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Labour market policy reforms have been mushrooming all over Europe during recent years. New activation regimes have been implemented (Pascual and Magnusson 2007, Weishaupt 2011). Processes of policy diffusion and policy transfer are to be seen (Dolowitz and March 2000, Evans 2009, Marsh and Sharman 2009). During recent years, the Danish labour market system – for a longer period of time a European role model as to “activation” and “flexicurity” (Jørgensen and Madsen 2007, Bekker 2012) - has also been subject to strong institutional and organizational change. Two of the most recent changes are a structural reform implemented in 2007 and a 2009 re-organizing the institutional set-up of the labour market system along with introduction of a new monitoring and controlling system. The state driven Public Employment Service (PES) was dissolved and municipalities given full responsibility of employment efforts.  
Official goals have been to bring more “learning” into the system and to handle over decision-making authority to local jobcentres and local politicians. But at the same time the state has – in accordance with New Public Management (NPM) ideas - improved its control and steering arrangements in order to benchmark and correct the municipalities. Special - scizofrenic - steering relationships have been created. The role and tasks of the frontline workers have been strongly changed and tensions as to professional standards and ethical obligations are to be recorded.
The institutional changes within the labour market system – including municipalization and de-corporatization - have introduced a strong focus on hard, quantitative effects and performance metrics combined with strong focus on economic incentives and marketization such as outsourcing etc. while omitting accessibility, adequacy, quality, etc. These institutional changes have been introduced as technical or organizational changes only – no strong political opposition has been created - but in reality they also influence and change the content of labour market policy. In brief the labour market policy in Denmark has become short term oriented, more standardized and more focused on economic incentives. ”Work first” elements in a “flexicurity” system are actually something new in the Danish context (Jørgensen 2010). This has repercussions as to the situation and practice of front-line workers, and primarily social workers. It is also a case of policy without politics. 
Based on empirical investigations within the Danish employment system during recent years, we will examine the consequences for practitioners at the jobcenters of the changes in policy and organization of daily tasks, including content of practice, skills requirements and knowledge production. This poses the question of professionalization or de-professionalization as a consequence of the developments? 
This paper analyzes what happens to the level and content of professionalism, when such large operational reforms are implemented. Based on a large set of both quantitative and qualitative data, the paper discus the consequences of the operational reforms, when it comes to the practice and focus in the employment efforts given to especially weaker unemployed persons and persons on sick allowance. The research results indicate that organizational changes have in fact led to a change in the use of methods and approaches among the frontline workers.
In order to analyze the consequences of these changes we find it fruitful to combine historical and sociological institutionalism with concepts and notions stemming from research on professions (Freidson 1994, Larson 1997, Abbott 1998, Macdonald 1999, Evetts 2007, Noordegraaf 2007, Evetts and 2010). We have used theoretical understandings of professions and professionalism as a starting point for discussion and as an enlarged framework for the analysis of developments within the Danish employment system.
HOW TO DEFINE PROFESSIONS AND PROFESSIONALISM?
Profession and professionalism can be defined and understood in various ways, depending on theoretical focus and approach. And focus have shifted over time between different concepts and interpretation; from Professionalism as occupational value over Professions as institutions through Professionalization and Market  Closure and a return to Professionalism and trust (Evetts 2007). Another way to describe this development is “Instead of status professions, modern professions have turned into occupational professions and perhaps into organizational professions that primarily face organizational control. (Noordegraaf 2007, p.763). This touches different types of professionalism, where there is often a distinction between two different, contrasting ideal types’ organizational professionalism and occupational professionalism. Where the former is manifested by a discourse of control used increasingly by managers in work organizations, and the second is manifested by a discourse constructed within professional occupational groups, one which incorporates collegial authority (Evetts 2009, p.248)
However there seems to be a common understanding throughout the literature, that professionalism and a professional work is seen as a particular job that is organized in a special way and is based on special and exclusive knowledge, skills and ethos (Hargreaves and Goodson 1996, Larson 1997, Abbott 1998, Macdonald 1999, Evetts 2007, Hjort 2005). Professionalism is therefore about both content (knowledge, skills, experiences, ethics, and acts) and control (associations, jurisdictions, knowledge transfer, codes of conduct, and supervision). 
Even though professionalism cannot be reduced to a question of educational background, knowledge and especially exclusive knowledge obtained through formal education is central, when discussing the level of professionalism. The focus on education and on education as a way to control and secure the quality of the work is especially clear in the Weberian and Neo-weberian literature (Freidson 1994, Hjort 2005). However specific, often exclusive and highly specialized and theoretical knowledge seems to be a focus point in most literature on professionalism. This level of specialized knowledge amongst the professional leads to an occupational monopoly often alongside a state authorization when it comes to performing specific tasks or working within specific areas or sectors. Professions are therefore traditionally linked to a rather high level of social status, and thus part of the professionalism is to maintain and if possible expand their occupational monopoly and status.
