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LAS POLITICAS DE PROTECCION SOCIAL EN EUROPA
E IBEROAMERICA Y LA COOPERACION ESPANOLA

LEIRE PAJIN*

En 2005 se puso en marcha un Programa trianual bajo el titulo Una
nueva agenda para América Latina y el Caribe. Reformas que funcio-
nan: lecciones para decisores politicos, con el proposito de analizar
los procesos de reforma de los afios ochenta y noventa, extraer lec-
ciones de aquella experiencia, buscar respuestas para los nuevos
desafios e impulsar un nuevo ciclo de reformas econémicas, sociales
e institucionales en la region. El programa estd financiado por el
Banco Interamericano de Desarrollo, el Programa de Naciones
Unidas para el Desarrollo y la Agencia Espanola de Cooperacion
Internacional. La responsabilidad de su ejecucion recae sobre el
Instituto Fernando Henrique Cardoso, de Brasil, la Corporacion de
Estudios para Latinoamérica, de Chile, y la Fundacién Carolina, de
Espafia. Cada una de estas instituciones asume distintos compromi-
sos y tareas.

El conjunto del programa cubre cuatro frentes de desafios y
grandes reformas: el macroeconémico (con especial atencién a los
shocks financieros externos); el de la integraciéon de América Lati-
na y su insercion en la sociedad global, del conocimiento y la inno-
vacion; el de la gobernabilidad y la calidad de las instituciones, y el
de las politicas sociales y la lucha contra la pobreza. Es en este ulti-
mo frente en el que se inscribe la Conferencia Internacional Estado
de Bienestar y competitividad. La experiencia europea y la agenda

* Secretaria de Estado de Cooperacién Internacional del Gobierno de Espana.
Extracto de la presentacién en el acto inaugural de la Conferencia Estado de Bien-
estar y competitividad. La experiencia europea y la agenda para América Latina, cele-
brada en la Casa de América de Madrid los dias 26 y 27 de abril de 2007.
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LEIRE PAJIN

para América Latina, organizada por la Fundaciéon Carolina —a
través del Centro de Estudios para América Latina y la Coopera-
cion Internacional—, cuyos resultados finales se recogen en este li-
bro, fruto del esfuerzo colectivo realizado durante los Gltimos dos
afos, en el que un amplio grupo de expertos del maximo nivel han
analizado el «modelo europeo de Estado de Bienestar», con todo
rigor y desde una perspectiva multidisciplinar, preparando docu-
mentos de trabajo y debatiéndolos en profundidad con expertos
europeos y latinoamericanos, primero en un taller, celebrado en
mayo de 2006, y finalmente en la Conferencia definitiva, celebrada
en abril de 2007.

Al privilegiar el estudio del modelo europeo no se trata de ofre-
cer recetas de crecimiento o de cohesién social, sino de analizar éxi-
tos, desafios, errores y hasta fracasos, tomando en consideracion la
multiplicidad de las politicas practicadas en los paises europeos.
Una multiplicidad que no es ébice para que Europa comparta una
vision comun del desarrollo, que consiste basicamente en la integra-
cién del binomio crecimiento y equidad. Ciertamente, el crecimien-
to econdmico es una condicién necesaria, pero no suficiente para el
desarrollo integrado de nuestras sociedades y para el bienestar de
sus ciudadanos. El «<modelo europeo» de Estado de Bienestar pro-
picia el desarrollo productivo garantizando al mismo tiempo la dis-
tribucion de sus beneficios para reducir las desigualdades sociales,
lo que retroalimenta el crecimiento y contribuye a hacerlo autosos-
tenido.

Cada pais europeo ha forjado su propio modelo de proteccién
social, estableciendo una considerable variedad de sistemas de
educacion, salud, pensiones, proteccion y servicios sociales o po-
liticas de empleo, pero respetando generalmente el principio ba-
sico del Estado de Bienestar, que consiste en la existencia de un
conjunto de derechos englobados bajo el concepto de «ciudada-
nia social». Como puede comprobar el lector de este libro, al
contrastar las diferentes opciones de politicas nacionales aparece
una opcién de base comin en toda Europa, que consiste en com-
paginar crecimiento y bienestar social, mediante una combina-
cién de instituciones y politicas que tienden a reforzarse mutua-
mente.
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LAS POLITICAS DE PROTECCION SOCIAL EN EUROPA E IBEROAMERICA...

La tarea para la que la Fundacién Carolina convocé a los partici-
pantes en la Conferencia consiste precisamente en estudiar toda esa
diversidad de modelos, haciendo balance de los tGltimos progresos
en el conocimiento de los mismos —a la luz de la experiencia adqui-
rida tras las crisis sucesivas y las correspondientes reformas—, para
contribuir con los resultados del estudio a la reflexion que se esta
llevando a cabo en América Latina tratando de encontrar modelos
equitativos de desarrollo que reduzcan la brecha social y econémica
que divide en dos partes antagénicas a muchos paises de la region.

Ya el taller de 2006 lleg a la conclusion de que el desarrollo
sostenible e incluyente implica realizar avances paralelos y simulta-
neos en ambitos tan diferentes como la politica, la economia, el sis-
tema legal y juridico o el sistema cultural. La edificacion del sistema
de bienestar consiste precisamente en articular un conjunto de poli-
ticas e instituciones dirigidas a fortalecer la cohesiéon del conjunto
social a partir de la aplicacion del principio de solidaridad. Una de
las conclusiones mas notables a las que llegd la Conferencia indica
que la ingerencia desproporcionada del sistema politico sobre el
econémico —propia de lo que se ha dado en llamar «el modelo lati-
no»—, no sélo no contribuye a impulsar el desarrollo, sino que fre-
cuentemente lo retrasa. E igual cabe decir de las ingerencias en sen-
tido contrario, porque cada uno de estos sistemas tiene su propia
légica y reglas de funcionamiento. Es imprescindible, sin embargo,
cuidar la coherencia de los progresos realizados en cada uno de
ellos, evitando desfases que puedan bloquear el desarrollo de los
demas. Esto es precisamente lo que parece estar ocurriendo con las
politicas sociales en América Latina.

El interés del modelo espafol a estos efectos radica en compar-
tir una serie de rasgos con América Latina, como la transicién tar-
dia desde una producciéon eminentemente agraria y con amplias
zonas de informalidad y economia sumergida a una economia in-
dustrial y de servicios con empleo plenamente regular. Pero el que
nuestra modernizacion econdémica sea reciente no ha impedido pri-
vilegiar niveles razonables de proteccion y cohesion social. Y ello
pese a la circunstancia adversa de que esa transicion hubo que reali-
zarla en el contexto de las grandes crisis econdmicas de los afos se-
tenta y ochenta, lo que obligé a practicar una politica posibilista
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para facilitar la formacion de grandes coaliciones politicas y propi-
ciar pactos sociales que reforzasen el apoyo al proceso y minimiza-
sen los conflictos. Este compromiso inicial en aras del consenso
otorgd mayor solidez y legitimidad social para las politicas, espe-
cialmente durante la primera etapa de gobierno socialista, entre
1982 y 1996, logrando que la crisis pudiera superarse en paralelo
con la reduccién de las desigualdades sociales.

Las insuficiencias, los errores y las tareas pendientes pueden
acometerse ahora, en un contexto econémico mucho mas despeja-
do, con instituciones consolidadas y en el contexto de la Europa so-
cial. Esos son precisamente los objetivos prioritarios del Gobierno
formado en 2004, presidido por José Luis Rodriguez Zapatero, al
que me honra pertenecer, que ha dado un fuerte impulso a las poli-
ticas sociales, como lo demuestra la aprobacion de las leyes contra
la violencia de género, de reforma de las pensiones, de regulariza-
cién de inmigrantes, de igualdad entre hombres y mujeres, o la Ley
de Dependencia. Esta tltima constituye un reconocimiento explici-
to del valor de las familias y, concretamente, del trabajo de las muje-
res en la creacion de bienestar social. Tanto en Espafia como en
América Latina las familias asumen todavia una parte importante
de las cargas de la solidaridad y la proteccion social. Sin embargo,
los cambios sociales derivados de la creciente incorporacion de las
mujeres al mercado del trabajo ponen a las familias, a la division se-
xual del trabajo y al Estado frente a desafios enormes.

¢Coémo cuidar de las personas mayores, de los enfermos y de
nuestros hijos, que han dependido tradicionalmente del trabajo no
remunerado de las mujeres? El valor de la Ley de Dependencia ra-
dica precisamente en haber dado un primer paso audaz hacia una
responsabilidad compartida entre familia y Estado en la atencién a
las personas dependientes, de forma que la necesaria cohesion so-
cial no se haga a expensas del desarrollo personal y profesional de
las mujeres, pero tampoco en perjuicio de los més vulnerables de
entre nosotros. Este es un ejemplo de los avances en materia de
bienestar del que podemos sentirnos orgullosos como Gobierno.
Un Gobierno que entiende que la democracia es un permanente
proceso de reconocimiento y ampliacién de los derechos humanos
—de todos los derechos humanos y para todos los ciudadanos— y
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que, en consecuencia, practica una politica permanente y delibera-
da de profundizacion de la democracia.

Sin embargo, el taller de 2006 sirvié también para sefialar la difi-
cultad de transformar directamente la experiencia europea en insu-
mo para la reflexion en el contexto de América Latina. Los eleva-
dos indices de informalidad del trabajo, los bajos niveles de
recaudacion fiscal que hacen depender fuertemente las arcas publi-
cas de los recursos naturales y de los impuestos indirectos, y, asimis-
mo, la baja aceptacion social de la tributacién son grandes obsticu-
los para la implantaciéon del modelo europeo, que esta ampliamente
basado en la sociedad del trabajo y en la intervencion del Estado en
la redistribucién de la riqueza y el bienestar. Destaca a este respecto
la experiencia europea del Estado de Bienestar, contemplado como
mecanismo para invertir la resistencia al cambio que se observa en-
tre las denominadas «clases medias» de la region —que son, en rea-
lidad, sus «clases altas» y suelen ser las que formulan las politicas y
determinan el funcionamiento del sistema politico—, mediante un
diseno adecuado de la estructura y la distribucion de los riesgos.

En el caso concreto de la educacion, el punto de inflexion en
materia de igualdad de oportunidades en la region radica en la fina-
lizacién del ciclo de la ensenanza secundaria, en realizar una oferta
atractiva de formacion profesional y en cuidar la calidad de las mis-
mas. Junto a ello, es imprescindible una mayor inversion en escola-
rizacion basica e inicial —reforzada con politicas de apoyo a la fa-
milia— hasta conseguir que las escuelas proporcionen ensefianza a
tiempo completo, garantizando un salario digno a los profesores.

El taller de 2006 sefal6 igualmente algunos ambitos en los cuales
la experiencia europea pudiera resultar til para la agenda de Amé-
rica Latina. Permitanme recordar someramente algunos de ellos !:

e La cooperacién y complementariedad entre los sectores pu-
blico y privado.

e El fortalecimiento de los derechos econémicos, sociales y cul-
turales.

! La relatoria del taller se encuentra disponible en la pagina web: http://ges-
tion.fundacioncarolina.es/taller.pdf.
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e La compatibilidad de la competitividad de las empresas con
la necesidad de la seguridad de las personas en el empleo.

e La descentralizacion de las instancias de decision politica y de
prestacion de los servicios sociales, incrementando al mismo
tiempo la participacion de las familias y de la sociedad civil en
las politicas sociales.

e El seminario planteo el interrogante acerca de la conveniencia
de acometer pactos sociales que promuevan las politicas de
proteccion —al estilo de la experiencia espafiola de concerta-
cién social—, para proporcionar mayor legitimidad a las poli-
ticas sociales y favorecer el consenso politico, imprescindible
para aplicar simultineamente reformas estructurales en un
amplio abanico de politicas, lo que facilita la aceptacion de las
reformas y contribuye a la coherencia del conjunto. Todo
parece indicar, cuando menos, que el consenso politico es
fundamental para identificar los problemas y para aplicar so-
luciones transparentes haciendo frente a los privilegios corpo-
rativos, sin menoscabar por ello la accion colectiva en defensa
de intereses legitimos.

e La experiencia espafola de trinsito desde el sindicalismo
vertical al pluralismo sindical puede resultar util alli donde
las organizaciones de la sociedad civil son débiles y la liber-
tad sindical se encuentra sometida todavia a severas restric-
ciones.

e Igualmente, resulta ttil la experiencia espafiola de canalizar
buena parte del gasto publico hacia una poblacién mayorita-
riamente joven, reforzando las politicas de recursos humanos.

¢ Finalmente, América Latina se enfrenta —al igual que lo hace
Europa, a través del «Programa de Lisboa»— al imperativo
de incorporar los avances tecnoldgicos e impulsar la innova-
cién para lograr una mejor insercion en la economia global.

