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Enterprising welfare: institutional level of Russian social policy reform

The processes of acquiring a monopoly for its service, and status and upward mobility (collective as well as individual) in the social order, has been a difficult project for social work as an occupation in Russia. During the last ten years, a reform has gradually taken place by which public social services are being converted into semi-autonomous organizations. The idea is to make social services capable of operating in a quasi-market, as they will be required to operate without guaranteed financing and to compete for budgeting with other providers. This reform has been launched as an experiment in several regions in early 2000s and recently the possibility to choose the legal frame has been opened for all social service organizations by Federal Law in 2010. It has made it possible for various types of organizations including non-governmental services, to participate in market competition. A competitive nature of a rising social services market is being fostered by so called ‘contests of  social projects’ – a competition among various organizations for small grants arranged by the local governments. However, the procedure is characterised by a lack of transparency and lack of clear criteria for evaluation of the proposals and the outcomes. Comparing to the previously established public services, in the new autonomous social work agencies the conditions for professionalization are changed. This reform is seen to have important dynamics on transforming professional practice as well as governance of social services. It is assumed that management will become more flexible, possibilities for commercial activity will grow, and the wages and motivation of workers will increase as well as opportunities for their professional development. It is expected that the administrators and the staff would be more enterprising, acting in more innovatory and entrepreneurial way for the interests of service users and communities. This paper explores the new perspectives and contradictions in the professional development in these re-established institutions. The analysis is based on the interviews with service providers.

New Public Management style in social services 

Since 1990s one can indicate the first attempts of adoption of the New Public Management style in Russia – in industrial companies, public administration, universities and social services. Many NPM reforms are not named as such, perhaps in order to distance themselves from new-liberal political context and “suspicious Western experience”, these reforms in Russia are segmental and often contradictory. The tendency to implement NPM principles into the Russian public sector is a  process tightly connected with the basic changes of the whole economy.  Smaller enterprises were acquiring higher legal and economical independence. The introduction of a free market economy into Russia evoked the tendency to introduce market principles into all parts of the economic and social life. Similarly to those processes in Eastern Europe, not only real business units but also not-for-profit organizations tried to implement these principles into their management and governance.  The key characteristic of NPM, such as creation of corporate identity mission statement, corporate strategy and increasing managerial autonomy were indicated in social services, too. However, the most characteristic for the process of change in Russian public sector in general and in social services sector in particular is the persistence of the monopolised position of organizations providing public services and the narrow possibilities for creating a competitive environment.  
The contribution of non-governmental organizations into service provision is growing. NGOs provide social services in many regions of Russia, especially in Moscow, StPetersburg, Nizhni Novgorod, Samara, Saratov, Perm, Voronezh, Kemerovo, Tomsk. Social partnership is a new concept for the developments of inter-sector collaboration in this field. In Samara oblast more than 3 thousand NGOs provide social services for population. A competitive nature of a rising social services market is being fostered by so called contests of social projects – a competition among various organizations for small grants arranged by the local governments.

Analysis of the current legislation shows that in Russia not the activity of a particular organization (or specific types of the activity, e.g. provision of social services) but an institution itself is funded by the state budget. Statutory organisations are financed in a centralised way from the state budget through a special budget line, while others, especially NGOs cannot receive budget funds even through tender-based procedures. The organizations and institutions within the network of social services are financed according to a centralized planned budget cost sheets by the Ministry, which is a settlor of these statutory establishments, or a fundholder. 

Such traditional approach to financing subordinate organizations does not promote efficient spending of the budget funds or improving the quality of the social services and suffers from the following disadvantages:

· the fundholders has no full and clear view of what it is being paid for neither the cost of an individual service; 

· service provider reports only the process, but not the results;  

· there is no system of mutual responsibility of the fundholder and of the service provider;

· the fundholder has no idea about the standard minimum of quality services. 