Professionalism is also about the methods used and the way in which the work is carried out. Professionals make inferences; they treat individual clients, make specific decisions, analyze specific cases, or give specific advice on the basis of learned, abstract insights. Professionals have acquired knowledge, expertise, or technical bases that enable them to know how to treat cases (cf. Wilensky, 1964). They have acquired standardized skills that enable them to apply knowledge and treat cases (cf. Mintzberg, 1983) (Noordegraaf 2007p.766). It is a matter of applying special (practical) skills, when doing the job. It is therefore also a set of highly specialized practical skills that combined with the theoretical knowledge gives the professional a certain expertise when it comes to solving and handling, the often complex problems and situations, he or she is facing. Because the professional has this type of expertise, they are given a high level of autonomy, when it comes to how the work is organized, planned, executed and afterwards evaluated. Traditionally the discretion they are given is comprehensive and traditionally the evaluation and quality control has been conducted by colleagues or fellow professionals, due to the high level of specialized knowledge and skills, the professional work is based on (Hjort 2005).
Professionalism is, however, not just a matter of skills, knowledge and how the work is organized. It is also a Matter of the principles on which the work is based. A professional work is always founded in a special set of ethos and based on a social obligation to execute the work in the best interest of the client. Thus professionalism is always related to someone else other than the professional worker himself or the organization or institutions within which the work is conducted. This special professional ethos or code of conduct always to act in “the other” or the clients best interest, has in combination with the high level of specialized knowledge and skills, given the professionals a high societal legitimacy. The professionals are considered as representatives for an occupation that is highly respected and esteemed. This means that the necessity and “rightness” of the professional work is not fundamentally questioned due to high legitimacy the professions hold (Selander 1993, Hjort 2005).
The definitions of profession and professionalism can be looked at as ideal-type model as mentioned above. Being an ideal-type model, it is an extreme form and, it is assumed that most occupations will fall short of meeting these requirements.  Even so they are often used to describe what you might label the ideal-type of professions as medicine and law. But there are other types of occupations, that to some extend also could be considered professions even though they do not fully match the ideal-type definition of a profession. These occupational groups are most often found in the public sector and often as frontline workers of the welfare state such as nurses, case workers and teachers. They are often referred to as “semi-professionals” or “occupational professionals”. You may also designate them “wannabe”-professionals og “relational” professionals (Moos 2004). These groups typically don’t have as highly specialized knowledge, and often don’t hold a state authorization or a complete monopoly on the jobs within the specific sectors. They do however traditionally have rather high specialized skills, and have in the past typically enjoyed a rather large amount of autonomy in their work, just as their work has traditionally been based on professional ethos and a strong obligation always to act in the interest of their client. “Functionally, the semiprofessional can be outlined by a common and independent education, common knowledge, methodology and ethics, autonomy in work and special relationships to the public” (Dalsgård 2013. p.3).
Since these “semi-professionals” often compose the frontline of the welfare state, they are likewise also faced with the dilemmas of having limited resources and therefore having to make prioritizations, with the difficulties of meeting both the client’s needs and the demands coming from above in the organization or system, and the difficulties of coping with sometimes conflicting demands and goals (Lipsky 1980). 
To trace the professionalism at work with the vulnerable groups and to trace the development of this professionalism, we have operationalized the concept of (semi-)professions into three categories. We have looked at the extent, to which the specific educational groups have a monopoly on the task with the so-called weaker target groups, and the autonomy and discretion granted to employees working with these groups and to what extent they use a common methodology and ethics in the work. 
We are going to use the concepts or categories to describe and determine the development and changes in the vocational content of the casework with vulnerable people at the jobcenter. The concepts are not used to determine professionalism in a specific occupation, but instead to characterize professionalism within a specific job sector. This brings the concept in danger of being used in relation to persons or groups who are not usually classified as professionals, semi-professionals or occupational-professionals, since the casework carried out at the jobcenters also are exercised by these groups.
Semi-professionals within the Danish employment 
The handling of weaker unemployed and persons on sickness allowance has previously been more or less dominated by social workers (in Danish: “socialrådgivere”) and by the professional ethos and methods of the social worker discipline. Nevertheless there has never been any educational monopoly or even just formal educational standards within the employment system. 