No pretendo en estas breves paginas de presentacion anticipar
los resultados de la Conferencia. Y ni siquiera creo que se pueda
hablar de resultados univocos, como tampoco lo son las politicas
sociales y de bienestar practicadas en Europa, ni la pluralidad de
enfoques adoptados por los participantes. Mds que una limitacion,
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esta variedad constituye la principal riqueza del modelo europeo.
La ambicién que nos guia al impulsar este trabajo consiste mas bien
en estimular a todos nuestros socios y amigos del otro lado del
Atlantico a identificar soluciones propias desde el interior de sus
respectivos paises, a partir de las reglas del juego politico y las dina-
micas sociales caracteristicas de cada sistema nacional. El medio
para hacerlo consiste precisamente en impulsar el conocimiento y la
difusién de lo que en la experiencia europea se viene considerando
como las mejores practicas —que, a su vez, se encuentran en cons-
tante redefinicion—, para que los procesos de eleccion social pue-
dan optar por los modelos que resulten mas adecuados y mejor
adaptados a cada uno de los multiples contextos de América Lati-
na, en funcién de las prioridades de sus sociedades y no por simple
imitacion o por la adopcién de pautas mas o menos condicionadas
o impuestas. Entre estas prioridades se encuentra, obviamente, la
de resolver problemas especificos de la region, como el corporati-
vismo o la informalidad, y la de incardinar las politicas sociales en
una enorme variedad de estadios de desarrollo econémico, formas
de vida y estructuras familiares o comunitarias, que dan cuenta del
inmenso tesoro depositado en la gran diversidad cultural caracteris-
tica del mestizaje latinoamericano.

Pero el debate que acaba de comenzar en América Latina no
podri evitar pronunciarse acerca de algunas de las grandes opcio-
nes disponibles en materia de politicas sociales. En la leccion inau-
gural de la Catedra «Pensar a Chile», pronunciada en esta Casa de
América el dia 27 de marzo de 2007, Ricardo Lagos se referia a esta
necesidad de eleccion afirmando: «Tenemos una distribucion del
ingreso que, a la larga, puede ser muy peligrosa, porque las socieda-
des requieren cohesién. Como otros paises de América Latina, Chi-
le se acerca a una discusion sobre qué tipo de sociedad queremos:
una que se asemeje mas a la estadounidense, donde buena parte de
los problemas se resuelven por los seguros privados, o una que se
parecera mucho mds a la europea, con una proteccioén social que
viene del ambito publico y una solidaridad en Gltimo término rela-
cionada con un gran esfuerzo tributario».

Precisamente se estd dando la paradoja de que, mientras en
Europa se exploran vias para aligerar la carga publica apelando a la
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complementariedad de los sistemas privados de financiacién, en
América Latina, y especialmente en Chile, las reformas tienden a
aproximarse a los sistemas publicos europeos desde un modelo que
tiene mucho de anglosajon en lo que a los seguros se refiere —y, a
su vez, el sistema britdnico, busca modalidades publicas comple-
mentarias—. Pues bien, esta Conferencia trata de arrojar luz sobre
esos «términos medios» —o sistemas hibridos— propios de los
tiempos que corren.

La opcion politica en favor de una distribucién equitativa de los
beneficios del crecimiento y por la universalidad de los derechos
debe ser independiente de la eleccion entre modalidades de finan-
ciacion y programas sociales. Permitanme referirme otra vez al con-
texto que estd atravesando la Union Europea en esta materia. Los
recientes datos sobre el aumento de la desigualdad en la region han
dado la voz de alarma en el seno de la propia Unidn, al retroceder
los indicadores de desigualdad europeos hasta los niveles corres-
pondientes a la década pasada. La pregunta que nos hacemos es:
¢Compensaria hacer de Europa una primera potencia mundial si
ello supusiera una ampliacién inaceptable en la brecha entre ricos y
pobres?

La respuesta en muchos dmbitos de la economia y la politica so-
cial europea ha sido rotunda: este tipo de crecimiento no es sosteni-
ble si se hace a expensas de la igualdad y de la cohesion social. El
propio comisario de Asuntos Econémicos y Monetarios de la UE,
Joaquin Almunia, afirmé: «El empleo es una condicion necesaria
para una politica social eficiente, pero no es suficiente. (...) Europa
no puede tener un discurso econémico desprovisto de contenido
social». Sea cual sea la opciéon que se adopte, somos muchos los que
pensamos que «la titularidad de los derechos sociales encarna la
efectiva pertenencia a la sociedad, pues implica que todos los ciu-
dadanos estan incluidos en la dindmica del desarrollo, y del bienes-
tar que dicho desarrollo promueve», como se afirma en un reciente
informe realizado por la CEPAL, coeditado también por la Agencia
Espafiola de Cooperacion Internacional y la Secretaria General Ibe-
roamericana.

En un articulo publicado por E/ Pais durante la celebracion de
la Cumbre Iberoamericana de Salamanca en 2005, los presidentes
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de Portugal y de Chile, Jorge Sampaio y Ricardo Lagos, se pregun-
taban «¢;Por qué poner el acento en las politicas piblicas?», y ellos
mismos respondian afirmando que las politicas publicas son el am-
bito desde el que se puede trabajar para impulsar el crecimiento
econdmico, en concordancia con programas serios y eficientes de
desarrollo y justicia social. La XVII Cumbre Iberoamericana —que
se celebra en Chile entre los dias 8 y 10 de noviembre de 2007, y
cuyo eje central gira en torno a la «cohesién social y las politicas
publicas»— recoge este «guante» lanzado hace dos afios e intenta
crear un espacio comun en pro de la democracia, de la cohesion so-
cial y territorial, del desarrollo sostenible y de los derechos huma-
nos. Los resultados de nuestra Conferencia Internacional, reunidos
ahora en dos obras publicadas por la Fundacién Carolina, en coedi-
cion con la Editorial Siglo XXI, pretenden contribuir modestamen-
te a esa tarea.

Una tarea en la que el Estado y los espacios publico-privados
desempefian papeles importantes y complementarios en orden a
impulsar procesos de desarrollo sostenible. Asi como el mercado
desempefia un papel econémico indispensable para el funciona-
miento de la economia, la equidad y el sentido de pertenencia —o
«ciudadania social»— emergen a partir de las iniciativas pablicas y
de la sociedad civil. La libertad econdmica y la equidad no son con-
ceptos contrapuestos o incompatibles. Se puede conjugar perfecta-
mente la libertad econémica con la equidad y el crecimiento econé-
mico con la justicia social. La lucha contra la pobreza, el acceso a la
educacion y la salud, la cohesién social y la promocién de los dere-
chos humanos son objetivos esenciales y garantizarlos es, en princi-
pio, competencia del Estado a través de politicas piblicas compe-
tentes.

El programa Una nueva agenda de reformas para América Latina
y el Caribe esta produciendo ya un stock de conocimiento que mu-
chos gobiernos latinoamericanos encuentran util a la hora de dise-
flar sus propias politicas. Espafa tiene la firme voluntad de dar
todo su apoyo para que la region alcance las grandes metas que se
propone. En particular, el Gobierno espanol se ha fijado como ob-
jetivo fundamental contribuir al fortalecimiento democratico, insti-
tucional y econémico de los paises latinoamericanos, apoyando sus
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esfuerzos en favor de la cohesion social y la reduccion de las desi-
gualdades, ademas de impulsar la proteccion de los derechos y li-
bertades fundamentales.

Espana es uno de los principales contribuyentes de Ayuda Ofi-
cial al Desarrollo en América Latina. En 2007, dedicara un total de
736 millones de euros para la region, lo que supone un maximo his-
torico en términos absolutos. Espafa es, ademis, el segundo inver-
sor en América Latina, y el primero de la Union Europea, en secto-
res fundamentales y estratégicos para numerosos paises de la zona.
El espectacular despliegue llevado a cabo en los Gltimos afos ha
dotado a las relaciones econémicas entre Espafia y América Latina
de una envergadura sin precedentes y las empresas espafiolas —mu-
chas de las cuales son patronos de la Fundacién Carolina— estan
jugando un papel esencial en la promocién del desarrollo y en la
consecucién de mayores cotas de prosperidad.

El presidente José Luis Rodriguez Zapatero ha sefialado las nue-
vas prioridades de la Fundacién, afirmando: «Es obvio que Espafia
ha hecho hasta ahora una importante inversion econémica en Amé-
rica Latina. Este es el momento de hacer una apuesta clara por la
politica. Una apuesta por la consolidacién de los partidos, por la
ciudadania, por los valores democraticos, por las politicas publicas,
por los derechos bésicos y por la cohesion social».

A esta tarea quiero animar a todos los socios de este Programa
(el PNUD, el BID, la AECI, el Instituto Fernando Henrique Car-
doso, CIEPLAN y la Fundacion Carolina), para dar el mejor uso a
las ensenanzas resultantes del mismo y convertirlas en politicas que
contribuyan a construir la mejor sociedad posible para nuestros
ciudadanos. Y lo mismo pediré a la Secretaria General Iberoameri-
cana y a otras instituciones, para que este esfuerzo se mantenga en
el espacio iberoamericano con el fin de avanzar en la Comunidad
Iberoamericana de Naciones y de los Ciudadanos.

Nos encontramos en un momento especialmente oportuno para
ello. En primer lugar, porque el mapa politico de América Latina
ha cambiado considerablemente en los Gltimos afios. Cambios no
sélo politicos, sino que afectan a las formas de gobernar y estan ha-
ciendo aparecer nuevos interlocutores en la vida politica que exigen
formas distintas de didlogo y de concertacion. Para hacer frente a
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este nuevo contexto, en la legislatura 2004-2008 el Gobierno espa-
ol ha reforzado la cooperacion internacional y la cooperacion para
el desarrollo, muy especialmente con América Latina. La nueva de-
nominacién del Ministerio de Asuntos Exteriores y Cooperacion se
ha visto acompafada de un considerable aumento de los fondos de
Ayuda Oficial al Desarrollo y de la ampliacion y reforma de las es-
tructuras de planificacién y ejecucién de esta politica, que culmina-
ra en los préoximos meses con la reforma de la Agencia Espafiola de
Cooperacion Internacional. A mediados del mes de octubre tendra
lugar un gran Congreso de la Cooperacion Espafola, cuyas delibe-
raciones serviran de base para la elaboracion del futuro Plan Direc-
tor de la Cooperacion Espafiola. Ademas, el Gobierno ha reforzado
su estructura de politica exterior con la creacién de una Secretaria
de Estado para Iberoamérica.

En segundo lugar, porque, en el escenario de las relaciones en-
tre Espafia y América Latina y entre la Union Europea y América
Latina, el debate sobre la cohesién social alcanza ahora su momen-
to mds importante y mds intenso. En 2004, la «Cumbre de la
Unién Europea, América Latina y Caribe», celebrada en Guadala-
jara (México), dio luz verde al Programa regional para la Cohesion
Social en América Latina —el Programa EuroSocial—, coordinado
en Espana por la Fundacién Internacional y para Iberoamérica de
Administracién y Politicas Publicas (FIIAPP), que acaba de pre-
sentar los resultados de los debates celebrados hasta ahora, bajo el
lema La cohesion social: un desafio para Europa y América Latina.
Igualmente, la Secretaria General Iberoamericana organiza varios
encuentros este ano de cara a la celebracion de la Cumbre Iberoa-
mericana en Santiago de Chile, con el fin de buscar un posiciona-
miento comun sobre la importancia de la cohesion social en Amé-
rica Latina.

Por su parte, la Fundacién Carolina ha situado la cohesion so-
cial en un rengléon prioritario de su Plan de Actuacion y colabora
con todas esas iniciativas, al mismo tiempo que desarrolla el pro-
grama en que se inscribe la Conferencia Internacional cuyos mate-
riales se recogen en estos dos libros. Ademas, la Fundacion dedica
monograficamente a la cohesion social el primer ntimero de la re-
vista Pensamiento Iberoamericano —que coedita con la AECI— y
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ha adoptado un apretado calendario de trabajo para el préximo
ano, que incluye la celebraciéon de un seminario con CIEPLAN vy
la participacién en el Foro de Biarritz, en Santiago de Chile, antes
de la préxima Cumbre, la participacién en el Congreso del 50 ani-
versario de la FLACSO, en Quito, y un seminario previo a la cele-
bracién en 2008 de la Cumbre de la Union Europea, América Lati-
nay Caribe, en Pert.

Para terminar, quiero agradecer a todos los participantes en la
Conferencia el esfuerzo realizado, animando a todas las institucio-
nes a seguir trabajando con entusiasmo para lograr los objetivos
marcados.
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JUAN PABLO DE LAIGLESIA *

El Programa Una nueva agenda para América Latina y el Caribe. Re-
formas que funcionan: lecciones para decisores politicos esta cofinan-
ciado por la Agencia Espanola de Cooperacién Internacional
(AECI), junto con el Programa de Naciones Unidas para el Desarro-
llo (PNUD) y el Banco Interamericano de Desarrollo (BID).

