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German literature

1. Literature focused on NTU / Abstracts

Bundesministerium fir Arbeit und Sozialordnung 2001. Lebenslagen in Deutschland.
Armuts- und Reichtumsbericht der Bundesregierung. Berlin.

This first official wealth and poverty report of 2001, instructed by the government
of the FRG, can be seen as a late reaction to political demands from welfare
associations, trade unions and poverty researchers since the upcoming of the "new
poverty" in Germany in the 1980s. Analysing the problem of non-take up of Social
Assistance (carried out by Engels) and health benefits, it is also the first
governmental acknowledgement of poverty based upon non-take up of Social
Assistance. For the determination of poverty in this report the "Lebenslagenansatz"
(approach of live positions) was used: Depending on definitions this report states
for 1998 3,9 to 11,9 mil. people in West Germany, and 0,5 to 1,8 mil., which are
living under low-income conditions. Especially unemployed people, single parents,
large families, immigrants und unskilled workers are threatened by forms of social
exclusion. Beside this description the report points out that the number of
subscribers to social benefits is in 1998 four times as high as in 1973, for Western
Germany, and for Eastern Germany is has redoubled since 1991. The social group
with the highest risk of falling into the need of social benefits has children under 18
years and the group of single parents.

Behrendt C. 2000. Do Means-Tested Benefits Alleviate Poverty? Evidence on Germany,
Sweden and the United Kingdom from the Luxembourg Income Study. Journal of
European Social Policy, 2000, 10, 1, Feb, 23-41.

Behrendt uses the household data of the Luxembourg Income Study to explore
the effectiveness of means-tested programs in terms of poverty alleviation in
Great Britain, Germany and Sweden in the early 1990s. The results show a
considerable variation in the degree, means-tested benefits can actually protect
people from poverty. A comparison of household income before and after means-
tested benefits exhibits different patterns of poverty alleviation. Using four
relative poverty lines (30%, 40%, 50% and 60% of median household income
adjusted to family size), considerable variations can be shown regarding the
degree by which people are lifted up the income scale through means-tested
benefits.

Bujard O, Lange U. 1978. Theorie und Praxis der Sozialhilfe: Zur Situation der
einkommensschwachen alten Menschen. Stuttgart.

The study of Bujard and Lange is one of the very early German works on non-
take-up of social benefits and at the same time one of the rare researches on this
subject based on qualitative methods. The results of their research have been
published in 1978 by the German Federal Ministry of Youth, Women and Health
(Bundesministerium fir Jugend, Familie und Gesundheit). Their work focuses on
the reasons of non-take-up of Social Assistance as one of the most important
preconditions for poverty in old age. The study is based on interviews with 1000
persons of 65 years and older with low income as well as with a number of
experts on Social Assistance and social welfare office personnel.. In addition, they
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analyzed 50 files of old Social Assistance recipients. They figured that the reasons
for the high rate of non-take-up of Social Assistance among older people has to be
looked at mainly under two aspects: First, the value system of older persons is
highly rooted in the so-called »principle of equivalence«, an internalized system of
norms and values which is based on the idea of quid pro quo. This includes a
certain social distance of older people towards public administration and the fear
of being stigmatised in case of claiming Social Assistance. Second, in times of
short public budgets the administration interprets and applies the law of Social
Assistance in a restrictive way. In addition, they detected some barriers in the law
itself which keep older people away from claiming their rights, mainly the
checking of their own income and means situation as well as of their children’s.

Engels D. 2002. Nicht-Inanspruchnahme zustehender Sozialhilfeleistungen. In Armut als
Herausforderung - Bestandsaufnahme und Perspektiven der Armutsforschung und
Armutsberichterstattung. Sell S. (ed.). Berlin: 264-285.

After surveying the empirical non-take-up literature and their different
methodological approaches, this study presents estimates of recent rates of non
take-up of Social Assistance benefits in Germany. To reduce any sources of errors
in the calculation of the non-take-up rate, Engels suggests to follow the
methodical principle of a micro-simulation of the Social Assistance Office
investigation procedure. This requires further methodical coordination, e.g. the
selection respectively modification of a suitable data basis, the specification of
significant indicators as well as the further development of the mode of calculation
of eligibility to Social Assistance (the consideration of prior benefits). Based on the
Low Income Panel (NIEP - Niedrigeinkommens-Panel, 2000 households of the
lower income range) Engels calculates a non-take-up rate of 33% for the period of
May until November 1998 and of 34,6% for the period of August 1999 until
February 2000.