Even though those case workers in the employment system, who works with weaker unemployed and sick persons, cannot be considered as one profession, the argument in this paper is, that even so, the strong elements of a semi-profession within this field has in fact previously led to an overall professional practice in the case work. The approach to the practice has largely been founded in an understanding that is based on a “holistic view” (“helhedssyn”) and a comprehensive orientation (“helhedsorientering”) in the endeavors.
The image is that the social workers have dominated the field, that their methods and ethics have prevailed and that the case workers have had a large degree of autonomy and they have been awarded with substantially discretion.
NPM and professionals in the Danish employment system 
The question is how the changes the Danish employment system has undergone/we have witness during the past decade have affected this picture of the professionals within the Danish employment system. What have been the consequences for the practitioners and their daily work? 
Formal reforms have changed labor market policies and social policies into “employment policies”, founded on “work first” principles and focus on the labor supply. “The primary goal is to increase the supply of labor” as stated by The Danish National Labour Market Authority. This is a new formulation of the principles of labour market policy which always have been to counteract mismatch-problems within the labour market. As mentioned above operational reforms have in 2007 merged the state employment offices and the municipal employment offices, and transformed them into local jobcentres. From 2009 totally run by the municipalities of which there is 98 in Denmark (but 94 jobcentres only).  At the same time new steering tools and means have been introduced. The institutional changes are very much constructed around New Public Management strategies of devolution, contracting and performance measurement. 
A major part of the institutional changes should be seen as an attempt by national authorities to manage the municipalities in their labor market operations and to ensure stronger consistency between the intended policy and the adopted one. The institutional change includes the introduction of a yearly policy programme, The Employment Plan (“beskæftigelsesplanen”), the establishment of the nationwide system of measurement (called “Jobindsats.dk”) and the use of incentive schemes. Where this first part is aimed at management and controls of the municipalities in general, a second part of changes are aimed direct at controlling the frontline practices through the requirements for processes as outlined in Contact and employability enhancement schemes and the use of specific tools such as a resource profile (“ressourceprofilen”), Visitations Toolbox (“visitations-værktøjskassen”) and a profiling system (“Match-kategorisering”).
These organizational changes in the work of the frontline workers      have also changed the requirement as to skills needed and to what kind of knowledge is found relevant. This implies that the working conditions for the frontline workers and the content of the frontline work within in the employment system are changing. 
More studies have identified that not all versions of NPM and occupational professionalism goes well with a professional ethos and performance (Dalsgård 2013). According to the literature it is documented that NPM works to promote organizational professionalism and to further undermine occupational professionalism (Evetts 2009). One aspect of this is that professional work is controlled by management but more importantly is that businesslike paradigms in NPM are at odds with the inferential nature of professional case and client treatment (Noordegraaf 2007, p.779).
We will examine to what extent management has chosen different groups to perform specific kinds of work; to what extent work is being standardized and “routinized” and put under managerial control; and to what extent is it professional or organizational constraints that are indicative of the type of work done (Dalsgård 2013). You could say we are searching for an answer to the question of to what extent the frontline workers at the jobcenters are being professionalized, de-professionalized or re-professionalized. 
INVESTIGATIONS AND FINDINGS
The results presented in this paper are derived from a large research project that went on from 2008 till January 2012. The projects main focus was to analyze which qualifications the employees of the employment system possessed and which qualifications, that were considered necessary when performing the work in the frontline. The goal was also to uncover what kind of practice or practice that went on, and how this practice was influenced by the organization and steering of the employment system. The results quickly raised the question of professionalization and de-professionalization. The project consisted of four elements and was based on a combination of different methods; a collection and review of existing knowledge to illuminate the experience of methods and interventions made in the employment effort in the period 2003 - 2008, a comparative, interview-based case study of selected municipalities, a number of observation studies of the actual practice in the casework as well as a nationwide survey among employees at job centers. These four set of data can be compared and interrelated. This is a special opportunity to use different kinds of methods on four different sets of data, when answering the same overall research questions. 
This paper will primarily be based on the results coming from the multiple case studies and the national survey, because the analysis based on these to data sets gives the clearest answer to the questions raised here. 
First we can illustrate our operational definition of professions which have been guiding the empirical data collection and our analysis. This is to be found in the following figure.