Este programa tiene una importancia crucial para la AECI, por
cuanto esperamos que de él surjan propuestas concretas de actua-
cion para desarrollar el Plan Director de la Cooperacion Espafiola
2005-2008. Pero el trabajo realizado es valido y pretende surtir
efectos por si mismo, al impulsar los procesos de didlogo y concer-
tacion en la Comunidad Iberoamericana y contribuir a la reflexion
y la diseminacion del conocimiento acerca de las politicas para
avanzar en la superacion de la pobreza y de la inequidad, de acuer-
do con los Objetivos de Desarrollo del Milenio, lo que implica res-
petar al mismo tiempo la diversidad cultural, las identidades colec-
tivas no excluyentes y los derechos de ciudadania —individual y
social—. Todo ello, llevado a cabo mediante la colaboracién entre
expertos e instituciones latinoamericanas, espanolas y de otros pai-
Ses europeos.

Entre las lineas prioritarias de la cooperacion de Espana hacia
América Latina —que dispondra pronto de una estrategia especifica,
de acuerdo con su Plan Director— destaca el fomento de las politicas
de gobernabilidad y gobernanza, enfocadas a partir del principio de
que la proteccion social constituye un derecho universal, que debe
ser garantizado por los Estados a través de politicas adecuadas.

* Secretario General de la Agencia Espanola de Cooperacién Internacional.
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Hay que reconocer, sin embargo, que los incipientes sistemas de
proteccion social existentes en la gran mayoria de los paises latinoa-
mericanos son abiertamente insuficientes para hacer frente a las
fuertes desigualdades existentes. De ahi la necesidad de buscar nue-
vas vias de accion, como las que emanan de los materiales reunidos
en esta obra.

Especificamente, la Agencia Espanola de Cooperacion Interna-
cional enmarca todas estas actuaciones dentro del «Programa de
Gobernabilidad Democritica en Iberoamérica», al que la Direccion
General de Cooperaciéon con Iberoamérica dedica un 20% de los
recursos dirigidos hacia el conjunto de la region. El programa se
propone contribuir a reforzar las democracias de América Latina a
través de la diseminacion de las mejores practicas de buen gobierno
y del apoyo directo al fortalecimiento de sus instituciones, tanto de
representacion y participacion, como de proteccion de los derechos
humanos.

Resulta imprescindible para ello fortalecer el sector publico en
su papel central como agente del desarrollo, muy especialmente en
el 4mbito de la cohesién social, incorporando, en la medida de lo
posible, el consenso, el debate y el didlogo social y politico como
vehiculo para amplificar la accién de gobierno y dotar de mayor le-
gitimidad social a las politicas publicas.

El programa de la AECI se dirige a colaborar con las politicas de
desarrollo disenadas por los propios paises beneficiarios de la coo-
peracion, ayudando a identificar las iniciativas con mayor potencial
de cambio social y crecimiento a través del apoyo técnico, el inter-
cambio de experiencias y el disefio y la aplicacion de estrategias de
mejora en la calidad y el alcance de los servicios publicos y en la mo-
dernizacién de los procedimientos de las administraciones publicas.
Entre sus objetivos se encuentra el de facilitar el fortalecimiento de
la sociedad civil como agente de participacion y de control politico
—impulsando procesos de empoderamiento y educacion civica—, y
el de promover la integracion regional y subregional como espacio y
estimulo para el desarrollo.

La solidez y el fortalecimiento de las instituciones constituye la
base para un desarrollo sostenible y con igualdad, capaz de comba-
tir la exclusion social y de garantizar una respuesta publica eficaz
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frente a los retos sociales. Las actuaciones de la Agencia Espafiola
de Cooperacion Internacional intentan alinearse con las politicas
nacionales, fomentando el respeto a los derechos fundamentales y
el aumento de la calidad de las democracias de la region, en coordi-
nacion con otros donantes, lo que aumenta la eficacia de este apo-
yo. En este aspecto, el Programa de Naciones Unidas para el Desa-
rrollo es un socio estratégico de la AECI, por su capacidad de
influencia politica y su vision compartida de la region.

Entre las principales actuaciones previstas se encuentran los
programas de fortalecimiento de los partidos politicos y el apoyo a
la creacion de espacios de dialogo social, dotando a estos procesos
de instrumentos estables y eficaces. Asimismo, se desarrollan pro-
gramas de apoyo a los parlamentos y los poderes legislativos y a los
procesos y 6rganos electorales. Otro de los frentes de accion es el
conjunto de programas dirigidos a la mejora del acceso a la Justicia,
a los derechos humanos, al desarrollo de las administraciones publi-
cas, al municipalismo y a los gobiernos locales.

Ninguno de los modelos de bienestar ni de los programas de co-
operacion que acabo de mencionar son «férmulas magicas» ni se
ven monopolizados por ideologias concretas, ya que la experiencia
europea muestra que politicas bastante similares caben dentro de
opciones politicas muy diferentes. Es més, puede decirse que la edi-
ficacion del Estado de Bienestar es una opcion estratégica a largo
plazo que implica reducir la temperatura de las batallas ideoldgicas
a la hora de afrontar el objetivo democratico comin de hacer frente
a las desigualdades sociales y econdmicas.

Al mismo tiempo, las experiencias disponibles constituyen una
herramienta imprescindible, pero en ningtin modo eximen de gene-
rar desde los propios paises modelos institucionales, que son siem-
pre tnicos, adaptados a cada contexto particular y adoptados pre-
feriblemente en el marco de consensos que faciliten una estabilidad
imprescindible para que se produzcan mejoras sustanciales y soste-
nibles en los niveles de bienestar del conjunto de los ciudadanos.

Los paises latinoamericanos son quienes han de determinar su
futuro. Espana esta firmemente comprometida en acompanar esos
esfuerzos, desde la cooperacion institucional y desde el sector pri-
vado. El objetivo consiste en que América Latina salga de la situa-
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cién denominada «trampa del progreso», propia de un conjunto de
paises de renta media —en general, ni muy pobres, ni emergen-
tes—, cuya superacion requiere una combinacion especifica de Es-
tado, mercado y sociedad civil: con mas Estado, para dar respuesta
a los derechos sociales legitimos; mas mercado, para generar rique-
za y empleo, y un equilibrio adecuado entre Estado y mercado, en
el que la articulacion de la sociedad civil desempefna un papel cru-
cial. Y para conseguir esta articulacion el dialogo social deberia in-
corporarse como elemento central a nuestras agendas de desarrollo.
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PLAN DE LA OBRA

Rosa CONDE *

Este libro recoge los trabajos presentados a la Conferencia Estado
de Bienestar y competitividad. La experiencia europea y la agenda
para América Latina, una vez revisados los textos de las ponencias
iniciales por sus autores, para dar encaje en ellos al rico debate que
tuvo lugar en el curso de la misma. Con la tnica excepcion de la
ponencia-marco de Alvaro Espina —que, dado su tamafio, se publi-
ca en libro separado dentro de esta misma coleccién— la ordena-
cion de la obra respeta el programa de la Conferencia, incluyendo
todos los comentarios escritos remitidos por los participantes.

Las primeras dos sesiones estuvieron moderadas por José Maria
Maravall y en ellas se discutieron las ponencias que figuran ahora en
las partes primera y segunda de la obra. En la primera de ellas se
examinaron tres experiencias nacionales de la méxima relevancia
historica y practica: la inglesa, la francesa y la holandesa. La primera,
ademas de presentar con todo detalle el nuevo sistema inglés de
pensiones, permite examinar en profundidad la problematica de la
financiacion del Estado de Bienestar a partir del trabajo penetrante
e innovador del profesor Howard Glennerster, que centra su aten-
cién en los incentivos para el trabajo, la calidad y eficiencia de los
servicios de bienestar y la conveniencia de apelar a una mezcla de fi-
nanciacion publica y privada para la educacion universitaria. Jesus
Ruiz-Huerta presenta un comentario critico al modelo britanico, a la
altura del trabajo de Glennerster. El trabajo de Jean-Claude Barbier
plantea la reforma del Estado de Bienestar francés como transicion
desde un modelo continental, centrado en el mantenimiento del es-

* Directora de la Fundacién Carolina.
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tatus, a otro mas universalista, inscribiendo las reformas dentro de la
dindmica general de activacion de las politicas sociales de la Unién
Europea. Ruud de Mooij, por su parte, sintetiza su obra La reinven-
cton del Estado de Bienestar en Holanda, en la que examina la eco-
nomia politica de tres escenarios de reforma —o «regimenes de
bienestar»—, de cara a articular procesos de eleccion social en los
que los ciudadanos eligen su futuro colectiva y responsablemente,
de acuerdo con sus preferencias y opciones vitales.

La segunda parte presenta los dos documentos sobre politicas
educativas discutidos en la Conferencia —preparados por Gasta
Esping-Andersen y Alvaro Marchesi—, junto con los trabajos de
Julio Carabafa y Simon Schwartzman —referidos a las politicas
educativas espafiola e iberoamericana, respectivamente—', y el co-
mentario de Dulce Manzano. El primero de ellos argumenta con
evidencia empirica contundente la elevada prioridad que tiene la
inversion en los nifios para todas las sociedades actuales y la ex-
traordinaria relevancia de la calidad de la formacién inicial y de
otros factores no econémicos —como la conciliacion entre vida fa-
miliar y trabajo— para la igualdad y los resultados del proceso edu-
cativo ulterior, resultados de los que depende en buena medida la
intensidad de las transferencias intergeneracionales, propias de los
Estados de Bienestar avanzados, fuertemente condicionadas por la
competitividad y la capacidad de innovacion, basadas en un acervo
adecuado de recursos humanos. Marchesi establece como objetivos
concretos un minimo de 12 afios de escolarizacién con cinco horas
lectivas diarias, el control riguroso de niveles aceptables de calidad
en todos los centros escolares —independientemente de su esta-
tus— y condiciones laborales dignas para los docentes. Julio Cara-
bana reflexiona sobre la superposicién de las politicas autoritaria y
democritica en la conformacion del sistema educativo espafol, jun-
to a los diferentes efectos de las alternativas cantidad/calidad, in-
version privada/inversion publica, expansion cuantitativa/reformas
estructurales, sistemas divididos/reformas comprensivas, o la suce-

! Estos dos trabajos completan el encargado previamente a Alvaro Marchesi,
quien, tras ser nombrado Secretario de la OEI —después del seminario de 2006—,
limit6 su contribucién a una visién panoramica de tales politicas.
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sion de sistemas de gestion y el impacto de la descentralizaciéon po-
litica sobre los resultados educativos. Simon Schwartzman hace
énfasis especial en la necesidad de invertir en conocimiento, para
evitar adoptar politicas efimeras basadas en las modas al uso. Final-
mente, los comentarios de Celia Valiente, Simon Schwartzman y
Dulce Manzano introducen sendas notas de pluralismo —de prefe-
rencias y, sobre todo, cognitivo—, imprescindibles en una materia
tan sensible como la educacion.

La tercera parte versa sobre los sistemas de pensiones y su refor-
ma. El trabajo de Edward Palmer estudia de forma magistral el
nuevo sistema sueco de pensiones, que introduce dos cuentas indi-
viduales —una «nocional» y otra financiera— resultado de la capi-
talizacion de las contribuciones realizadas a lo largo de toda la vida
de los beneficiarios, lo que supone un vuelco sobre el sistema ante-
rior, por lo que la reforma sueca sefiala un antes y un después en la
forma en que concebimos los sistemas de pensiones en los diferen-
tes regimenes de bienestar. El titulo del trabajo de Axel Borsch-Su-
pan, Anette Reil-Held y Christina B. Wilke expresa bien su conteni-
do, que describe como llegar a resultados bastante parecidos
utilizando instrumentos y caminos aparentemente contrapuestos.
En lugar de una reforma estructural puntual, como la realizada en
Suecia, la reforma alemana consiste en una serie de cambios parcia-
les en la estructura del sistema, combinados con variaciones en las
condiciones y los umbrales de aplicacion, y con la aplicacion de un
mecanismo estabilizador, todo ello con el objetivo de facilitar la
economia politica de las reformas. José Antonio Herce, por su par-
te, adopta una perspectiva del sistema de pensiones espafiol a cin-
cuenta afos vista, sefialando la conveniencia de aprovechar las favo-
rables condiciones demograficas actuales para proceder a reformas
graduales que anticipen la rapida tendencia hacia el envejecimiento,
evitando con ello afrontar m4s tarde reformas drasticas y por sor-
presa. Los comentarios de Juan Francisco Jimeno, de Almudena
Duran y de Luis Martinez Noval —que actué como moderador de
la sesion— realzan, matizan, critican y precisan el alcance de las
apreciaciones de los ponentes.

