasks, this 
wil ll  increase the tension between the back offices. Conflicts of interests can lead to a 
needd for autonomy and an own identity, an effect that is weakened by mutual de-
pendency.. Finally, the managers are an important factor. 

Thee projects studied meet the criteria set by the various theoreticians. In general co-
operationn does take place but this is usually not far reaching. Matters such as the role 
off  autonomy, the government and the support for government decisions, financial 
consequences,, mutual dependency and diverging objectives can be found in the the-
oryy discussed. Furthermore, the development of co-operation between employment 
agenciess and social security administration agencies can be seen as an institutional 
developmentt process, even though it is still in the initial phase. 
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77 Conclusions and prospects 

Twoo conclusions were drawn with regard to the structure of co-operation. This first is 
thatt during the course of time the formulated objective of co-operation projects in-
creasinglyy becomes focused on integration of the implementation. As a result, the 
employeess responsible for implementation also become increasingly involved in the 
co-operationn projects. The second conclusion is that the scope of co-operation has 
evolvedd from alignment of one or two policy items to partial integration across the 
board. . 

Fourr conclusions were drawn with regard to the development of co-operation. In the 
firstt place, co-operation must not remain confined to the integration of only a few 
elementss of the organisations involved, but should aim for complete integration. Sec-
ondly,, co-operation requires careful process support and direction. The third conclu-
sionn is that uniform legislation is a precondition for co-operation. The final conclu-
sionn is that if the financing structure of the system of manpower services and social 
securityy is too complex and ambiguous, this hampers co-operation with respect to 
execution. . 

Recentt developments include the introduction of co-operation between employment 
agencies,, social services and industrial insurance boards such as Co-operation, Work 
andd Income (SWI) and the Centres for Work and Income (CWIs) established within 
thiss framework on the one hand and the current debate on the structure of the im-
plementingg organisation known as 'Structure implementation work and income' on 
thee other hand in which more leeway is provided for market forces and privatisation 
inn terms of implementation. Hence a simultaneous trend exists for co-operation and 
thee effects of market forces in the field of manpower services and social security. Both 
developmentss are intertwined although they are difficult to reconcile. 

Inn view of the results of this study, the way of market forces must be regarded as be-
ingg more acceptable than the way of co-operation, provided it is well regulated and 
controlled. . 
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