	Professional work
	Organization of professions

	Knowledge:
· Formal education
· Level of specialization in the education
· Relevance (of education) for the type of work
· Continuing education
· Formal education in and knowledge about specific areas and issues of relevance
	Authorization
· Which occupational groups are most common in  the frontline
· Connection between job description and education
· Leaders preferences when hiring new employees 

	Skills
· Formal training in practical skills and methods
· Formal training in specific tools and approaches
· Experiences 
	Autonomy
· Authority to make decisions in the case
· Authority to plan and schedule own work
· Authority to make decisions involving economy (e.g. sending a client to paid education)
· Authority to decide which tools to use and when
· Use of external controllers and performance management in the organization 

	Ethos
· Loyalty towards client or organization
· Approach toward client
· Conception of the objective of the employment effort
· Priorities in which methods and tools used
· Success criteria
	Legitimacy
· Acceptance and acknowledgement in public
· Specific occupational groups are considered the only “right ones” for the job



Figure 1: Operational definition of professions
Knowledge and authorization at the frontline
There has never been a state driven formal authorization of the work in the employment system. This means, that there has been no formal obligations to hire specific occupational groups or specific demands that employees had any or any specific education. But historically, the treatment of vulnerable groups such as long term unemployed with multiple problems and persons on sickness allowance has been a municipal responsibility and has largely been handled by social workers (“socialrådgivere”) and social service providers (“socialformidlere”). Same goes for the treatment of people on social assistance (“kontanthjælp”) who doesn’t have unemployment insurance. Both the social workers and the social providers have a formal educational background. The social workers in Denmark have a three and a half year long education as entry qualifications. The social service providers have passed exams supplementing their work practices and work experiences in the municipal administration.
Even so this picture is changing. The structural reform from 2007 and the merging of the two tier employment system into one system in 2009 began to change the composition of occupational groups working in the frontline. The former AF (“Arbejdsformidlingen”) was responsible for the employment effort towards the insured unemployed, and was run by state while the municipalities had the responsibilities for the treatment of people on social assistance. The employees in the AF had many different educational backgrounds, while the municipalities were more or less dominated by social workers and social providers.  When the two systems merged into one many of the former employees from both system were transferred to the new “Jobcentres”. It seemed however that the division between the two systems in reality persisted, and those employees who used to work in the AF kept on working with insured unemployed while those coming from the municipalities kept working with the more vulnerable groups. What changed though seemed to be the recruitment practice in the new jobcentres. Different occupational groups such as administrative workers and academics began to get the responsibility for the case work, not only when looking at the insured unemployed but also the casework of the vulnerable groups. 
When the survey was conducted in 2010, it showed, that just 40 % of the frontline workers in the employment system were social workers, while 1/5 were administrative staff and another 1/5 had no education of relevance to the type of work done in the frontline of the employment system, and 5 % had no education at all. The remaining 20 % consisted of different smaller occupational groups such as social providers, pedagogues, career adviser and such. The number of social workers was slightly smaller, when looking only at those who worked with insured unemployed and a little higher when looking at those who worked with sick persons, but the overall picture were the same all over the frontline. No information is at hand as to the qualification background of people working within contracting firms (Baadsgaard, Jørgensen, Nørup & Olesen 2011b).     