Las dos dltimas sesiones de la Conferencia fueron moderadas
por Carlos Solchaga (en este libro, partes cuarta y quinta, respecti-
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vamente). La primera, dedicada al examen del Estado de Bienestar
en Espafia, consta de la ponencia-marco, de Alvaro Espina? y los
trabajos de Ana Rico, José Manuel Freire y Juan Gérvas, sobre el
sistema de salud, y de Luis Moreno sobre la dltima malla de seguri-
dad. El primero versa sobre la génesis, las etapas sucesivas y las re-
laciones entre el sistema espafol de bienestar y los otros sistemas
sociales, ademas de analizar especificamente las politicas de em-
pleo, desempleo, mercado de trabajo y concertacion social. El tra-
bajo de Rico, Freire y Gérvas otorga prioridad absoluta a la aten-
cioén primaria publica y a la universalizacion y la satisfaccion de los
ciudadanos con unos servicios de salud eficientes en términos eco-
némicos, contemplando la complejidad de los procesos de descen-
tralizacion como una oportunidad para introducir férmulas alterna-
tivas de gestion, rivalidad competitiva y oportunidades de
emulacion —estimulada por la accién de la Administracién cen-
tral—, en un servicio publico al que repugna cualquier anquilosa-
miento burocrético. Luis Moreno estudia la tltima red de seguri-
dad del Estado de Bienestar espafiol, que actia como elemento de
cierre de todo el sistema de proteccion, atendiendo las necesidades
minimas absolutas de los grupos de poblacién amenazados por la
exclusion social. En Espafia, estas politicas estan constitucional-
mente reservadas a las Comunidades Auténomas, por lo que la ex-
periencia de cooperacion entre todos los poderes publicos territo-
riales para conformar una red de seguridad que garantice un
minimo de proteccion a todos puede resultar ilustrativa para Amé-
rica Latina, en contextos en que el elevado nivel de informalidad de
las actividades econdmicas hacen de estas politicas casi los tnicos
instrumentos practicables para combatir la pobreza. Los comenta-
rios criticos de Javier G. Polavieja, Olga Salido y Sonia Draibe cie-
rran este capitulo con precisiones imprescindibles para matizar
aquellos trabajos.

La dltima sesion de la Conferencia abordé el imperativo de
compatibilidad entre el Estado de Bienestar y la eficiencia econdmi-

2 Publicada simultineamente en esta coleccion, bajo el titulo: Modernizacion y
Estado de Bienestar en Esparia. Los comentarios al mismo de Javier G. Polavieja y
Sénia Draibe aparecen, sin embargo, en este volumen.
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ca. José Antonio Alonso somete a prueba la consistencia y sosteni-
bilidad del conjunto de las politicas de bienestar. Las preguntas que
se hace este trabajo son bien sencillas: ;Hay que elegir entre creci-
miento y distribucion del producto? ¢Nos enfrentamos al dilema de
maximizar la riqueza frente al de minimizar la desigualdad? ¢Resul-
ta contradictorio establecer objetivos de bienestar —siquiera sean
modestos— con el mantenimiento de la competitividad internacio-
nal de los paises? En un nivel superior se encuentran interrogantes
todavia mas complejos, como el que se pregunta por los limites al
crecimiento derivados de la pobreza y la desigualdad, o sea, por la
contribucion de las politicas de bienestar al crecimiento y la moder-
nizacién de nuestros paises. O —si se quiere plantear la cuestion en
términos mas modestos— cabe preguntarse si resulta sostenible en
el medio plazo una politica de crecimiento econémico que no lleve
incorporada otra de distribucién y de reduccién de la desigualdad,
que estimule la participacion en el esfuerzo colectivo de capas cada
vez mas amplias de la poblacién. Como sefiala Simon Schwartzman
en su comentario final, «el verdadero dilema no se encuentra entre
el Estado de Bienestar y la competitividad, sino ente politicas de
bienestar que aumenten el capital humano y social de los paises y
politicas que se limitan a transferir recursos».

A modo de sintesis de la Conferencia, en el trabajo que cierra el
libro, Alvaro Espina presenta un marco tridimensional para encua-
drar y orientar las reformas de los sistemas de pensiones y un modelo
sencillo para evaluar la equidad y la eficiencia de las transferencias
intergeneracionales propias del Estado de Bienestar. Estas transfe-
rencias comprenden tanto el gasto piblico en educacién, del que se
benefician las generaciones jovenes y constituye la inversion bésica
para el futuro de los paises, como la financiacién de los sistemas de
pensiones de reparto —incluyendo entre ellos al nuevo sistema sue-
co, de «capitalizacién nocional»—. Este cuadro de transferencias
constituye la columna vertebral de los Estados de Bienestar moder-
nos. En un sistema democratico, con procesos periddicos de eleccion
social, su estabilidad a largo plazo depende en dltima instancia de
que las sucesivas generaciones consideren equitativo el trato recibi-
do, de modo que preservar el equilibrio de las transferencias interge-
neracionales constituye la estrategia de sostenibilidad menos incierta.
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1. FUNDING 21 CENTURY WELFARE STATES

HOWARD GLENNERSTER *

Can European welfare states rise to the challenge of financing the
growing demands placed on them by demography, rising consumer
expectations, international competition and growing inequality in
market incomes? Can they do so without seriously jeopardising the
efficiency of their economies? I think the hard headed answer is:
maybe but it will take a lot of adaptation in the institutions that we
think of as constituting the welfare state. I shall give some
examples. First, I begin with some definitions.

WELFARE STATES AND EFFICIENCY

By a ‘welfare state’ I mean those activities of the state which
redistribute households’ claims over resources. In a pure capitalist
economy these claims derive entirely from a household’s success in
labour and capital markets. The result may be a degree of
inequality citizens as a whole find unacceptable, the utility they
derive from their individual incomes is reduced by the nature of
the resulting societal distribution (Atkinson 1970). The rapid
growth in inequality in the UK in the 1980s and 1990s became a
major issue of public concern. In ‘welfare states’ these market
derived claims over resources are mitigated to varying degrees by
the moral and political claims that derive from individuals’ status
as human beings and citizens of a particular nation. In Europe

* Professor Emeritus. London School of Economics.
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these claims are increasingly coming to be framed in terms of
European citizenship. (For the origins of the term and societal
differences in its form see: Hennessy 1992 and Glennerster 2007;
Esping-Andersen 1990).

Many collectively provided services serve another economic
purpose, however. They provide alternatives to private market
exchanges that exhibit serious market failures and are therefore, in
principle, improve economic efficiency. Welfare states can, in
short, be efficiency enhancing as well as equity enhancing (Barr
2004). Yet, for all the reasons Okun (1975) classically and
Professor Lindbeck (1995) more recently have elaborated, they
may also have efficiency damaging results.

¢ In the long run the way states redistribute claims on
resources may change attitudes to work, to marriage and to
family caring.

e They may reduce individuals’ incentives to save for their
retirement and encourage them to spend a larger and larger
period of their working lives in retirement without making
provision for an adequate income.

e The way services are actually funded and organised may
promote inefficient practices in day to day delivery.

® The growing scale of funding through traditional tax
measures, at some point, can seriously interfere with work
incentives.

The long run evidence does not suggest that the efficiency
damaging effects necessarily out weigh the efficiency enhancing
ones, even narrowly defined (Atkinson 1995; 1999; Lindert 2004).
So, for me, these are not arguments for abandoning states’ welfare
roles but for re-designing them to minimise their perverse features.
The scale of market failures in medical care, long term care of the
elderly and pensions are becoming increasingly evident. Moreover,
the growing problems that funding state services involve, like
demography and cost escalation, face private services on at least
the same, if not a greater scale, as I shall illustrate shortly in the
case of UK pensions.
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The question is whether fundamental reforms are possible in
systems that are politically, not market driven, and where provider,
user and pensioner interests are so powerful.

I dare to suggest that constructive change is possible though
difficult. I am going to take the United Kingdom as my central
case with other European comparisons on the way. That is partly
because I and other colleagues at the London School of Economics
have been rather centrally involved in several of the changes but
also because Britain’s economic performance twenty years ago had
become so bad that decisive changes were required. Now the UK
has one of the more successful economies in Europe and I do not
think that that fact and the scale of welfare state reform have been
unconnected.

ENHANCING THE EFFICIENCY EFFECTS OF WELFARE STATES

To a greater or lesser extent all European governments have
endeavoured to mitigate the downside effects of their welfare states
in three ways over the past twenty years. They have done so by:

e introducing greater work incentives into benefit systems;

e sharpening the efficiency incentives facing service providers
like schools and hospitals;

® encouraging a greater mix of private with public funding but,
at least in some cases, in ways that enhance the interests of
the poorest.

I shall have most to say about the third of these strategies as the
first two have been much discussed in the literature, but it is
important to see all three as necessary complements to a single
strategy.
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WORK INCENTIVES IN BENEFIT SYSTEMS

The countries of Europe have differed in the way they have
provide some kind of safety net for the poorest who are not in
receipt of social insurance benefits. In more recent years there has
been some convergence. The UK was unusual, if not unique, until
recently in having a single means tested minimum income which is
nationally set and regularly revised. It applies everywhere in the
country, except in relation to housing costs. The rules that govern
requirements to actively seek work as a condition for seeking work
are also nationally set, though have been subject to local
interpretation in the light of differing employment prospects. It
was because these prospects locally became so poor in the 1980s
that the test of genuinely seeking work and the handing out
benefits with little question, became the norm.

In other parts of Europe public assistance often remained a
very local service. The way the long term unemployed and those
who do not qualify for unemployment insurance are treated still
reflects these very different public assistance traditions (Lodemel
and Tricky 2000).

For a long period in the 1960s, 1970s and 1980s the United
Kingdom suffered from high levels of unemployment, low growth
and high inflation. Instead of having one of the highest per capita
incomes in Europe after the war it slipped to having one of the
lowest. The UK suffered, in particular, from high levels of long
term unemployment. Short term frictional unemployment was not
that different from other nations in Europe. Colleagues’ research at
the LSE (Layard 1997) suggested that the reason for the high levels
of long term unemployment lay in the lax administration of the
benefits system. The UK set essentially no limit on the length of
time individuals could remain unemployed and draw public
assistance benefits. The rules had been strict in the 1940s but
eroded and became overwhelmed in the periods of high
unemployment in the 1970s and 1980s. Once someone had been
unemployed longer than six months, and certainly a year, they had
little chance of ever re-entering employment. These individuals

6
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played no further part in the labour market, in pressing down on
wages by offering their services. In this respect countries like
Sweden with more active measures to re-enter workers into the
labour market were able to sustain higher levels of employment.
The UK was prepared to support single parents who were out of
work for longer than almost any other European country (until the
youngest child left school) and combined this with little in the way
of care for children for any working mothers. It was no wonder,
then, that the UK had the highest levels of single parenthood in
Europe (Lewis 2000; Kiernan, Land and Lewis 1998). The welfare
state was, in short, encouraging both long term unemployment and
single parenthood, the argument ran.

The UK set about trying to reverse both, beginning in the mid
1990s. This strategy took the form of both sticks and carrots.

Sticks

The Conservative Government replaced the old unemployment
benefit by a Jobseekers Allowance which required active job search
as a condition of receiving a benefit. The New Labour
Government after 1997 developed a whole series of new sticks and
carrots applied to different groups of long term unemployed. It
copied many aspects of an active labour market policy from its
Scandinavian and Dutch neighbours as well as schemes in
Australia and New Zealand, less so the United States.

Those aged 18 to 24 without children were the first targeted. If
they had been unemployed and receiving the Job Seekers
Allowance for six months they were required to attend an
interview and be assigned to a personal advisor to assist them in
gaining a job. They would receive advice on the particular
suitability of different kinds of job, help with job applications, and
preparation for interviews. For others it would mean further
training, education or work place skills. This phase would last four
months. If there was still no job the young person would face four
options and had to take one of them:
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* A job with a designated employer who would receive a wage
subsidy and a training allowance.

e Full time education on full benefit if the individual was
deemed to be poorly qualified.

® A job in the voluntary not for profit sector, again subsidised
and with a training grant.

* A job with an Environmental Task Force — open air jobs with
training included- to prepare young people for work.

If none of these were chosen benefits were reduced.
The approach was gradually extended to other groups:

® Those over 25 out of work for two years and shorter periods.
e Those over 50.

Disabled persons.

Those with repeated periods out of work.

¢ Lone parents.

The government approached the last group particularly gently
merely requiring job related interviews for those with older
children and those with long periods out of the labour market. No
sanctions were introduced of the kind that were a feature of the
American welfare reforms.

Carrots

Along side these penalties and enforced advice went financial
incentives.

® A minimum wage that grew gradually after a cautious
beginning to reach just over over £5 an hour.

e The starting point at which employers and employees had to
pay social insurance was raised.

e Tax credits for those working on low pay (Working Tax
Credit) and for those with children on low incomes (Child
Tax Credit) effectively supplemented low pay for these
groups.
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Outcomes

The direct impact of the advice/ sanctions package has been cost
effective (with a twenty per cent greater chance of young people in
the programmes re entering work) but the overall impact was not
large in macro economic terms compared to the wider
improvements in the economy.

The relative importance of the ‘making work pay’ component
in the strategy has been greater and significant. The same has been
found in other countries (Banks, Disney Duncan and Van Reenen
2005).

The big failure has been to reduce the scale of long term
sickness absence. This has grown from just over half a million
individuals on benefit to two and a half million in 2005. This trend
is linked to those thrown out of work in the old industrial areas
and the difficulty in gaining access to the labour market for those
who have been sick for long periods, often with mental illness. But
it is also the result of the fact that long term sickness benefit is
more generous and doctors are reluctant to deny their patients
access to these benefits if there is any case to be made. New rules
will apply to applicants for a new benefit from 2008. This will
require careful independent medical and work related assessments
to qualify (Cm 6730, 2005).