Gebauer Ronald, Petschauer Hanna, Vobruda Georg .2002. Wer sitzt in der Armutsfalle?
Selbstbehauptung zwischen Sozialhilfe und Arbeitsmarkt. Berlin.

In the public and scientific discourses of poverty and unemployment it is a
widespread assumption that the connection between Social Assistance and the
labour market implies an incentive structure that prevent people from working.
This incentive structure is known as the "poverty trap" (Armutsfalle). In contrary
to the hegemony of these discourses, the authors take the poverty trap-theorem
as a hypothesis which has to be tested empirically. One of the empirical results
achieved by this study is that people re-enter the labour market after a relatively
short period of receiving Social Assistance (Sozialhilfe). Another aspect, which
also is contradictory to the hypothesis of the "poverty trap" is the phenomenon of
the "working poor". Both facts opposite to the prejudice of the so called "social
hammock" (Soziale Héngematte), which is one of the most powerful constructions
in the public discourses of poverty and unemployment for the legitimation of
policies of retrenchment and repression.

GeiBler H. 1976. Die neue soziale Frage. Freiburg i. Breisgau.

This study of the conservative politician Heiner GeiBler was the starting point of
the discussion about NTU in Germany. He is questioning the emergence of the
,~New Poverty« in Germany in the 1970s. Especially the non-organized population
- those without any lobby - is unable to articulate interests and has therefore a
higher risk to fall into poverty: large families, single mothers, senior citizens,
disabled and handicapped persons. Based on the data source of DIW the author
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detects a number of 2,1 Mio. households (9,1%) that make a living below the
Social Assistance level for the year 1974. With regard to differences within
population groups and significant impacts of factors GeiBler emphazises three
main causes for this »new poverty«: the information gap, shame and the fear of
financially burdening members of the family. Considering the crisis of the national
budget, the economic growth, the contract between the generations, the shifting
in the sex roles and the »New Poverty«, GeiBler also presents different socio-
political alternatives.

Hartmann H. 1981. Sozialhilfebedirftigkeit und »Dunkelziffer der Armut« — Bericht Uber
das Forschungsprojekt zur Lage potentiell Sozialhilfeberechtigter. Band 98 der
Schriftenreihe des Bundesministers fir Jugend, Familie und Gesundheit. Stuttgart.

The study of Hartmann was financed by the German Federal Ministry for Youth,
Family and Health (Bundesministerium fiir Jugend, Familie und Gesundheit) and is
based on data from a survey of 25,000 households in 1979. The author intended
to add hitherto unpublished, certified empirical data regarding the extent of the
»Dunkelziffer der Armut« (estimated number of unreported cases of poverty) and
the reasons for the non-take up of Social Assistance to the newly emerged,
controversial discussion on poverty in Germany. While only 5% of the German
population are officially registered as poor, Hartmann detected a non-take-up rate
about 48%. The author shows that the poor population consists of mostly elderly
females and points to the concentration of the hidden poor in rural areas. For a
better comprehension of the reasons of non-take-up behaviour, Hartmann suggest
the combination of standardized and qualitative interviews. Therefore 75 people
were selected from the sample for additional qualitative interviews in order to get
a better understanding of the context as well as of the interplay of the different
factors.

Hauser R, Cremer-Schafer H, Nouvertné U. 1981. Armut, Niedriegeinkommen und
Unterversorgung in der Bundesrepublik Deutschland: Bestandsaufnahme und
sozialpolitische Perspektiven. Frankfurt am Main.

This study of Richard Hauser et al. was provided within the scope of the five-year
EU-program »Model Program and Studies to Combat Poverty«, launched in 1975.
This program comprised the drawing up of »national poverty reports«. The
German study was published no earlier than in 1981 after arduous struggles
between the researchers and the Federal Government and was not authorized to
be the official poverty report of the German government. Focused on the question
of poverty, its manifestations and its reasons, Hauser's study analyses the
problem of non-take-up of Social Assistance as one facet of poverty in Germany -
the so-called »hidden poverty«. Treating the question of NTU, the study is based
on surveys of the years 1962/1963, 1969 and 1973, and according to the authors'
calculations the percentage of non-take-up of Social Assistance amounts to 61%
for 1962/63, 45% for 1969 and 48% for 1973, which means that 2,8%
(1962/63), resp. 1,1% (1969), resp. 1,4% (1973) of the entire German
population lived in »hidden poverty«. The authors found out that hidden poverty
was mainly a problem of unemployed and older people, and within these groups
especially of single women. One-person-households and households with a female
head were above-average concerned by hidden poverty. Hauser et al. did not
work on the preconditions of NTU - concerning this question they refer to other
authors like Bujard/Lange (1978), Leibfried (1976) or Hartmann (1979) etc.