	Educational background
	Percentage

	Social worker
	40 %

	Socionom (degree in social work)
	1 %

	Social provider (Diploma Graduate)
	7 %

	Inter-disciplinary education in employment (2 years)
	2 %

	BA in public administration
	1 %

	Administrative staff / secretary
	18 %

	Pedagogue
	7 %

	Career advisor
	6 %

	None of the above
	18 %


Figure 2: Occupational backgrounds of the frontline workers
The fact that there are now many different occupational groups working in the frontline, doesn’t in itself tell us much about the level of professionalization. The jobcentres now cover a broader set of tasks, than the municipalities and the AF did on their own, and there are many different types of tasks in the frontline work. A frontline with a diverse staff with many different educational backgrounds could in fact indicate a very high level of specialization, if there were a connection between education and job description. In the case of the Danish employment system this is however not the case. When analyzing the connection between the employees´ education and their job description, which type of citizens they worked with and which type benefit they administrated, no clear connection was observed. Educational background did not seem to affect very strongly what kind of jobs the employees held. This means that figure 3 above actually indicates a rather low level of specialization in the employment system rather than the opposite. No occupational groups seem to have monopoly on the frontline work in the employment system neither in general nor of specific jobs such as casework or handling of vulnerable citizens. This is despite the fact that social workers before the reform used to have some sort of unofficial monopoly on the casework of vulnerable citizens and to some extend also on social assistance in general.   
The question is now why this has changed. The survey alone cannot answer that alone, but the case study gives us some qualitative explanations of, why this is changing. The operational reforms in 2007 and in 2009 were not just a matter of changing the overall organizational structure of the system. As already described the reforms also contained rather extensive new steering arrangements both towards the jobcentres as organizations but also towards the individual frontline worker. Likewise the content of the policy changed towards a more work-first oriented policy, not just towards the insured unemployed but also towards vulnerable unemployed and sick person. This has on one hand caused, that the work in the employment system has become more unattractive to social worker and similar occupational groups causing them to leave for different careers and making recruitment of new social workers more difficult. On the other hand these organizational and policy changes have also lead to a change in the preferences when the leaders in the jobcentres are hiring new employees. In more than one case it is pointed out, that social workers and similar occupations are no longer ideal for the jobs. The experience among the leaders are, that these groups have a harder time adjusting to new policy regime and they lack the many administrative skills, that are highly needed also in case work. Some even says that the social workers are too protective towards the citizen and have too many difficulties implementing the policy. They have so to say too much focus on social problems and issued relating social- and welfare policy rather than a focus on employment and job perspective. This is among the explanations why the leaders to some extent prefer for instance administrative staff or in some case academics over social workers and social providers. They simply have a higher loyalty towards the organizational goals and the policy they are meant to implement (Baadsgaard, Jørgensen, Nørup & Olesen 2011a). 
One thing is formal education another is actual skills, knowledge and competences. In the survey the employees were therefore also asked to about what skills, knowledge and competences they (according their own judgment) de facto had. This showed a rather scattered picture. The raw frequencies showed, that the skills and knowledge relating the conversation with the citizen and those related the “law of public administration” (“Forvaltningsloven”) were the most common skills amongst the employees I general, while the skills and knowledge relating the employment policy, labour market and the administrative skills were the least common. But when these answers were analyzed together with educational background and job description, it showed that the ones who actually had the highest level of skills, knowledge and competences were the ones who were educated either social worker or social providers. The remaining groups and especially those who had no education of relevance scored very low on skills, knowledge and competences compared to the social workers and social providers. Only when it came to the administrative skills, the administrative staffs, perhaps not so surprisingly, were the one with the highest score. Ironically the ones who experience the greatest need for an upgrading of skills are the ones who already have the highest level of specialized skills and knowledge being the social workers and to some extent the social providers. Those who score the lowest in this regard also experience the lowest need for an upgrading of skills.  
Thus the research project showed that since the reforms, the composition of occupational groups has changed, and the former social worker / social provider dominance in the treatment of vulnerable groups have decreased. At the same time new occupational groups with rather low specialized knowledge, at least of relevance to type of work done in employment system, and little trained practical skills and methods have entered the frontline. This cannot be seen as anything but a sign of a de-professionalization tendency. 
Autonomy and room of manoeuvre
The fundamental work tasks have initially contained two layers, on the one hand, the task of ensuring and maintenance income basis through the approval and allocation of social assistance grants, which was primarily an administrative task, and on the other hand the task of improving the quality of life of vulnerable groups through provision of social work, which was primarily a professional social worker task. 
The implemented changes during recent years resulted in alternating work conditions and changes as to the content of the job. First, this was done by a physically separation of the two tasks, so that the job of securing a maintenance base has been carried out by a granting office (“ydelseskontoret”) while the professional social work was to be performed by the Jobcentre employees. Furthermore, the content of professional social work has changed with the policy changes that have occurred with the shift to activation orientation and introduction of more work-first approach elements in Danish labour market policy. Socialization of risks has been turned into a movement of individualization of risks and, correspondingly, the prime objective of the front-line workers is now to control, motivate, and to help the unemployed persons defining themselves in a role of motivated and active citizens ready to take up work offered (Baadsgaard, Jørgensen & Nørup 2010). And immediately - preferably. As explained by the former Danish Ministry of Employment, Claus Hjort Frederiksen; 