In short, this has been a long and politically sensitive path but
the evidence suggests that those countries in Europe that have
adopted measures to reduce the rigidities of their labour markets
and to reverse the perverse employment incentives of their benefit
regimes have come to enjoy lower levels of unemployment.

In the 1980s and 1990s the UK ran into inflationary and
balance of payments difficulties when its levels of unemployment
fell below ten per cent of the work force. Now the figure is nearer
five per cent (Nickell and Quintini 2002). The reduction in benefit
costs and the extra revenue generated by has meant the UK has
been able to expand its health and education system at twice the
rate that was possible in the previous decades.
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Lessons for Latin America

The lessons for Latin America may not be that direct. They do not
have the same extensive unemployment or universal assistance
schemes in the first place. But two lessons do, I think, apply.

® More extensive unemployment assistance and safety nets will
surely come. Building in positive individual help/advice with
some sanctions, so as not to be trapped on benefit, will be
important.

e The distinguishing feature of the UK reforms and their
success has been positive financial inducements to enter the
work force and to do so in ways that improved the incomes
of families with children. In the US where the main emphasis
has been on getting single mothers to work most of the extra
income generated has gone on work related expenses. In the
UK most of the extra income families have gained has been
spent on child related expenses (Waldfogel 2007). How you
go about welfare work related reform matters a lot.

IMPROVING THE EFFICIENCY OF STATE SERVICES

Improving the efficiency of the way in which state services operate
is important for several reasons.

e Keeping voters satisfied in ways other than increased
spending can mitigate fiscal pressures.

e Using the large human capital and other resources involved
in public service provision to greater effect improves overall
economic efficiency.

e Keeping consumers satisfied with the quality of collectively
funded services is necessary if they are not to exit to private
alternatives and hence undermine their capacity to deliver
the equity and solidarity goals that they embody.

10
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Over nearly two decades the UK government has sought to
introduce a degree of competition and consumer choice into the
health, education and care services for the elderly (Le Grand
2003). These moves have parallels in other European countries but
they have been greatest in England, not Scotland or Wales whose
devolved governments have been much more sensitive to producer
interests. In general these changes have popular with users but not
with professionals.

Until the 1990s all these services were operated as state
monopolies.

e Hospitals received budgets that grew annually with no
relation to the number of patients actually treated. Patients
had little option but to go to their local provider. The longer
a hospital waiting list the greater the opportunity for clinical
staff to increase their incomes through private practice.

e Social care services used to be provided by locally elected
councils supported by central taxation. There was no choice
of provider or individual capacity to vary the mix of services
received.

 Schools were similarly provided by local councils with
incremental budget allocations and little way for parents to
know whether their child was doing well or badly or to do
anything about it.

In each case the ways funds reached the institutions provided
no incentives to improve efficiency.

Now major changes introduced over a twenty year period have
tried to tackle these perverse incentives. Hospital budgets are being
determined by the number and nature of the treatments provided.
State schools are paid according to the number of children whose
parents choose to attend that school. Regular national tests inform
parents how well their children are doing compared to nationally
set norms. Services for older people and those in need of special
care are mainly provided by private and not for profit independent
agencies. Individuals and their relatives can increasingly receive a
budget with which to purchase their own services.

11
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It would be wrong to suggest that all has gone smoothly. There
have been errors in the way rewards and tariffs have prices have
been set, unnecessary organisational disruption and much else. The
price that it was felt necessary to pay service professionals to
accept these changes —notably in big salary hikes for the medical
profession— was too high. Some of the measures do not in my
view go far enough. Doctors still do not face enough direct
efficiency incentives. But overall standards have risen in all these
services and so have their diversity and response to individual
needs.

Two decades ago large numbers of people (over 200,000) had
to wait over a year for non emergency treatment. Now the
maximum wait in England is two months for a non emergency case
from diagnosis to treatment. For life threatening cancer the
treatment will take days. This has resulted from both more money
and central pressure and targets. Similarly a decade ago sixty
percent of English children fell below what the state considered to
be a minimum level of maths attainment for a modern citizen.
Today the figure is down to twenty per cent and falling still.

Lessons for Latin America

Again, the nature of state services differs widely between the UK
and Latin America and there may be no direct easy lessons.
However, some general points can be made:

e The incentive structures implicit in the ways in which state
institutions are funded matter.

e Changing them may be costly and difficult but the efficiency
gains can be considerable.

e Often the gainers are the poorest who have had little choice
in the past and have suffered most from the monopoly
practices of state providers.

Hence, in two important areas, the UK and English
governments have moved to tap private funds. But they have done

12



FUNDING 21% CENTURY WELFARE STATES

so in ways that do not interfere with the basic goals of the welfare
state and again are intended to help the poorest most. I take two
examples — pensions and the funding of universities.

MOBILISING PRIVATE FUNDS
Pensions

The United Kingdom, the Netherlands and Switzerland are
unusual in Europe in that they have relied heavily on funded
occupational pensions as a major element in their provision for
retirement. (For an analysis of how and why this happened see
Pemberton, Thane and Whiteside, 2006.) In this sense they are all
three nearer to South American pension schemes than anything in
Europe.

The UK added tax subsidised personal private pensions to the
range of occupational and state pensions on offer in the 1980s.
Both Switzerland and the Netherlands have required, or all but
required, occupational pension scheme membership by law or
strong union / employer agreements nationally set. They have built
this compulsion on minimum or citizen’s pensions which provide a
platform of guaranteed state provision at some level of agreed
adequacy. Because these basic pensions are not means tested any
pension earned in an occupational scheme fully benefits all
pensioners.

The UK has been different yet again. It always set its post war
flat rate pension below the safety net level provided by its national
system of public assistance. In that sense it never implemented the
Beveridge Report ( Hills, Ditch and Glennerster 1994) . Then, in
the 1980s, the Thatcher Government began to steadily erode the
value of the basic state pension relative to average earnings to
which the pension had been linked for many years. By raising it
only in line with prices, not earnings, the value of the basic pension
for a single person fell from about a quarter of average earnings in
1980 to 15 per cent by the late 1990s and was set to fall to less

13
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than ten per cent in the next two decades. It was essentially
disappearing. The Conservatives, in their 1997 election manifesto,
proposed to abolish the state pension altogether, closely following
Chile’s original model. Roughly half the population were largely
dependent on funded employer pension schemes. The rest have
relied on the declining basic state pension, small occupational
pension additions and means tested benefits.

As late as late 1990s the government was convinced of the
virtues of this pattern (Cm 4179, 1998). Increasingly targeted
means tested pensions supported the poor while voluntary
membership of occupational and private personal pensions heavily
invested in equities were providing varied pensions at a very low
cost to the exchequer. At about five per cent of the GDP the UK’s
state pension cost was containable and would not rise over the
succeeding fifty years, indeed it would fall, even though the
population would age considerably (H.M. Treasury 2002). Such at
least was the Government’s hope. Private pensions and private
savings would take the strain and they would do so without any
state compulsion. This was to prove a completely unrealistic
prognosis.

® Major informational problems face individuals wishing to
make rational investment decisions about old age. These are
not merely concerned with uncertainties about the long term
future but about the nature of financial markets. The scale of
ignorance here is striking. Even when the information is
good people find it difficult to understand and even more to
act upon (Barr and Diamond 2006).

e The attempt to draw in individuals with moderate incomes to
invest in their own personal pensions with the help of
substantial tax relief failed. Many individuals left
occupational pensions for immediate tax benefits and found
themselves less well covered for retirement. Since companies
had not pointed this out to investors they were found by the
regulatory agency to have been guilty of miss selling and had
to compensate investors. This made companies very wary of
selling to people on moderate means. The new cheap private

14
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schemes that employers were required to offer completely
failed to be taken up by employees.

Company pension schemes began to fail too. Buoyed up by
rising stock markets many companies took ‘contribution
holidays’ only to find that when the stock market fell they
were in long term debt. This was compounded by the fact
that they systematically underestimated the likely longevity of
their members. The rising costs of defined benefit schemes
led them to transform their pensions to defined contribution
schemes. But not only did they shift the risks in this way to
their employees but they took the opportunity to reduce
their employer pension contributions despite the growing
longevity of their members.

The large industrial companies that had been the backbone
of private occupational schemes largely went out of business
in the 1980s. New smaller service industries did not begin
this expensive luxury. Final salary defined benefit schemes
became largely confined to public sector employees.

Along side the rapid with drawl of the private sector from
pension provision the state continued to run down its own
basic pension scheme. But to reduce pensioner poverty it
introduced an increasingly complex pattern of pension
supplements for the poorest. The combination of these two
trends produced the inevitable outcome — a growing
dependency of the elderly population on means tested
benefits. The government appointed Pension Commission
(2005 p 64) estimated that with no change in policy the UK
was heading for a situation in which 80 per cent of elderly
households would have been dependent on mzeans tested
state pensions. They would therefore have lost much of their
incentive to save in any form of private pension scheme.
Despite the future fragility of pension income the share of
individuals’ adult lives lived in retirement had steadily grown.
It was 17 per cent in the 1960s. By 2005 it was 31 per cent.
Working life had not grown in line with the experience of a

healthy life.
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In short, the UK experiment with voluntary membership of
private pension schemes as the prime means of providing
retirement income failed.

An independent Pensions Commission was set up to provide an
alternative route and, in particular, to consider the case for
compulsory membership of private pension schemes.

Its two reports in 2004 and 2005 gained unusually wide
support. Public concern with a future of uncertain and falling
incomes in old age grew to the point that the public was prepared
to support painful action so long as it made income in retirement
secure. Legislation is going through Patliament at the moment
(April 2007) which will implement most of the Pension
Commission’s recommendations. (Outlined in Cm 6841, 2006 and
Cm 6975, 2006) Some important detail remains to be agreed with
the private pension industry but the resulting framework will be
unique in Europe and provides a contrasting model to the Spanish,
Swedish and German models described by other participants at
this conference.

In essence it is based on five principles:

® The funding of adequate retirement income will be
impossible unless the length of working life increases as fast
as the expectation of life. It is only fair in an inter-
generational sense that the proportion of life spent in
retirement does not continually rise. To the surprise of UK
politicians this principle has gained widespread acceptance.
The government is legislating for the full state pension age to
rise from 65 to 68 by 2050. The pension age for women is
already rising from 60 to 65. When that transition is
complete the combined full pension age will go on rising to
68. The aim will be to stabilise the share of adult life spent in
retirement at 30 per cent. This principle is in line with that
adopted in Sweden and Germany though implemented in a
different more explicit way.

e Membership of private or occupational pension schemes
should not be compulsory. People should be free to choose
others forms of saving or not to save at all if they wish

16
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(beyond tax enforced funding of a minimum state pension
explained below.). The exact pattern of income over a life
time is for people to choose. However, this should be a
deliberate choice. Given the difficulty individuals have in
making long term financial decisions government should
arrange for people to be members of such schemes unless
they deliberately choose to opt out. Evidence from the US
suggests that most will not (Choi ez al. 2002).

— Employees over the age of 22 earning above £5,000 and
up to an earnings limit will be automatically enrolled into
a private funded personal pension account approved by
the National Pensions Saving Scheme and chosen by the
employee or they may opt to enter an approved
occupational pension scheme run by their employer. They
will have the right to opt out. (The self employed will not
be automatically enrolled though they can opt in.)

— Those not opting out will pay at least four per cent of
their earnings, up to the upper earnings limit into the
nationally organised scheme or into their employer’s
occupational scheme. Employers will be required to
contribute a matching three per cent and government
will, through tax relief, add another one per cent. In the
case of those opting for a personal account the money
will be collected by the tax authorities and transferred to
the fund of their choice via the national agency. This will
keep the individual’s records and give the individual a
regular up date. This arrangement will substantially
reduce collection and administration costs found in
private schemes. People can opt out or change funds at
any point.

— Those who do not opt out but fail to choose a scheme
will be automatically assigned to a default scheme.

This will be administered by an independent agency
which will outsource the management of the fund.
Research suggests that this may cover the majority of
lower paid employees.

17
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— For those who do make choices there will be:

* A restricted number of bulk bought funds with low
charges;

* A wider range of funds to include ethical investments
and branded funds with higher charges.

— This approach gives the private funded sector a much
larger role compared to Sweden or Germany. Most of the
population will be contributing most of their pension
savings through a private funded defined contribution
scheme though one that is heavily regulated by the state.
The idea of giving individuals choice as to how to invest
in funded schemes is common to the Swedish and
German schemes. The difference is in the scale of
membership. In the UK the funded schemes will form the
bulk of pension provision as in the Netherlands and
Switzerland. It differs from the Netherlands and
Switzerland in continuing with a voluntary principle
though heavily weighted in favour of membership. It is
closest to the New Zealand pattern.

— On retirement the accumulated funds will be used to buy
annuities.