The system of social services undergoes reformation. Along with traditional scheme of financing, there are new options implemented in a number of regions and projects, including: social vouchers and social contracts. In a ‘social contract’ scheme, the financial resources are distributed among service providers under the competitive and contractual base (fig.3). In a ‘social voucher’ scheme, financial resources are distributed among the providers depending on choice of service users.

The advantages of these financial schemes are as follows:

· Services are not maintained but bought according to technical assignments (social contract) or passport of service (voucher)  

· The fundholder begins to clearly understand which services and for whom are funded, what is the cost of each service and which results (positive changes) they lead to  

· Social services market is being de-monopolized, the competition among the providers is formed, the possibilities of accessing market for different providers occur, quality of services is improved  

· Mutual responsibility defined by a contract is formed between the fundholder and provider 

· The fundholder gets a chance to monitor the activities of a provider  

· Social contract is more convenient of service provision management; social contract is valuable tool of implementation of regional social policy. It helps to promote performance management oriented to the results. 

The new technologies mentioned above are implemented in a number of Russian regions.

New schemes of social services financial management are realized in Tiumen, Perm, Altaiski krai, StPetersburg. At the same time, similarly to the situation in Ukraine, 

only part of budgetary funds are distributed through tenders, while the greater part of public expenditures and expenditures of local self-governance are distributed at the stage of drawing up and adopting budgets. Moreover, even the procedure of holding tenders for attracting budgetary funds for financing social services is characterised by a high degree of intransparency – there are no clear criteria for evaluation of bidding proposals, the order of publishing the decisions on holding tenders and on the results of tenders is not fixed, the procedure of considering bidding proposals is not transparent, there is no list of grounds for declaring the results of a tender to be invalid, and consequently – it is impossible to appeal against the results of a tender. Besides, tenders are of a closed character and there is lack of control over them (Dzhygyr, 2007).

To reform financial scheme of social service provision it is necessary to define of factual costs of a single social service, transition towards schemes of contracts, vouchers or co-payment (or full payment) by service users who have sufficient level of income. To succeed with this change, it  is necessary to promote changes in the national legislation sector, as well as to define common regulations of standards of social services provision. The system of tender-based distribution of the funds aimed at financing social services needs to ensure its transparency. 

In order to develop an appropriate mix of residential, day care and community based services, it is important to remove financial, legal and other administrative barriers. 
Free swimming styles

Transfer to autonomy was experienced differently in social services.  Some of them proposed this change freely, as a good will of the whole collective, while some others have been reformed from above. For some organizations, this transfer was a matter of survival and they feel as on shaky ground:

Many Centres for Social Services and institutions transferred themselves to such organzational type. They were established organizations with legal base and experience of working with additional paid services. They had list of paid services. They transferred painlessly. We are the only organization working with families and children that transferred to such a form and we can only get advice from other regions, for instance in Tyumen. (Interview 3 Director of the Engels Family Centre)
We have all the opportunities and rights to conduct any sort of activities, we can provide sanatorium treatment and trade, and cookery, and public events. We have not developed yet so wide, maybe in the future. It is now a setup period and we have to learn to perform in frame of law, not to break anything. (Interview 7, Director of the Marx rehab center for children with disabilities).
Administrators of autonomous social services have been expected to get ‘real results in search for innovative ways of development, creation of pilot models of optimization of management processes within organizations, transition to the high standards of the quality of rendering of social services” (The results of the work of the Ministry of Social Development of Saratov Region of 2009 and its tasks on the 2010, http://www.social.saratov.gov.ru) According to an Order of the regional Ministry of Social Development, the bonuses for social service administrator depend on several aspects, including ‘implementation of innovative technologies’ (Order #422 of 29.04.2010).