“It is a matter of a coherent employment policy with the focus on individualised measures in order to qualify and motivate the individual person to seek and obtain employment on the ordinary labour market. The emphasis is on making work pay. And on ensuring that all unemployed persons are actually available for work.”
This shift in policy orientation in combination with the new steering arrangements including the requirements to specific tools and methods has in fact caused some extensive changes in the working condition for the employees in the frontline. Both the survey and the case study shows, that the frontline workers have the increasing experience of being controlled both by the local management as well as the system itself. The autonomy of the frontline worker and especially of the case workers has been reduced, and their possibilities to make independent decisions in the cases, to schedule their own work, to make individual adjustment to each case and to perform discretion has been minimized. A strong standardization both when looking at the policy towards the unemployed or sick person and when looking at the working condition for the frontline workers, has been implemented. This is also a reason why the management of the jobcentres in more than one case prefers administrative staff over social workers. The autonomy and room of manoeuvre in the frontline has been reduced so much, that the skills of social workers to some extent are unnecessary if the goal of the effort is only to meet the requirement in the policy and steering system. 
In the survey 1/3 of the employees indicate that they have experiences a general decrease in autonomy during the past 5 years.  ¼ of the employees have experiences the contrary, while the remaining have not been working in the system that long. This may not at first glance appear to be clear sign of a decrease in autonomy. But looking the numbers another picture appears. It is especially and to a very high degree the case workers and especially the social workers and social providers who have experienced a decrease in autonomy, while the administrative workers who are doing case work and other jobs in the frontline and those who are mid-level managers or managers experience the contrary. It appears when analyzing the survey results, that there has been a shift in autonomy both upwards and downwards in the system, leaving the ones in the middle – the traditional case workers – to a reduction of autonomy. A great deal of the autonomy and authority to make decision regarding the case has been moved from case worker level to management in order to control the expenses and in order to control the priorities in methods used. At the same time the former strictly administrative staff is now being given competences to do actual case work and interviews with the citizen. Because they don’t seem to have much troubles with the strong managerial control over the case work, this group of employees experience an increase in autonomy compared to “just” being administrative staff. For the traditional case workers however, this is another tendency towards de-professionalization. This situation is even more significant when looking separately at those, who work with the most vulnerable groups. Here the level of authority to make decision in the case is the lowest, and the possibilities to make individual adjustments are even less than when looking at the frontline altogether. This is problematic because one would expect that the need for individual adjustment and the necessity for discretion is even more present when working with clients with multiple and complex problems.  
This picture is also found in the qualitative data. In the cases from the research project the interviewed case workers tell about reduction in autonomy and authority. Even though our cases are very different both when looking at the strategy the jobcentres are following and the way they are organized, the case workers in all cases have this experience. The work are controlled by a strict schedule and specific time tables apply to case work both in regard to the interview of the citizen and in regard to when a citizen should be called in for interview, when they should be sent to what type of activation and so on. This does not mean that employees have no influence on their work activities and ways of performing, that there is no discretion in working with vulnerable unemployed and sick people, or that employees do not also influence how a given policy is implemented and carried out in practice. But it reflects that a common framework for their work has been institutionalized and this is producing limitation to the options at hand while at the same time defining role definitions of the front-line workers and local program managers. Registration practices and internal meetings occupy most of the time of the employees. Direct contact with the unemployed persons is often occupying less than 20 per cent of the time (Baadsgaard, Jørgensen, Nørup & Olesen 2011a).
 It goes without saying that the narrower the context requirements of the employee's work are and the more management and control of performance is being developed, the less becomes the employee's room of manoeuvre. 
At a national level quite a few of the jobcentres are using external controllers in order to assure, that the case workers are making the right decision according to the organizational goals and according to the requirements of the steering system. This is also the case in some of the jobcentres in the research project, and it is in these cases linked to a strong focus on economic efficiency from the management. 
Dilemmas and professional ethos problems
The study has shown that the employees are faced with a series of often conflicting demands addressed from different angles, but mostly from above. This also means that the employees are faced with problems meeting these demands which necessarily are not easy to comply with. According to our analysis, this situation causes different types of dilemmas among the employees, including ethical ones. The dilemmas can roughly speaking be divided into three different categories; a) dilemmas relating to the distribution of resources, primarily time, 2) dilemmas relating to the employees work identity and ethical standards, and 3) dilemmas relating to the execution and content of the employment efforts. 