Hauser R, Hibinger W. 1993. Arme unter uns. Teil 1: Ergebnisse und Konsequenzen der
Caritas-Armutsuntersuchung. Herausgegeben vom Deutschen Caritasverband. Freiburg:
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Lambertus-Verlag. / Hauser R, Hibinger W. 1993. Arme unter uns. Teil 2:
Dokumentation der Erhebungsmethoden und der Instrumente der Caritas-
Armutsuntersuchung. Herausgegeben vom Deutschen Caritasverband. Freiburg.
Lambertus-Verlag.

In 1990 the Deutscher Caritasverband commissioned the university of Frankfurt
(Prof. Hauser) to do a research in order to provide informations about their
clients. Its aim was to find out in which kind of situation those people lived and if
they were concerned by poverty. About 4.000 clients of the so-called "open help"
(consultation and care) of the Caritas were asked in a very differentiated way
about their lifes, about situations of need, and about the take-up and non-take-up
of Social Assistance. In order to be able to take different kinds of needy situations
into consideration, the authors worked with an approach that included the
concepts of "relative poverty" (calculated in relation to the average income in a
country), "fought-back poverty" (those who claim Social Assistance) and "hidden
poverty" (those who have the right to get Social Assistance but don't claim it,
which means, they live below the official breadline). For the clients associated
with the Caritas, the authors found out a quota of 19,5% of "hidden poor"; young
people and (families with) children were affected in an above-average way.
Analysing the reasons of the non-take up of Social Assistance, they found out that
a lack of information resp. wrong information still played a rather important role
(i.g. more than half of the "hidden poor" didn't know that a low income can be
supplemented by Social Assistance).

The study of Hauser/Hiibinger was received at least by the professional public in a
rather lively way and helped to bring back the question of NTU to the public
attention.

Kayser H, Frick J R. 2000. Take It or Leave It. (Non)Take-Up Behavior of Social
Assistance in Germany. DIW Discussion Papers No. 210. Berlin.

Analyzing the under-consumption of benefits in the German means-tested Social
Assistance program by using data from the German Socio-Economic Panel Study
(GSOEP), the authors estimate a high non-take-up rate of more than 60%. They
find distinct differences throughout population groups and significant impacts of
factors such as stigma, application costs and social ties. Specifically, the authors
show that the rate varies greatly depending on the determination of eligibility.
Results pertaining to the amount of unclaimed benefits are qualitatively similar to
those for the non-take-up-rate. As expected by the authors, the proportion of
outstanding benefits that are not claimed by eligible households is lower than the
non-take-up-rate because small entitlement amounts are more likely to remain
unclaimed. At the sight of possible measurement errors in income and by
simulating household needs, the authors provide a range of estimates yielding
useful boundaries for non-take-up-rate.

Klaes L. 1985. Soziale Benachteiligung und Gesundheitsverhalten. Eine Fallstudie zur
schichtspezifischen Nichtinanspruchnahme von Gesundheitsleistungen. Frankfurt am
Main.

Only the study of Klaes is explicitly dealing with the phenomenon of non take-up
of health benefits in Germany. The study was financed by the German Federal
Ministry of Labour and Social Affairs (Bundesministerium fir Arbeit und
Sozialordnung, BMA) and was realized at the Institut fiir Sozialforschung und
Gesellschaftspolitik (ISG) in Cologne. The main objective of this case study was to
analyse the class-specific causes of the non-take-up of health benefits. Therefore
Klaes conducted 122 interviews with people living in a district of Cologne. 68 of
the 122 interviewees of the lower income classes declared that they frequently did

Contract n°: HPSE-CT-2002-5002 - EXNOTA TN - BIBLIOGRAPHY - March 2005 5



not claim medical support although having health problems. Klaes named the
following reasons for this class-specific behaviour: low confidence in the doctor,
lack of time, in-company repressions and fear of admittance to a hospital.

Klanberg F. 1979. Einkommensarmut 1969 und 1973 bei Anlegung verschiedener
Standards. Sozialer Fortschritt 28 (6): 127-131.