The state will play a major role in keeping down the
administrative costs of private schemes. This is one of their
major defects. The costs of selling and administration can
reduce the potential private pension by up to third. The
Pension Commission therefore recommended that annual
management charges be capped at 0.3 per cent of funds
under management. The whole scheme is expected to reduce
management costs by between 20 and 25 per cent over the
present.

It is impossible to expect individuals on low incomes to save
for retirement if the benefits are taxed away in the loss of
state means tested support. The basic state pension will
therefore be raised in line with earnings. In combination with
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the existing second state pension, and at some point merged,
state pension provision should lift most pensioners off means
tested income support. It will involve an increase in state
pension spending. State pension spending in the UK is
currently running at 5.2 per cent of the GDP. This will rise to
5.9 per cent in 2030 and 6.7 per cent in 2050. This will still
be about the lowest in Europe.

e Women will benefit from a general reduction in the qualifying
period for the state pension from 40 to 30 years of work. They
or any major carer will also have contributions credited to
them for periods when they are looking after children or
disabled relatives. However, these advantages only apply to the
state pension. The same disadvantages as now obtain for
women in the private funded sector. Any interruption of
earnings or part time work seriously reduces an individual’s
pension prospects. It is perhaps the scheme’s major draw back.

The UK is thus set upon a significantly different path from
most other European countries. The low state spending on
pensions may give room for other state spending to rise. The
higher private savings rate that could result may raise investment
and productivity but none of this is guaranteed. The government is
trying to give the private funded model a boost and make it the
dominant provider without making membership compulsory. How
far it will succeed is another matter. It will surely be watched
closely. Its major weakness has to do with the treatment of women.
The gender sensitive model introduced into the basic state scheme
does not carry over to private schemes.

Lessons for Latin America
The UK has moved nearer to many Latin American schemes than
most other European countries. But it is different and there are

some aspects that are relevant to those thinking of reform in Latin
America.
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¢ The foundation for private saving is to be a universal above
poverty line state scheme. Though not a full citizen’s pension
the state builds in equal state pension right accruals for those
while not working because they are caring for children or
other family members. Latin American schemes have not
been good at poverty relief or meeting women’s needs.

e Membership of private schemes is not compulsory but
heavily encouraged by assuming membership, requiring a
person to contract out and giving matched employer and
state funding.

e The restricted range of schemes available to members of the
state savings scheme, resulting from wide competition and
government rules, will reduce the costs of administration and
selling by a large margin.

UNIVERSITY FINANCE

The vitality of the university sector contributes critically to the
efficiency of advanced economies and hence their capacity to
support a growing elderly population and welfare states more
generally. It does so both in terms of the supply of highly educated
people and in the spin off from advanced research. However, all
European nations are finding it difficult to sustain the quality of
their universities especially in competition with the US and,
increasingly, Asian institutions.

e In most countries tuition has been provided free or at very
low cost.

* In only a few countries is there extensive finance of student
living costs.

e In some all young people gaining a given entry qualification
can enter university.

e In all countries there has been a drive to expand entry from a
narrow base to mass provision.
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The results are inefficient and inequitable.

* Universities are struggling to sustain quality with rising
intakes.

e There is no incentive for students to make economically
efficient choices:

— as to whether to stay on at all;

— in the courses they choose, high and low cost courses
appear equivalent;

— in the type of institution to attend. At the moment those
who follow vocational courses have to pay, those who
follow academic courses in universities do not.

e The opportunity costs of staying on after school are high for
poor families even when tuition is free.

e State funding is thus strongly pro rich. In the UK
expenditure on post school education has been five times as
great for the richest fifth compared to the lowest fifth of the
income distribution (Glennerster, Falkingham and Barr
1995).

In 1997 universities in the UK were in serious financial trouble.
The Labour Government in the following year put some extra
taxpayers’ money into the system but more significantly permitted
universities to begin charging for tuition in England. (This was not
the case in Scotland which gained power to make its own policy in
this period.) A required fee was set at £1,000 a year, increased by
inflation thereafter. The fee was related to the income of parents so
that students from families in the lowest third of the income
distribution paid nothing, the second third paid half the fee.

This gave universities some respite but not much. The scheme
was unpopular and steps to limit the costs to poorer families meant
that it ended up not producing a great deal of revenue. By 2003/4
these fees only produced £400 million a year out of a total budget
of £8 billion for higher education. Nor could institutions vary their
fees to reflect the cost of their courses so there were no efficiency
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signals. The scheme relied on parents’ willingness to pay the fees.
However, there was one advance. The loans available to cover
living expenses were to be repaid through the income tax system as
a percentage of future income paid until the loan was paid off. The
whole satisfied neither the universities nor students.

The Labour Government tried again and the new financial
settlement was introduced in 2006. It involves higher fees repaid
after graduation through a form of graduate tax.

As someone who advocated such a solution long ago
(Glennerster ez al., 1968) and was involved in the design of the
current scheme, I am clearly prejudiced. (For an account of the
evolution of the intellectual case see Barr and Crawford, 2005).
But I would like to think that the OECD was right to suggest that
it could become the role model for other European universities.
The OECD 2004 Report on the UK Economy concluded:

‘Given the growing constraints on public finances, it would be
difficult to raise large amounts of extra funding for British
universities via general taxation, nor would it be fair when
considering that the individuals endowed with education enjoy
large gains from it. In particular for higher education, the private
returns are large, and in the UK those with a university degree
earn, on average, about twice as much as those without post-
compulsory education. Because of this large wage differential and
because, as in other European countries, most of the spending on
higher education is paid out of the public purse, the average
economic return to individuals taking higher education is probably
the highest in the OECD... The whole package of changes
[described below] will generate an amount equivalent to about

0.2% of GDP".

So, how does the scheme work and what are its long term
advantages and limits? What still needs to be done?
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The 2006 reforms: Improved access and a ‘Graduate
Contribution’

The key elements to encourage access were:

e ‘Up front’ tuition fees paid by home and European
undergraduate students on entering university were
abolished. (Universities have always been able to charge for
postgraduates and overseas non European students.)

e Maintenance grants covering living expenses for students
from poor homes were reintroduced.

® Loans to cover maintenance costs for the non poor were
made more generous and repaid through the tax system.
These carry no interest but the debt increases in line with
inflation. A ceiling to the availability of these loans prevents
the rich benefiting.

e In giving permission charge fees recoverable after graduation
universities have to agree to take steps to ensure they take
special measures to attract poorer students and those from
state schools in poorer areas.

The increase in tuition income from home students was
achieved by:

e Charging students a fee of up to £3,000 a year depending on
the course they take. This limit is set for the coming
Parliament but will surely rise further.

® The university gets the fee income when the student
attends. But the money to fund this action is borrowed on
the open market by a not for profit Student Loans
Company. This Company then repays those loans from the
revenue collected by the Inland Revenue from g
raduates.

® Government pays the company to undertake this task and
under-writes any shortfall that occurs because a graduate
does not pay the full sum through earning too little, for
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example. Only this sum appears under the government’s
public spending totals.

Students will repay only when their income rises above
£15,000 a year — a figure that will probably rise to keep pace
with earnings. Ex students pay 9 per cent of any income
received above that sum until their debt is wiped out. After
25 years the debt is wiped out in any case. If a graduate’s
income remains low or non existent because of poor health,
bad luck or caring responsibilities she will never have to
repay the full sum. This applies particularly to women who,
it has been calculated, will repay only 60 per cent of their fee
‘debt’ on average.

The student loan carries no interest but the debt rises in line
with inflation.

The advantages of this set of arrangements are that:

Universities gain an income free of government restrictions
and begin to compete on price and quality.

It opens the way to increasing income from students while
preventing an up front price barrier.

There are incentives for universities to attract children from
poorer homes or disadvantaged schools. They lose their fee
freedom to raise fees unless they do.

The whole is much less favourable to higher income groups.
It frees part of the potential education budget to be used on
needy groups such as for pre school provision.

The fear was that the whole idea of a ‘fee’, even paid in the
future, would deter students. This has not happened.
Applications to universities in England have risen by seven
per cent in the past year — a much faster rate than in the
other parts of the UK where there are no fees and this
scheme does not apply — Scotland, for example.
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Some improvements still to make

e The fee ceiling is still low. It will surely gradually rise as the
scheme becomes accepted.

e Some of the potential advantages are minimised because of
the subsidised interest rate on borrowing. In the New
Zealand a moderate interest rate was charged (1% above
government borrowing rates) but this has been much
reduced. An Advisory Committee pointed out that this had
led to richer students making money by borrowing at the
subsidised rate and lending at market rates. (New Zealand
Tertiary Education Advisory Commission 2001). In Hungary
the government sets an interest rate at the level the
government can borrow plus a risk premium and
administrative costs. There is no subsidy. Public spending
could be used more effectively and in a more redistributive
way if this policy were adopted in England. If the loans were
given at a near market rate, there would be no reason to limit
such loans on a means test basis. That would reduce the
complexity of the scheme. It would also reduce the scale of
what is counted as public borrowing in the National
Accounts.

e The logic of the scheme is so strong that it could be
expanded both upwards and downwards in the education
system. If there were no interest rate subsidy those wishing to
take post graduate courses could be included. So could those
wishing to take vocational or other courses. They are often
credit constrained at the moment.

Why not a pure graduate tax?

The original proposal I made forty years ago was for a graduate
tax. Those who graduated would pay back the cost of an average
degree, or the average for their subject, by an addition to their
income tax for life or until a given age when on average the costs
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would have been covered. The rationale was mainly one of equity
and the taxing of private gains made from public investments. It
had several disadvantages.

e The costs of expanded free education came immediately
while the revenue gains would be reaped by the next
government.

e There was no gain in university freedom. The central
government would still control the universities’ incomes
while the Treasury gained the tax revenue.

® There was no gain in allocative efficiency, there were no
competitive zzzstitutional price signals or competition.

It was for these reasons that I came to advocate a more subtle
form of graduate contribution that improved efficiency
incentives for universities and reduced the scope for government
control.

A model for other countries including Latin America?

The basic financial problems faced by the English universities are
not that different from those in Europe or Latin America. The
necessary ‘three legs of reform’ (Barr and Crawford 2005) are:

e Variable fees to improve institutional efficiency.

® An income contingent loans scheme large enough to cover
both maintenance costs and fees which are not full cost but
reflect the fact that higher education has some public as well
as private benefit. It should not be interest free since blanket
subsidies of this kind cost a lot and result in complexity if
limited to certain income groups. An established income tax
system is a very efficient collection mechanism. Default and
avoidance is very low, currently only 1 per cent of receipts
for the maintenance loans given so far.

® Active measure to promote access.
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Norway, Sweden and the Netherlands all have loans systems of
some kind to cover student living expenses. Hungary, Australia
and New Zealand have systems that recover tuition fees through
their tax systems. These countries also have some of the highest
rates of entry to tertiary education (OECD 2006). As in so many
other ways the non Scandinavian, non Anglo Saxon European
countries differ significantly, though even there tentative steps are
being made to raise tuition fees.

The in principle case advanced here applies as strongly to Latin
America as it does in England I would argue. Indeed, in countries
with very high levels of inequality and poor state universities it
applies even more strongly. The major constraint is with the
effective revenue raising capacity of the income tax system. Latin
American countries have difficulties here. However, failure to
repay through that mechanism does not eliminate the debt to
government in legal terms. There a lot to be said in the long run
for an international scheme — perhaps a Latin American one.

Some objections met

Discussions with colleagues in Europe suggest a number of
objections to the spread of this idea.

e Governments will, they suggest, merely reduce their support
for universities by the same sum as any increase in fees from
students and nothing will change financially. This is what
happened in Australia in the long term. However, the
Australian case is different in a number of respects. All
universities had to charge a flat fee that differed by subject.
In England growing freedom to charge will be less easy to
merely offset with across the board real cuts. Even if that
were the case the big gain would be that universities
gradually freed themselves from government controls.
However, I find the argument not supported by English
experience so far. The political constituency for increased
university funding did not go away when fees were
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introduced. Indeed the whole debate about fees raised the
political profile of university funding. Funding from the tax
payer has grown faster after fees were introduced, perhaps as
a result of that higher profile. Even if it did turn out that the
Treasury ‘saved’ on the change it would still be a more
equitable way to fund education and release funds to be
spent on the education of young or pre school children.
Graduates already pay for their higher education as they earn
more and hence pay higher taxes. This is a false argument.

— Its appeal partly rests on the assumption that those with
higher incomes already pay a higher proportion of their
incomes in tax. However, only one fifth of tax revenue in
the UK comes from direct taxes where this is true. The
poor actually pay a higher proportion of their income in
taxes overall than the rich. This means the poor
contribute proportionately more of their incomes towards
the costs of higher education than do the rich. The
changes in university funding in the UK will make the tax
system more redistributive (Dearden, Fitzsimons,
Goodman and Kaplan 2007).

— Under a system of free higher education those earning
higher incomes who did not benefit from any state
investment in them are required to pay just as much as
those who have not so benefited. This is unfair.