One of the characteristics of the phenomenon dilemma is its recurrence within the system. One well-known dilemma is situations in which the employees have too many tasks and too little time. This dilemma is often linked to the fact that the administrative work in each case takes up more and more time, due to on the one hand changed legislation related to the structural reform from 2007 and rising unemployment since mid-2008 and on the other hand the stronger NPM control mechanisms. This means that a case-worker faces situations where he or she has to choose between either spending a great deal of time on doing all the administrative work in this case - for example to register the case information in several different databases – or, alternatively, to spend time on actual casework that from his or her professional point of view is more relevant and adequate. But in the last case he or she will not be full-filling the administrative tasks and this could cause troubles with the management. This time-related dilemma is often closely linked to dilemmas relating the employees’ work identity and ethical standards, often of a collective kind, rooted in common formal education as semi-professionals. This goes for social workers. Several of the employees we have spoken to consider themselves as case-workers, job consultants, social workers etc. and not as administrative staff. However, in all the examined cases, the administrative tasks to be performed by the employees are taking up more time that it did a few years ago. This means that the employees’ work identity and perception of what they are educated and hired to do sometimes conflict with the actual content of their job. Most of the front-line workers mention that they do not see themselves as administrative staff or secretaries, and yet they are obligated to spend an increasing amount of time on these kinds of tasks. This implies that solutions to the dilemmas heavily depend on how the municipalities choose and organize their local employment strategy. 
Another dilemma occurs when the employee’s professional opinion on a case differs from the local political objectives or the procedures that must be followed. The employees here have to choose between his or her professional judgment and the organizational norms and rules. For example some of the employees in our study explain how they sometimes face a dilemma when a citizen does not show up to the planned meetings or activities. The rules and procedures say that the employee must report it immediately in order that the financial support to the citizen in case can be cancelled. But the professional judgment made by some of the employees on the other hand says that a cancellation of the financial support will not help the overall purpose – only make this person more poor and helpless - and most likely cause more damage to the progress already achieved. But this dilemma is more than just a question of specific situations, where the professional judgment contradicts the intension in the policy. It is more fundamentally a question of whether or not the professional ethos of the case workers can exist under the new steering arrangements in the employment system. 
In the conducted survey there has been a series of question intended to illuminate the employees’ approaches towards the citizen and towards the employment effort. How is the practice comprehended and which (if any) professional ethos is applied to it? Based on a factor analysis the study shows, that there is not just one but five different practice approaches found among the frontline workers. These approaches indicate how the frontline workers see their job, what their focus is (for instance helping the citizen or providing effective administration of the case) and if there is professional ethos behind the way they carry out their jobs. The five approaches are listed below:
· The social problem approach: This approach covers a strong focus on the social and health related problem, the citizen might have, and the main target is to help the citizen solve those problems. 
· The legal approach: This approach covers a strong focus on legal aspect in the effort. The target is to ensure that the administration is correct regarding to the legislation.
· The citizen approach:  This approach covers a strong focus on the interaction and dialogue with the citizen. The target is to give good guidance and advice in accordance to the citizen’s interest and thus helped the citizen to move on to a better situation (e.g. leave unemployment).
· The organizational-administrative approach: This approach covers a strong focus on organizational efficiency. The target is to make sure, that the efforts meet the goal of the organization and that registration, journal etc. are made correctly and on time.
· The labour market approach: This approach covers a strong focus on efficiency of the labour market and the target is to make demand and supply meet through education and qualification of the citizen and through knowledge of the local labour market.
The five different approaches are not necessarily excluding one another. The individual can have elements of more than one approach in the way he or she perform the job. The social problem approach and the citizen approach covers for instance in some cases to sides of the overall understanding of the job. The same goes for the legal approach and the organizational-administrative approach that to some extent (though not completely) is based on the understanding and view of the citizen and the job. 
The social problem approach and the citizen approach can in many ways be juxtaposed to traditional professional ethos of the social worker discipline. The main focus here is the client and the aim is to help and improve the life situation of the client. The loyalty lies with the principle of always acting in the interest of the unemployed or person on sickness allowance (note that this is not same as just full filling their wishes) based on professional knowledge, skills and discretion. This is in the survey the most dominant approach, but both the case study and the survey also shows, that it is this approach that are the most under pressure due to the organizational and policy changes that has been implemented through the past decade. Those case workers who base their work mainly on these approaches will be the one that experiences the dilemma of having to choose between professional ethoses or following the intension and procedures given in the policy. Not surprisingly these approaches are strongly correlated with an educational background as a social worker, social provider or similar educations.    
Opposing the social problem and the citizen approach is the organizational-administrative and the legal approach. These approaches indicate a shift in the classic professionalism towards a more organizational professionalism. This means that the traditional professional ethos is being replaced with an ideal about always acting in the best interest of the organization and to be loyal to the organizational goals and strategies over the interest of the client. This is highlighted in figure 3.