Klanberg's essay has to be read as a reaction to the upcoming discussion about
»hidden poverty« and the »new social question« in Germany during the 1970s
which was drawing attention to the phenomenon of non-take-up of Social
Assistance. He criticizes neomarxist approaches as a pure rhetoric of
impoverishment and claims to put the German discussion about poverty on a
more differenciated methodological base. To do this, he works with different
»poverty standards« which are calculated in different ways and which lead to
different poverty rates, as well as with a concept of income, which is close to the
American concept of »full income« an which includes transitory components. He
concludes that talking about poverty must be put into perspective and that »the
number of households which in 1973 would have been able to claim Social
Assistance but didn't do this for one reason or another, was rather small. «

Knechtel E. 1960. Die Zahl der einkommensschwachen kinderreichen Familien in der
Bundesrepublik. Soziale Welt 11: 330-339.

The German Social Assistance (Sozialhilfe) was introduced in 1962. It replaced the
former existing form of income support: "public welfare" (Fiirsorgeunterstitzung).
Knechtel focuses in his essay on large families with low-income existing
underneath the income level which is guaranteed by the public welfare. For the
year 1957 Knechtel estimates 78700 households of employees who are living
upon low-income. On one hand side worker families have a higher risk to fall into
poverty (which is not explicitly defined) compared with white-collar employee
households, on the other hand side, this risk is rising with the number of children.
This essay can be seen as the first analysis of the phenomenon of non-take up,
although Knechtel neither calculates a specific rate of non-take up nor tries to
determine specific causes of this behaviour.

Kortmann K. 1978. Probleme der Armut im Sozialstaat. In Sozialpolitik im Wandel: Von
der selektiven zur integrierten Sozialpolitik. Paff M. Voigtlander H. (eds.). Bonn: 127-
144,

This early work explicitly treating the non-take-up of Social Assistance focuses on
the question of poverty in Germany. The author distinguishes two types of poverty
in Germany: First, the »open poverty«, which includes all persons living in
households with a net income below the threshold of Social Assistance, and
second, the »hidden poverty«, which includes all people who receive Social
Assistance. This is a rather critical approach, by not accepting the official ideal of
»defeated poverty« by Social Assistance, but by stating that fighting against
poverty must mean to fight against the necessity of claiming Social Assistance.

Leibfried S. 1976. Armutspotential und Sozialhilfe in der Bundesrepublik. Zum Prozess
des Filterns von Anspriichen auf Sozialhilfe. Kritische Justiz: 377ff.

Leibfried is one of the few authors who did not only work on the phenomenon of
NTU itself but also considered the ways of how NTU was made an issue and the
political and ideological background of the so-called »new social question« as
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raised by Heiner GeiBler. In his opinion, the introduction of NTU and the »new
social question« as an issue by the German conservative party was a strategy of
promoting the rationalisation of the welfare state (reduction of costs, privatisation
etc.). Concerning the phenomenon of NTU, his main interest points to the
preconditions of NTU. He proposes to talk about a process of »filtering« of claims
to Social Assistance and to distinguish three kinds of »filters« which are
responsible for the big difference between the number of people entitled to Social
Assistance and those actually receiving it: 1. the social thresholds (the ideology of
performance-orientation, the discrimination of failure on the market etc.), 2. a
structural administrative threshold which is the passive institutionalisation of the
administration (the entitled persons have to demand their claims in an active
way), and 3. the manifest administrative thresholds (e.g. the question whether
the administration is geographically and psychologically in reach of the people, the
pressure to disclose one's private sphere etc.). In addition, Leibfried underlines
the fact that this process of filtering is increasing its own effects in the course of
its application as it works like a kind of »meta-filter«.

Leisering Lutz. 1993. Zwischen Verdrangung und Dramatisierung. Zur Wissensoziologie
der Armut in der bundesrepublikanischen Gesellschaft. Soziale Welt 44, 4: 486-511.

With the help of a historical reconstruction of the discourses of poverty in the FRG
Leisering shows that the German public discourse has alternated between the
repression and dramatization of poverty. Between 1950 and 1980 the public
discourse was ruled by the fact of economic growth, and by omitting theories of
social inequality in these years poverty itself couldn't be recognized or it was
possible to repress the already existing phenomenon of poverty. Especially by the
first wave of poverty caused by unemployment in the early 1980s, and the
recognition of a much larger impoverished sector, the social sciences in the FRG
turned their attention to the problems and causes of poverty. Leisering analyses
this postwar discourse from two theoretical perspectives. By looking at this
discourse with the "theory of social problems" Leisering is able to show that rather
than simply repressing the poverty issue, the German public discourse has
alternated between the repression and the dramatization of poverty. By looking at
the same discourse from a more recent theoretical perspective delivered by the
concept of "welfare culture”, one can identify elements of persistent and active
critical engagement with the problems of poverty.