The main tool of their innovative practice is elaboration and implementation of a new service that can be sold to the clients:

There are state tariffs on the kinds of services, such small prices. … and we calculate the costs of the new services. For instance, rent of rehabilitation devices… Or nursing service…  (Interview 1 Director of the Centre for Social Services, Frunzeski district)

However, not many of their clients are willing or can afford to buy services:

Child with disability has the right to free service according to the standard but if the mom wishes that, for example, psychologist will work with her child more often, than the contract will be signed and she will pay. But in practice there are just single cases like that. But we have some other clients who, for example, don’t want to queue in polyclinics, and they get services at us. (Interview 7, Director of the Marx rehab center for children with disabilities).
They try different market-oriented strategies: dentistry and other medical services for the local population at nursing home, bakery, and the most successful market strategy seems to be related to food production:

No serious changes, that we experienced, nothing like that. Only paid services, which are the same as we provide for the subsidies: medical, psychological-pedagogical, judicial, economic services, and what is really new, is kitchen or domestic services, semi-finished goods that we produce and sale. And by the way, this is our main income (Interview 7, Director of the Marx rehab center for children with disabilities).
Many of those who have been working in a new status for about a year of more, talk about some new freedoms and flexibility but still within rather narrow boundaries, such as buying some goods or products to be used in their work.  

We can choose that good that we need. Even if it is a bit more expensive but it corresponds with quality requirements that we need. It’s a positive side of autonomy. (Interview 1 Director of the Centre for Social Services, Frunzeski district)
Some of the social services administrators were proponents of the enterprising welfare,  such for example as the director of a nursing home:

Autonomy, I am sure, is the right form to implement your knowledge, your experience, your intention to develop an institution, hands are untied, so to say. Many bureaucratic outlays have gone, that interfered in work. So, if the leader is interested in the development of the institution, autonomy is the best form that I’ve seen. (Interview 4, Director of Saratov Nursing Home of Elderly)
An entrepreneurship in a field of social services requires certain ideology and mission of social responsibility.  To establish such a value system, is an important part of reforming of the system of social services for population (About the social services market, 2006). The administrators of social services believe that the market logics is capable of nurturing  responsibility:
I want to change a system of rewards. For instance, if a social worker rendered certain amount of services, it should mean, the [she] earned certain amount of money. … A person will be more responsible, [s]he will more dependant on quantity and – very important – quality of services. It is necessary to make the client interested. … Material stimulus was always the most important. (Interview 1 Director of the Centre for Social Services, Frunzeski district).

Material stimuli are the leitmotif of all interviews. Administrators of social services have long been lacking it in their managerial strategies:

It was not difficult for me to suggest the transfer to autonomy. One of our tasks was increase of salaries. And we have decided to move, by the whole collective.  (Interview 4, Director of Saratov Nursing Home of Elderly).

However, not all organizations could reach the goal of significant salary increase:

Oh, the salaries increased only because of some savings of wage fund because some of the employees have left, they did not want to work under the new conditions, and we’ve got some extra funds. I use it to stimulate those specialists who want and can learn. (Interview 3 Director of the Engels Family Centre)
Enterprises providing social services cannot expect high profits.  A task of the state is to provide them with such economic conditions, which would make it possible non-for-profit organizations to function.  Such economic conditions can be provided through vouchers, privileged credit and taxation policies, granting premises.
Often ‘autonomy’ of an organization is mistaken as a synonym of the cancellation of its public budget and sending it into the ‘free swimming’. Autonomous organization secures the guarantee of public budget financing. The founder cannot deprive autonomous organization of the assignment for services and subsidy for that. The secured property of autonomous organization is another guarantee of its public budget financing. (interview 1 Director Centre for Social Services, Volzhski district)
Those organizations that have acquired good facilities, furniture and other assets before the transition, could perform more successfully and be self-confident in their new capitalist mode:

We were one of the best institutions, with good conditions and services and we became a pilot organization to be transferred to autonomy (Interview 4, Director of Saratov Nursing Home of Elderly)

There is no social service market as the new autonomous organizations are entities financed by the public budget and thus the state holds monopoly in this field. The variety of organizations should be allowed to take part in the market of social services.
It is important to raise additional funds from non-governmental sources in order to solve issues of social welfare. It is possible to enhance NGOs’ and autonomous organizations’ fiscal capacity by encouraging charity by private enterprises.  The new skills of project management and fundraising are recognized as crucial by some administrators:

They (the team of specialists) work very well with the clients but as for fundraising or new communication skills, is new challenge, we need to develop this. (Interview 3 Director of the Engels Family Centre)
In autonomy I could even better manage all means that we have here, one needs to be a good handyman, a manager to clever distribute finances to have enough for everything and for a very good quality. (Interview 4, Director of Saratov Nursing Home of Elderly)

Nor individuals neither legal entities being unified tax payers have tax incentives for supporting public organizations (as the amount of the unified tax does not depend on total expenses of a taxpayer). In this connection, it is feasible to introduce additional incentives for individuals and legal entities to finance activities of organizations providing social services (Dzhygyr, 2007).  
In order to promote social welfare reform, it is important to take into account the issue of quality of services, their availability, number and diversity. But until now the quality of services is not an instrumental term as well as their accessibility:

It’s hard to say how it affects quality of services. Quality of rendered service is considered as lack of complaints of our clients. This is the main criterion. As there are no complaints, the services are in demand, it is difficult to evaluate how autonomy effects the quality. If an organization transformed into the autonomous status, it does not automatically guarantee better accessibility of its services if its location is not good or if it has insufficient means for all who need them. (interview 1 Director Centre for Social Services, Volzhski district)
It would require improving the state control and responsibility in the social services sector. Some informants are aware of the role of the state in defining the standards:

According to a Budget Code, the founder regional [ministry] defines indicators of the quality of service, methods and the expected outcomes (interview 1 Director Centre for Social Services, Volzhski district).   
Introduction of social services standards and licensing some of them entail an objective necessity of control over compliance with the standards conditions, and to define types of responsibility for organizations providing the social services along with the persons whose activity or inertia caused negative results (health injury, additional expenditures from the state etc.) Improvement of the state control and responsibility in social services sector requires to define forms of exercising control over activities of social services’ providers (local and field inspections) (Dzhygyr, 2007).

A possibility to engage non-governmental and private organizations is legitimized by the newly adoped Law “On the basics of social services in Russian Federation”.  According to this legislation, all kinds of organizations have the right to work under equal legal conditions; it is concerned with the control over their activities, accreditation, certification of services, etc. In order  to engage NGOs in the markets for social care services, it is needed to develop a set of coordinated recommendations on how to improve the climate for such agencies; and to validate progressively and then promote these recommendations among the key decision-makers in the government (Dzhygyr, 2007).

It is necessary to identify which social services could be successfully delivered by private and non-for-profit agencies. A private agency can provide social services only or in addition to its commercial activity (e.g. café providing free meals for poor elderly in a form of social contract with municipality). In order to avoid doubling functions of different organizations and to ensure the availability of and widen access to social services, it would require sharing responsibilities between public and non-governmental services, as well as having them to complement each other and/or to compete at the social services market. 

Develop a database of social service providers with the responsibility to maintain to be placed with the Ministry of Health and Social Development; ensure free public access to this information; and define the types of data to be included in the database, among them, year established, territory covered and types of social services provided (Dzhygyr, 2007).

Coordination of activities in the market of social services is necessary to achieve. The state should act as an intellectual information center, which assists to form an environment for self-sufficiency. In order to succeed in this, civil society should be actively engaged, including associations of entrepreneurs, representatives of small businesses, academic organizations, banks, foundations, as well as their networks and unions. 

Professional autonomy in new organizational frames

Professional autonomy and judgement are important traits of the profession that are put under increased control by managerialism (Clarke, 2003) in the West. In Russia, welfare agencies are governed by the highly centralized bureaucracy and one can talk only about relative autonomy of social work practitioners. Social service administrators and practitioners have very positive attitude to opportunities for professional development whether it is locally based or has origins abroad. However, they have no autonomy to participate in any international or local projects without a permission of the regional authority. Due to the centralization of social services system, the role of the bosses is crucial not only on the level of an agency but also on higher level, that of regional and national government, in this case, the personal involvement of higher management is considered as a key factor:

She was working in the Federal Ministry by then and supervised this project. And now she is a head of this foundation and of course it is like her child. She does not want these methods to be lost (Case 1, informant 2).