— Those who have benefited and are deemed, on this
argument, to be using their taxes to ‘pay back’ the costs of
their higher education are not contributing as much of
their tax revenue to other purposes. They are not paying
their fair share to the cost of the National Health Service
or to schooling.

Some people have more spent on them by the NHS than
others. Does this mean they should pay more? No. So why
should university students? Answer, the case is quite
different. We pay into the welfare state as an insurance
against bad things happening. We spread these risks as we do
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in any insurance scheme. Higher education is not a risk in
the same way. It is a benefit. I am not better off by virtue of
being sick or unemployed. There I am merely compensated
for being worse off. In so far as an individual invests in
higher education and then fails to get a good job or decides
to bring up children or looks after an aged mother then the
state will pay his or her university fees under this scheme.
She has suffered so the state compensates her. Here the state
is acting in exactly the way it does in the rest of social policy.
It is insuring against such risks. However, in so far as a
graduate raises her income and benefits by virtue of the
state’s investment in her, she pays more. It is exactly the same
principle as applies, or should apply, to differential gains in
property prices that arise because of the state’s activity in
granting planning permission for development, putting in
sewers and roads on one person’s land and not another. Such
a private gain we call ‘betterment value’ and it is, or should
be, taxed.

AN EMERGING STRATEGY?

I have suggested that slowly and in a piecemeal fashion European
welfare states have begun to respond to the fiscal pressures they
are under. They have taken three routes:

Improving the efficiency of the services themselves to make
more use of the scarce tax funds that are available. This has, in the
UK, taken the form of introducing more diversity into the range of
service providers and competition between them.

All countries have sought to reduce the perverse incentive
effects benefits that have sustained long term unemployment. It
was particularly true of the UK which has steadily tried to adapt
the benefit system to re-engage those at risk of long term
unemployment.

All European countries are developing a mix of private and
public funding for some key services. The notion that social policy
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has to be funded by taxation is giving way to the notion that it can
be funded in some cases by shared public and private funding
while the nature of the funding and its purposes are subject to
collective regulation and can be engineered to help the poorest
most. Both the UK experiments in university funding and private
pensions are in their early stages of development. But they do
suggest a new and promising path if only for some services.
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I. COMENTARIO

JESUs Ruiz-HUERTA

INTRODUCCION

El trabajo presentado por el profesor Glennerster contiene infor-
macion muy util sobre las tendencias recientes del Estado de Bien-
estar en el Reino Unido (RU), y describe las nuevas politicas que
afectan en ese pais al empleo, al aumento de la calidad y competiti-
vidad de los servicios publicos fundamentales (sanidad, educacion y
servicios de dependencia), las pensiones y las universidades, como
ejemplos interesantes de los cambios que se producen en la finan-
ciacién de los servicios de bienestar, con la finalidad de dar mas
margen de maniobra al sector privado de la economia, pero asegu-
rando que los colectivos mas desfavorecidos (los pobres) no se vean
perjudicados.

La descripcion de las politicas permite entender de manera facil
el cambio institucional y las tendencias de transformacion del Esta-
do de Bienestar britdnico. Pero ademas de explicar las tendencias
institucionales, incorpora algunas perspectivas interesantes de teo-
ria econdmica (incentivos en el mercado de trabajo y competitivi-
dad) en las que me gustaria centrarme. La propuesta del profesor
Glennerster es que el Estado de Bienestar debe redisefiarse para ha-
cer minimas las caracteristicas perversas que apareja en términos de
eficiencia aunque, a su juicio, los efectos negativos no sélo se pro-
ducen en el sector puablico sino también en el privado (como se
pone de manifiesto, por ejemplo, a través de las crisis de las empre-
sas dedicadas a los planes de pensiones). En este sentido, seria coin-
cidente con otras propuestas como el Informe Sapir, que ponen el
acento en la inviabilidad de algunas instituciones del Estado de
Bienestar si no se toman medidas para cambiar elementos bésicos
de la organizacién econdmica, como el mercado de trabajo.

* Director Instituto Estudios Fiscales (IEF), Madrid.
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Quizés el aspecto mas interesante de las propuestas contenidas
en este trabajo es que el proceso de intensa revision necesario para
mantener y mejorar el funcionamiento del Estado de Bienestar,
puede tener un especial interés para el 4mbito que aqui nos convo-
ca, es decir, la region de América Latina.

En esta direccion, puede ser util recordar que, como explicaba
el profesor Atkinson (2004), el futuro del Estado de Bienestar de-
pende criticamente de dos factores basicos:

a) De la dificultad de los sistemas impositivos para recaudar
recursos tributarios en un mundo cada vez mds competiti-
vo y abierto. El documento que comentamos, nada senala
al respecto y tal vez deberia ser objeto de algiin comenta-
rio. Como exponia Tanzi en 2002, en el nuevo escenario,
las «termitas fiscales» estarian erosionando de manera in-
tensa los sistemas de obtenciéon de ingresos publicos. Se
trata, en todo caso, de un tema clave también para América
Latina.

b) De los problemas asociados a los incentivos (al trabajo, el
ahorro, la inversion..) que el Estado protector genera, que si
son objeto de atencién en el trabajo, especialmente en los
campos del mercado de trabajo, los servicios publicos basi-
cos y las pensiones. En esos puntos centraremos las obser-
vaciones al documento.

INCENTIVOS LABORALES

El autor sefiala cémo los cambios en el sistema de incentivos de la
oferta de trabajo y las nuevas politicas activas en el mercado de tra-
bajo (el llamado workfare), estan dando lugar a una disminucion
apreciable de las cifras de paro. Me gustaria no obstante introducir
una breve reflexion sobre el supuesto que sustenta la argumenta-
cion del ponente. En su opinidn, «la razén de los altos niveles de
desempleo de larga duracion (durante los setenta y ochenta en el
RU) es la gestion excesivamente laxa de las prestaciones (el sistema
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de beneficios)». Para apoyar tal supuesto, menciona el trabajo de
Layard de 1997 y la creciente corrupcion asociada a la aplicacion
de los beneficios de asistencia social: «El RU no establecia esencial-
mente limites sobre la duracion del periodo de tiempo en el que las
personas podian estar desempleadas y con derecho a recibir ayudas
publicas. Las reglas eran estrictas en los afos cuarenta pero se fue-
ron deteriorando y se vieron desbordadas en los periodos de eleva-
do desempleo de los afos setenta y ochenta» (pag. 10).

Aungque, en su trabajo antes mencionado, Atkinson nos recorda-
ba que el seguro de desempleo se introdujo precisamente para me-
jorar el funcionamiento del mercado de trabajo, parece claro, en
efecto, que, a partir de los modelos de bisqueda de empleo y de la
teorfa macroeconémica convencional, la existencia de prestaciones
por desempleo puede reducir la oferta de trabajo de los individuos.
Sin embargo, el supuesto puede resultar excesivamente fuerte, so-
bre todo si tenemos en cuenta la evidencia econométrica disponible
sobre los efectos econdmicos causados por las prestaciones por des-
empleo. Desde los trabajos seminales en la revista Econométrica de
Lancaster (1979) o Nickel (1979), que introducian anélisis de su-
pervivencia en este campo, hasta los documentos mas recientes
(Jenkins y Garcia Serrano, 2004), parece claro que las prestaciones
de desempleo producen un efecto mas moderado sobre las decisio-
nes de oferta de trabajo de muchas personas que lo que predecia la
teorfa convencional.

De hecho, resulta dificil aceptar que era éste el factor que justifi-
caba los elevados niveles de desempleo en Europa en los afios seten-
ta y ochenta. Para poder demostrar tal afirmacion, seria necesario lle-
var a cabo un analisis detallado que distinguiera entre los cambios
desde el empleo al desempleo y desde el desempleo al empleo. En
relacion a la primera parte de la expresion, se ha sefialado conven-
cionalmente que el comportamiento ventajista de los trabajadores y
las empresas ha llevado a emplear los gastos de desempleo para cu-
brir los costes de las reducciones de plantilla. Sin embargo, la revi-
sién de la literatura empirica disponible que llevé a cabo Mato Diaz
en 2003 puso de manifiesto que «el impacto de las prestaciones de
desempleo sobre los cambios del empleo al desempleo es muy débil»
y se concentra principalmente en los trabajadores de mayor edad.
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Respecto al segundo efecto (reduccién de la oferta de trabajo
por parte de los perceptores de las prestaciones por desempleo),
parece que existe una evidencia econométrica muy fuerte (Atkinson
y Micklewright, 1991; Smith, 2003) en el sentido de que este efecto
resulta también moderado.

No obstante, la duracion de la prestacion si parece generar un
efecto mayor, aunque en este caso nos encontramos con una seria
dificultad de modelizacion, ante el hecho de que en muchos paises
existe un conjunto complejo de seguros y prestaciones de desem-
pleo y hay ademds problemas de heterogeneidad no observada
cuando las bases de datos empleadas en la mayoria de los estudios
(registros administrativos) no ofrecen todas las variables relevantes.
En todo caso, la importancia explicativa de la duracion de la presta-
cién debe asociarse a otras variables, como la situacién familiar de
los perceptores, la edad o el nivel educativo.

En consecuencia, aunque las ayudas al desempleo tienden a re-
trasar la busqueda de empleo unos pocos meses, y pueden aumen-
tar levemente el salario de reserva de los buscadores de empleo, es
poco creible que tales prestaciones sean la causa principal de los al-
tos niveles de desempleo en Europa durante los afos ochenta y no-
venta. Sin duda juegan un papel, pero seguramente es moderado si
lo comparamos con otros factores, como las crisis econdmicas o los
cambios en el sector productivo que condujeron a la existencia de
un elevado nivel de paro estructural.

Por otra parte, el autor explica bien los nuevos incentivos (stick
and carrots) generados por la reciente regulacion del mercado de
trabajo, especialmente en relacién con las politicas activas (workfa-
re). Sin negar la importancia de las nuevas reglas que pretenden
cambiar los incentivos, de nuevo hay que advertir sobre los resulta-
dos empiricos alcanzados cuando se ha intentado medir el efecto de
estos cambios (oficinas de empleo, cursos de formacion, subsi-
dios..., etc.). Como expresa Mato Diaz (2003), «los resultados posi-
tivos esperados no parecen concluyentes en la literatura economé-
trica. De hecho, las politicas de formacion parecen tener un efecto
positivo, pero pequefio». Los estudios efectuados para el Reino
Unido por Payne (2000), para Suecia (Sianesi, 2002) o para Alema-
nia (Hujer et al., 1997) s6lo comprueban la existencia de un efecto
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moderadamente bajo sobre la duracion del desempleo y muy pe-
quefo en relacion con los salarios.

MEJORAR LA EFICIENCIA DE LOS SERVICIOS PUBLICOS

El documento explica brevemente las reformas emprendidas en el
RU para introducir cierto grado de competitividad y al mismo tiem-
po mejorar la calidad de los servicios. El autor nos advierte de que
no dedica mucha atencién a esta cuestién por ser mas conocida y
tratada.

No obstante, merece la pena mencionar que el modelo britdnico
es un ejemplo interesante de reformas de los sistemas de bienestar,
a pesar de los problemas y de los errores que se produjeron en la
introduccion de los cambios, y muestra algunos resultados que pu-
dieran calificarse de espectaculares en términos de eficiencia (dis-
minucion de las listas de espera para diagndsticos y tratamientos en
los casos no urgentes, mejoras sensibles en los resultados escolares a
partir de los indicadores convencionales, etc.).

Como advierte el propio profesor Glennerster, la via a través de
la cual las instituciones prestadoras de servicios publicos reciben sus
fondos financieros es un factor crucial para explicar estos cambios.

Sin embargo, al tratarse de un cambio de reformas especialmen-
te sensible y sometido a frecuentes criticas, algunas de las preguntas
que se plantean desde paises con Estados de Bienestar menos desa-
rrollados, asi como desde aquellos que no disponen de servicios de
bienestar tan consolidados, se refieren al funcionamiento del siste-
ma sanitario en su conjunto, la valoracién de los servicios ofrecidos
por el sistema de bienestar britanico, el grado de aceptacion ciuda-
dana de los cambios producidos, los costes de gestion —en especial
respecto a otras épocas o las cuestiones vinculadas a la financiacion
de tales servicios—.
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PENSIONES

La explicacion de la evolucién de la pensiones en el RU durante
los ultimos veinte afos presentada en el trabajo resulta de nuevo
util y completa. Su conclusién principal es que el intento de hacer
depender el sistema de planes de pensiones privadas de la suscrip-
cién voluntaria fue un fracaso. No se consiguié ni prevenir la po-
breza de los mayores ni suavizar el perfil de las rentas recibidas
por los ciudadanos a lo largo del tiempo. Ello se ha debido a la
erosion de las pensiones basicas, junto con la reduccion del tama-
fo de los esquemas de prestaciones y el cambio general hacia es-
quemas contributivos.

El documento ofrece una sintesis de las Recomendaciones ela-
boradas por la Comision Independiente de Pensiones (2004, 2005),
muchas de cuyas provisiones estan atn pendientes del proceso le-
gislativo. La idea central es aceptar la crisis del modelo actual y
ofrecer un conjunto de propuestas de reconversion.