	
	Traditional professions
	Organizational professionalism

	Status
	Authorization, occupational monopoly, high level of specialization 
	Flexibility, different occupational groups, no monopoly on the work in specific areas or specific jobs, 

	Steering
	Autonomy, discretion, internal quality control from fellow professionals, authority to make decision
	Strategic management, standardized procedures, external quality control, less autonomy and authority, decision made by managers

	Ethos
	To act in the best interest of the client. Loyalty to professional standards
	To pursue organizational goals and efficiency and act in accordance to the organizational strategy. Loyalty towards organizational standards


Figure 3: Traditional professions vs. organizational professionalism
As to the ethical problems developed amongst the semi-professionals within the employment system you can talk of four different kinds of ethics involved. Firstly, you have a strong logic or ethics of consequentiality operating in which it is results that counts – and practically nothing more. The results stipulated in official contracts determine the way work is to be carried out and the employees do not need to worry about other aspects than the ones attached to peak performance of the individual jobcenter. This is the utility function of the system transformed into behavioral codes  - and it produces more kind of problems amongst the frontline workers because they will not be in a position to fulfill all kinds of expectations and demands. Secondly, you have the ethics of professionalism. The educational backgrounds and the collective discussions within the profession have created an ethos of duties to perform and it is a way of directing action within the field of practice in a reasonable, responsible and shared way. Empathy engaged professional knowledge in concrete actions. This, however, has been challenged during recent years because of the strengthening of the ethics of consequentalities The same goes with the third form of ethics; the ethics of virtues, a pillar of decency in contacts and interplay with citizens. Finally the fourth kind of ethics; the ethics of discourse, should also be important as the dialogue with unemployed persons and people of sick allowance ought to bring about common understanding and decisions. The social worker should respect all kinds of live projects and ways of utterances, wishes and ideas, and in the ideal situation agreement through dialogues would be the result. Again, the semi-professionals complain about the lack of time for such discourses and a lack of respect from the side of management of the life projects of the unemployed persons.
The clashes between different kinds of ethics correspond to the professional dilemmas recorded. It makes it difficult for the semi-professionals to cope with the daily work and challenges. The management reaction to these kinds of problems for their employees is moral silence (Bird 1996). The semi-professionals are faced with strong dilemmas.
 DE-PROFESSIONALIZATION AND RE-PROFESSIONALIZATION
The Danish employment system has been going through extensive operational reforms during the past decade. Operational reforms, which follow a NPM path, and substantial reforms have paved the way for a new practice and a new operative regime. This has led to dramatic changes not only in the overall structure but also in the role, composition and behavior of the frontline workers of the employment system. 
In this paper, the changes and the perceived impact on the frontline workers have been analyzed from a professional optics. The change of policy, management and the professional practice in job centers have had both direct and indirect impact on employees' daily lives, task execution, the role of understanding and skills.
Substantial policy reforms have had an indirect impact on the professional practice through changes to working conditions and the orientation of the workers, but the administrative changes have directly aimed at changes at the operational level, and they have had a measurable impact on the practice in the jobcentres. There is no longer a question of “street-level bureaucracy" only, of which Lipsky talked nearly 33 years ago, but about working behavior under new NPM-conditions and different organizational relationship. A new job-fixated and more unified employment regime has been formed.
These changes involve the standardization of methods and approaches. Discretion has been limited over time. For the semiprofessional trained workers a loss of autonomy has been experienced. This has repercussions as to the functioning of the system and has caused a decline in the status and legitimacy of the social workers. Frontline workers hold the keys to citizens´ help, services, incomes support, rewards and sanctions – and to jobs too. Transparency and predictability towards clients is also important. However at the same time, the jobcentres have acquired the reputation of a low status area amongst the social workers. 
A shift in the mix of staff members is also to be recorded. New employees without a social professional background have on a larger scale entered the job centers. Some of these people have no professional and ethical standards to safeguard and thus easily comply with the wishes and demands of the management. No common recruitment policy for the system is to be found, and there is no systematic qualification screening either. 
The social workers appear to have lost their perceived monopoly as to the work tasks in relation to the weaker target groups – although they might never have had such a genuine position. Our analysis has documented that the frontline workers now have the following characteristics:
· A diversified educational background
· A segmented  set of duties and practice approaches
· Differentiated working life experiences
· Fragmented value structure and opinions
· A diversified qualification structure.
Some of the perceive the new approaches and control methods creating strong professional and ethical dilemmas. They openly express that they have experienced more control of their daily practice. Four consequences of the control regime have been enumerated: It threatens professional judgments, takes time from core benefits, forces employees to do the prescribed rather than necessary (with "pleasing" and zero-error-culture as a result), and it seems to reduce job satisfaction. Voice and choice from the side of the unemployed people has been restricted too.
Professionalization, de-professionalization and re-professionalization raise theoretical, practical as well as political questions. For the social worker profession, a serious problem arises in case de-professionalization is to be the future trend. The professional job basis will simply be eroded. But this has not happened yet. Neither does it imply that the social worker skills are no longer needed, but it is more likely that other professional skills and qualifications seems to be equally used and called for. This has produced partial re-professionalization. Our analysis indicates a quite strong tendency towards a further de-professionalization and a shift in the orientation of the frontline workers from a client orientated approach based on professional standards towards a focus on organizational efficiency based on the standards of the organization. 
Many social workers have experienced de-professionalization in the jobcentres, but at the same time some employees with administrative tasks have experienced professionalization and more of those employees who have the ability to de-code the organizational strategies have experienced re-professionalization. Our findings suggest, however, that de-professionalization has been the strongest trend.
Consequences of further de-professionalization could be highlighted. Firstly, new evaluation measures and practices weaken the personal responsibility of the front-line workers and reorient their attention from the real situation towards the possible outcome and performance score. Secondly, new work arrangements can influence the behavior in a negative way, producing lower motivation and a less emotional-based daily work – work might even be seen primarily as “technical” exercises by some. Thirdly, a reduction in the semi-professional workers recognition of practical problems and possibilities might also be foreseen, eventually implying lower moral and ethical sensibility.
Consequences for social workers of the used NPM approach would further be, 
· evaluation measures and practices might weaken personal responsibility of the frontline workers
· reorientation of attention from real situations of the unemployed people towards performance scores
· rules and regulations in manuals often conflict with tailor-made efforts
· wicked problems will be treated as tame ones
· lower motivation and less commitment
· lower moral and ethical sensibility.
Some qualified social workers will, however, do the opposite. Divisions as to role definitions are to be found. Tensions and conflicts between managerialism and professionalism are kept alive. Every group of employees has certain cognitive and social practices to defend and monopolize. And some have had no problems in accepting administrative NPM reforms when it supports the group´s own strategy. You have to talk about more strategies followed.
The traditional social worker ethos is still dominant within the employment system. Our analysis shows that an organizational professionalism is becoming more common. This, paradoxically, minimizes the dilemmas of the frontline workers who caries this professionalism because they no longer experience a strong conflict between the professional standards and the organizational goals. On the other hand it is another indication of a de-professionalization process. Seen both from a legal rights point of view and from a legitimacy point of view this could be problematic. The legal rights of the vulnerable citizens, unemployed people and people on sick allowances, entering the employment system are not only based on whether or not the legislation is followed but also granted through the professional ethos. This claims always acting in the client’s best interest. The same goes for the legitimacy of the work done by the case workers. Without a professional ethos, the employment efforts risk loosing legitimacy, simply because the legitimacy is linked to the fact that the work is done not just to meet organizational goals but to promote a broader values or societal interest. This could also be seen as one of the most decisive success criteria of an offensive labour market policy. 
Semi-professionals today seem to be without a strong profession in the sense of Friedson (2001); lack of recognized knowledge base, no firm recruitment control, and a weak professional discussion of responsibility. The organizational accountability has partly been substituting this. Creation of a better institutional basis for a future professionalization of the jobcentres seems to be urgent. The social workers and academics working within the employment system themselves must also engage in discussions and plans for renewal of practice. It is – as Michael Lipsky told us many years ago – always important to “keep new professionals new”,
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