Among the important institutional changes, some informants see the development of inter-agency co-operation and introduction of the institute of supervision:

We were firstly those who were supervised and then we have got diploma of trainers and supervisors ourselves. It was very important because social workers here did not about such instrument earlier (Case 1, informant 2)

In this example, an innovation emerges as a local action derived from the global context  but it can or cannot become institutionalized on a wider scale – through the region and even in the country. The story of idea turning into action may soon be forgotten if it will not receive institutional support. Legal, financial, administrative feasibility of such changes may be gained by building a consensus or they are fought for in uneasy struggle. Trygged and Eriksson (2009) compare two big international efforts to build a new social work model in Russia and conclude that it was easier to make a change by building something new than to make changes within an existing establishment.
Doel and Penn (2007: 347) admit that “Western visits are often interpreted as inspections, and that this perception inhibits transparency”.  However, when the collaboration sustained, the outcomes went beyond only the acquired new knowledge and skills. New understanding has led to reconceptualization of both imported and native values. The limits and borders have been shifted towards critical reflection of existing practices as well as concepts. In the interviews, it is sometimes coined in a reconsidered notion of  a “norm”:    

“From the project we also learned how to form self-service skills in children with cerebral palsy. In our literature, that we used previously, everything was directed to working with ‘normal’ children” (Case 3)

“They [about the women-clients] are special people. Now I understand why social workers here are mad at them. The whole system of work here is like they were a “norm,” with overestimated demands” (Case 2, informant 1).

International projects became for some of our informants a channel of changing their views on social justice, disability, and women’s issues when Russian participants introduced themselves into the contemporary global agenda of human rights:

“Previously I was not touched that much with the fact how strongly everything is subjugated by men here. Earlier I thought the feminism is rubbish.  But when I visited [the Netherlands] and saw the results of those movements! I recognized that sexism is flourishing in our reality” (Case 2 informant 1)

But the human rights agenda does not serve as a unifying transnational perspective for social work  (Webb 2003 197).  Rather, it becomes a highly contested area of global/local social work discourse. Social work appeared as a field of symbolic battle where different agents with conflicting interests and ideologies clash, on the background of the different and even conflicting perspectives: “I saw, the policemen in our training groups did not like the idea of protection orders” (Case 2 informant 1).

This example depicts ideology clash between different occupational groups. But within social work there is no consensus on professional values either. The first Russian code of ethics of social worker has been elaborated in 1994 by the Association of the Social Services Employees. In 2003, “The code of ethics of social worker and social pedagogue” has been elaborated (Kodeks etiki, 2003). It is based on the Code of International Federation of Social Workers and defines social work as “a complex of activities aimed at satisfaction of social needs of a person”. It emphasises social justice and humanism as professional values that direct actions of helping professionals. It states that “according to their opportunities and the level of professional activity”, social workers and social pedagogues influence the formation of the social policy promoting fair satisfaction of social needs of people and “conduct active work improving the activity of social institutes, political structures, certain political leaders and local heads with the purpose of elimination of infringements of civil, political, economic, social and cultural human rights”.  

Beginning since mid-1990s a growing number of social service organizations have been elaborating and adopting different versions of codes of ethics.  Some of them have been based on the translation of internationally accepted documents, while the others were derived from some local ideas. The emphasis on human rights and social policy is not present in all versions of locally adopted codes. The comparison of such editions as well as practices of application of these regulations have not been yet studied thoroughly, while only a little evidence suggests that the code of ethics is used at least for the purposes of administration: 

“Well, usually I refer to employees’ instructions but sometimes I can also mention ethical code if I’d like to appeal to morals” (Case 1, informant 1). 