Neumann U, Hertz M. 1998. Verdeckte Armut in Deutschland. Forschungsbericht im
Auftrag der Friedrich-Ebert-Stiftung. Frankfurt am Main.

The authors provide one of the latest non-take-up studies in Germany. Using the
1991 and 1995 German Socio-Economic Panel (GSOEP) data, it is the first study
to consider East German and foreign households. The authors calculate that about
3 million individuals live in hidden poverty, with the overall rate declining from 3.7
to 3.4% of the population between 1991 and 1994. The decline is due to a drop in
East German rates of hidden poverty from 5.6 to 4.2%, while West German rates
remained steady at 3.2%. Hidden poverty is much higher among foreign than
among native households. The average hidden poor West (East) German
household fell about 18.3 (19.7)% short of the minimum income. The high non
take-up figures for East Germany in 1991 can possibly be explained by the
recently established administration. Non-take-up rates are at 59 and 52% of
income support beneficiaries.

Riphahn R. T. 2000. Rational Poverty or Poor Rationality? The Take-up of Social
Assistance Benefits. IZA Discussion Paper No. 124, Bonn.
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In several countries the dependence on Social Assistance has been increasing
since the 1980s. After surveying the theoretical and empirical take-up literature,
this study presents the estimates of recent non-take-up rates of Social Assistance
benefits. Once methodological shortcomings of prior estimations are corrected,
the results show that there has been a recent decrease in take-up and thus
cannot explain the rising welfare receipt. Following theoretical predictions, the
probability that a rational individual takes up Social Assistance increases along
with the expected benefit amount and duration, and decreases with application
cost and stigma. More than half of all households eligible for transfers under the
German Social Assistance program did not claim their benefits.

Transfer-Enquete-Kommission 1981. Das Transfersystem in der Bundesrepublik
Deutschland: Bericht der Sachverstandigenkommission zur Ermittlung des Einflusses
staatlicher Transfereinkommen auf das verfligbare Einkommen der privaten Haushalte.
Stuttgart.

The report of the so-called Transfer-Enquéte-Kommission is dealing explicitly as
well as indirectly with the topic of non-take-up. This commission, composed of
scientific experts, was appointed by the Federal Government in 1976 and took up
work one year later. It was charged to describe the totality of transfer effects
between the sectors »administration« and »private households« and to
investigate the related effects, including real transfer effects, on the available
income of the households. The question thus concerned the efficiency of
governmental transfer payments as well as distribution questions. The study
points out that the phenomenon of non-take-up of Social Assistance occurred less
often than »it is normally pretended in the public discussion« (p. 17). Thus, the
Transfer-Enquéte-Kommission joins the ranks of those who, with regard to the
discourse about non-take-up, ask for prudence when dealing with facts and tend
to relativize the figures often presented in public discussions. The Transfer-
Enquéte-Kommission also calculated the distribution effects of the transfers within
the health sector and thus analysed - but in a more indirect way - the question of
non-take-up of social benefits related to the German health system. By putting
monetary and concrete transfers (Realtransfers) together the commission has
indicated that the rate of these transfers is over-proportional within the middle
incomes. Similar results can be found concerning the take-up rate of the bonus for
house building (Wohnungsbaupréamien).

Wirth W. 1982. Inanspruchnahme sozialer Dienste. Bedingungen und Barrieren.
Frankfurt, New York.

Using the distinction between »monetary transfers« and »real transfers,« this
study formulates a general theoretical approach explaining the class-specific take-
up behaviour of social services (real immaterial transfers). Based on different
empirical studies, Wirth focuses on the interrelations between structural filter-
mechanisms, exclusion-mechanisms and individual or class-specific conditions of
decisions in order to explain these selection processes. Therefore Wirth
distinguishes a »client career« into four phases: 1. the point of departure,
analysing the emergence probability of the demand for social services; 2. the
phase of decision, analysing the actual development of individual demands, 3. the
phase of application, analysing the transformation of a client’s demand into the
take-up behaviour related to social services; 4. the client phase, analysing the
immaterial real transfer as a complex interrelation process. Especially the class-
specific forms and abilities of verbal communication as well as the lack of material
and immaterial resources (money, knowledge, time) are affecting the possibility of
taking up public offers. Wirth argues that the most needy people have a
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systematically lower possibility to realize their needs within the bureaucratized
and professionalized system of social services.
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