As John Clarke has put it, “While varieties of marketisation have indeed been powerful dynamics on transforming welfare, they exist alongside other – and sometimes contradictory – dynamics: some enforcing more conservative social norms, some proffering empowerment and participation.” (2003)  

An organisation is an environment for shaping social work legitimacy. While they are working in welfare agencies, social work practitioners are trained to think in terms of “situations”, their “activities and mental outlook are set within the existent norms of society” (Mills 1943: 171). This view explains the difference in ideologies of public social services and non-governmental agencies, for example, crisis centres for women, working with the support of international donors, have developed a strong emancipatory view based on feminist ideology (see Johnson 2009; Salmenniemi 2008; Jäppinen 2011). 

Some social service organizations have developed reflexive holistic approach in working with clients and become exemplary resource centers for the others in terms of developed competences and humanist philosophy of social work. They conduct supervision and training courses for their colleagues from other agencies.  
Conclusions

Various agents contribute to the constitution of knowledge and value base of the profession. Among these agents can be social service administrators, social work practitioners, service users, educators and scholars, policy makers and mass media. The state has the main jurisdiction over the new profession and provides it with financial and symbolic capital. 

Foreign and local, governmental and non-state actors, universities, social services, individual educators, administrators and practitioners compete and create coalitions in order to maximize their own symbolic and material capital, to gain the right to formulate rules of the game. They contribute to different definitions of social work trying to modify or sustain the existing social arrangements through institutional mechanisms that selectively appropriate foreign models of social work in frames of societal and professional values.

Through international projects, social work practice and education becomes a part of global/local policy processes constituted by power relations on different levels. These processes are never unidirectional. Global and international actors make efforts to influence local social policies and social work practices by establishing new rules and promoting new discourses which interact with national and local agents, institutions, and cultures. The effects of such global/local interactions in social work are conditioned by the legal, political and administrative, technical and cultural feasibilities. When innovations are arriving without support in local institutional, cultural and political environment, they are at risk of slipping through the cracks. Decisions of political actors can support the changes proposed by international collaboration as well as induce conflicts between different interest groups thus hindering the process of direct adaptation of a non-native model. 
Not all innovations can be sustainable. Some social service administrators and the local authorities can have somewhat more flexibility to implement changes on their own. Administration of a service or inter-agency cooperation can stop or catalyze the change while the personnel turn-over and replacements of administrators minimize its longevity and continuity. The scope and longevity of changes may be supported by the personal commitment of a high official on federal level. However, if the project aims to promote structural changes on a wide scale, strict regulations on the national level may obstruct the reform completely. 

The livelihood of changes within an organization is conditioned by the role of administrator and human resources involved into the transformation and above that, by the policy context in the region and on national level. Assumptions on human rights, as well as on role of the state, market and civil society in social policy and social work can differ and the clash of ideologies is inevitable. When the situation on political scene is changing, the implementation of project itself may be challenged. The rapid institutionalization of social work in Russia in 1990s occurred in a political environment open for the  adoption of global experience. By the mid-2000s this process stagnated and then degraded as a number of training programs for practitioners decreased and financial base shortened.  

Non-governmental organisations offering social services to the population have succeeded quite well in accumulating their human resources. Having grown out of the service users’ associations and grass-roots movements, these NGOs use emancipatory and egalitarian ideology in their struggle to establish human rights and principles of independent living. However, a number of such organisations is rather limited and unstable due to the specific economic and political situation in Russia, where extensive involvement of foreign donors is not encouraged while national funds to support non-governmental activities are scarce.

It is worthwhile to pay more attention to retraining programs and to raise the level of skills of staff who already work for social service agencies because the vast majority of staff in those agencies do not get basic training in the field. Education is called to contribute to the development of such reflexive professionals who would be able recognize inequality on individual and institutional levels in direct contacts with clients or on a structural level during organizational, social and political interaction and come up with innovative means of tackling these problems.
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