El profesor Glennerster muestra un andlisis pormenorizado de
ventajas e inconvenientes de las propuestas de reformas. Estoy
de acuerdo con su identificacion de las principales debilidades de
las mismas, especialmente la que se refiere a como la interrupcion
de ingresos o el trabajo a tiempo parcial reduce seriamente las pers-
pectivas de ingresos futuros de las personas. Llama la atencién, por
otra parte, la amplia aceptacion por parte de los ciudadanos (wides-
pread acceptance), segin el autor, de las propuestas de retraso de la
edad de jubilacion.

La principal ventaja que se apunta es el mantenimiento de un
gasto bajo para esta finalidad, incluso en presencia de un creciente
envejecimiento de la poblacion, lo que puede permitir el aumento
de otros gastos del sistema de bienestar. Es cierto también que el
crecimiento del ahorro privado puede dar lugar a un crecimiento
de la inversion y la productividad pero, como explica el propio pro-
fesor esto no esta garantizado.

Sin embargo, se echa de menos en el articulo alguna reflexion
sobre la distribucién de la renta y la desigualdad. Los sistemas de
pensiones continentales o mediterraneos han permitido limitar el
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riesgo de pobreza extrema de los mayores y, ademas, desempefian
un papel importante en evitar la desigualdad de la distribucion de
la renta. Por el contrario, un sistema basado en una pequefa pen-
sién basica y una serie de planes individuales voluntarios puede ge-
nerar mas desigualdad, en la medida en que elimina los efectos re-
distributivos de las pensiones complementarias.

En realidad, los pobres siempre ahorraran menos de su renta ac-
tual, de manera que se beneficiardn menos de las deducciones im-
positivas. Ain cuando la nueva regulacion britdnica elimine o sua-
vice el impuesto implicito sobre sus ahorros (causado por la
pérdida del derecho a percibir prestaciones), es poco creible pensar
que los pobres vayan a invertir ahorros suficientes en sus pensiones
futuras como para estar bien cubiertos en el momento de la jubila-
cion. Por lo tanto, muchos se mantendran dependientes de las pres-
taciones vinculadas a comprobacion de medios, con claros efectos
distributivos y de eficiencia.

FINANCIACION DE LAS UNIVERSIDADES

Respecto a esta cuestion, el trabajo ofrece un analisis muy intere-
sante y completo recordindonos (con otra terminologia) que la
educacién universitaria tiene el caracter de bien mixto (cuasipriva-
do) al poder internalizar cada alumno una buena parte de los bene-
ficios aportados por la ensefianza, que se materializan con posterio-
ridad en términos retributivos. Precisamente por eso, el sistema de
tasas universitarias/préstamos que se propone y que se esta em-
pezando a aplicar en el RU tiene todo el sentido. No parece muy
discutible que un sistema libre de acceso beneficia a colectivos de
clases medias y altas y perjudica a los pobres. Los argumentos
son perfectamente comprensibles y se trata sin duda de un cam-
po en el que tiene sentido ampliar la participacion del sector pri-
vado.

El nuevo sistema aprobado en 2006 parece interesante y com-
prometido con esa idea de hacer pesar mas sobre el sector privado
la financiacion de este tipo de servicios.
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Dos cuestiones que me gustaria conocer con alguna informacién
adicional son: por un lado, ¢qué pasa con el sistema de becas?
A pesar de que en el documento se afirma que se reintroducen las
becas para cubrir los costes de mantenimiento, ¢tienden a pesar
menos? ¢Como se garantiza el criterio de igualdad de oportunida-
des? En el nuevo sistema, ¢el establecimiento de techos para el ac-
ceso a los préstamos por parte de los individuos de rentas altas y el
limite para proceder al pago del «impuesto del graduado» cumplen
esa funcion?

Por otro lado, llama la atencién que en otros territorios, singu-
larmente en Escocia, no se haya aplicado el nuevo sistema. ¢Cuales
son las razones que explican esa diferencia? Y ¢qué consecuencias
cabe esperar de la pervivencia de ambos sistemas diferenciados en
términos de movilidad de los estudiantes?
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2. THE FRENCH SOCIAL PROTECTION SYSTEM
IN THE THROES OF REFORM (1975-2007)

JEAN-CLAUDE BARBIER *

INTRODUCTION'!

In 2007, France is clearly not in the ‘golden age’ of social
protection. But we are hardly witnessing the ‘neo-liberal’ debacle
which some repeatedly predict, any more than a blanket
convergence towards privatisation, the targeting of the poor,
workfare and so on. Our analysis of trends in France does not
show any significant realisation of such ‘Anglo-American style’
developments (other than a rhetorical one). The French social
protection system has certainly undergone so many spectacular
adaptations over the past thirty years that it would seem to be
‘new’. But these changes in no way amount to a break-up of the
system. New principles have been introduced (e.g., activation
policies, individual incentives, tax funding, universalism, etc.) but
while some of these undeniably correspond to an influence of the
‘liberal’ model of welfare, they are far from being the only ones
and in France, they seem to be given a particular content. National
social protection systems are not simply disparate groupings of
institutions or policies ensuring in a more or less public way the

* Directeur de recherche CNRS.

! This paper is based on research I have been conducting with Bruno Théret
(IRISES, CNRS, Université Paris Dauphine) for more than ten years. The views
presented here are mine but, drawing very much on our common approach, they
are his in a way. He has kindly accepted to allowing me to use his graphs from his
most recent paper (Théret, 2007) that offers new insights after our common
publications (Barbier and Théret, 2004).
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coverage of social needs in various domains (pensions, healthcare,
income support in case of unemployment, handicap, work
accidents, illness, maternity or exclusion). They are also macro-
systems which have a relative coherence and participate as such in
the reproduction of wage societies (as in ‘wage citizenship’). The
logics of their formation and development go back to overall
economic, political and ethical determinants: the type of macro-
economic policies, the form state legitimacy takes, the state of
family structures and population dynamics, and the prevalent
conception of social justice. This will be illustrated with the French
case.

1. THE FRENCH WELFARE STATE? RATHER: THE FRENCH
SYSTEM OF SOCIAL PROTECTION

To understand the specifically French dimensions of the resulting
developments, it is necessary to enter into the mysteries of the
organisation of the social protection system itself. This system
cannot be reduced to a ‘welfare state’ as is often done. Confining
ourselves to the ‘welfare state’ would amount to ignoring the social
protection provided by institutions related to companies, the
spheres of the family and collective organisations (such as the
mutual (non-profit) insurance companies [#zutuelles]) and other
non-profit organisations; conversely, it would also lead to
assimilating certain organisations and institutions to the state when
they are in fact independent of it (and certain recent reforms have
been aimed precisely at bringing them under state control).
Securité sociale which, paradoxically for a country which is
otherwise held to be extremely state controlled, constitutes the
core of the French social protection system, is one example of such
institutions. Even if it is the central pillar of the social protection
system, however, the social security system is in no way identical
with it. The French sécurité sociale —unlike social security in the
UK (assistance benefits) and in the US (mainly: public pensions)—
corresponds to a large group of insurance funds covering health,
industrial accidents, maternity and pensions. This system is funded
by payroll contributions and managed by social partners under
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state supervision (Catrice-Lorey 1997). Unemployment insurance is
not part of Sécurité sociale for the historical reason that it was only
instituted as a special fund in 1958. Compared with the notions of
‘welfare state” and ‘social security’, that of social protection system
allows us to emphasise the complex articulation of social relations
underlying it. First of all, the social protection system does not
only protect individuals against the negative effects of the social
division of labour (loss or absence of job-related resources, work
injury and health problems); it also protects them against those of
the division between those who govern and those who are
governed (by constituting legitimate rights to the state’s fiscal
resources which must be honoured by those in power) and those
of the gender division of domestic tasks (by guaranteeing specific
social rights for women confined to the domestic sphere). In this
way, it contributes to the legitimisation of the state as well as the
transformation of the forms of family life. In this way, social
protection helps to construct the ‘social bond’ at national level.
Beyond the differentiation of the forms of protection (the variable
proportions of social insurance, social assistance and mutual aid
from one country or historical period to another), social protection
thus unifies society. In France, the system is fragmented over a
base which is mainly occupational and is, as a result, often held to
be ‘blocked’ by numerous ‘corporatisms’. In an important part of
the literature, it has traditionally and excessively been seen as
rather ‘frozen’ with regard to the restructuring of its system of
social protection (Palier 2004; Esping Andersen 1996), it includes
mechanisms which ensure its unification. One example of this is
the fact that the social insurance funds, rather than adhering
strictly to the principle of ‘occupational solidarity’, also participate
in national solidarity by managing and funding services related to
social assistance. The same is true of the mutual insurance
companies. But the basic mechanism involves significant financial
transfers between its different components: the majority of them
receive over 13 percent of their resources in this way. Through
these transfers, two levels of solidarity going beyond ‘occupational
solidarity’ are established: 7nter-occupational solidarity within the
social insurance schemes and national solidarity when the transfers
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occur between social insurance schemes and public schemes. This
cross-funding stabilises the system over the long term, not only for
reasons of financial equilibrium but also because it symbolically
generates an overall coherence. Ultimately, transfers impose
national solidarity, which is based on a political logic of the
universal coverage of social risks.

2. HOW THE SYSTEM HAS BEEN CHANGING: NUMEROUS
INNOVATIONS

Resistance to the ‘neo-liberal’ one size-fits-all agenda?, key
innovations, though

The French system has shown a certain capacity for resistance to
doctrines inspired by ‘governance neo-liberalism’ in particular.
Certain changes, such as those affecting the areas of healthcare or
old-age dependency, even reflect a strengthening of the state’s role
and influence within the system, to the detriment of the role of
private actors, both individual and collective. On the other hand,
there is no empirical reason to accept the argument of those, on
Left and Right alike, who maintain that France is incapable of
reform. A long list of innovations over the 80s and 90s are
testimony of this.

In fact, the system has demonstrated an amazing internal
capacity for adaptation and institutional innovation, as
demonstrated by the plethora of new acronyms tied to significant
changes: CSG (generalised social-security contribution), RMI
(minimum income benefit), CMU (universal health coverage),
CCSS (social security audit board), LFSS (social security funding
act), ONDAM (health insurance spending target), RMO

2 By ‘neo-liberal” we mean the mainstream ‘governance neo-liberalism’ (#éo-
libéralisme gestionnaire) which has constituted the standard reference for elites in
Europe for the last 20 years (Jobert, 1994). It is not to be confused with ‘doctrinal
neo-liberalism’, an ideology professed by some economists and politicians.
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(regulatory medical practice guidelines), AUD (mainstream
unemployment insurance benefit), ASS (special assistance
allowance for the unemployed), CES (employment-solidarity
contract), PARE (pathway plan for return to employment), APA
(allocation for loss of autonomy for the elderly), and so on.

There has even been a revolution in power relations, for the
state’s political takeover of the social security system, after the
Social Security Funding Act introduced by the 1995 Juppé plan
(named after then-Prime Minister Alain Juppé), profoundly
modified relations between the system’s actors, along with the
forms of its legitimacy. But like every revolution, this one is likely
to end in a restoration, given the slight regulatory efficiency and
shaky legitimacy of the new institutions created. The balance of
power has hardly been stabilised and the conflict between the two
alternative modes of governing social protection —the republican
Beveridgean approach and the Bismarckian corporatist approach
involving the social partners along with the state— has exacerbated
the situation rather than resolved it. The spending targets, the
employment policies, the reforms concerning pensions seem to
have achieved little stability at institutional level and remain
vulnerable to electoral changes, but also to the evolution of the
EU’s political integration and labour conflicts. Developments in
the French system are the result of adaptations to common
constraints in Europe, but also of a collective reluctance to adopt
the universal agenda promoted by the OECD.

Innovations, which have affected many area s, emerge as diverse
and sometimes contradictory. Hence the theory along which the
system has been ‘commodified’ and ‘liberalised’ over the last 30
years is certainly one sided. True, the mainstream minimum
income benefit (Revenu minimum d’insertion —RMI—, introduced
in 1988), the generalised social security contribution (CSG,
contribution sociale généralisée, introduced in 1991), the personal
autonomy allowance (APA, allocation pour ['autonomie, from 2002)
or universal health coverage (couverture maladie universelle, from
2000) may be certainly seen as elements of the possible emergence
of a new system where Beveridgean dimensions certainly assume
greater importance. However, it might be added that the reforms
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observed obey multiple logics and intertwine in ways which are
specific to each sector. Some are intended to address social
problems —unemployment, changing forms of employment,
growing inequalities, exclusion— created by the ‘neo-liberal’
policies accompanying the reorientation of economic dynamics
towards an extraverted growth subject to the rule of market
finance. Others may be considered responses to problems resulting
from the very success of the social policies and institutions of the
‘Ancien Régime’ of social protection —longer life expectancy,
greater gender equality, changes in family patterns, reduction of
working time, differentiation between the market and civil society,
aspirations for a greater democratisation of private and public life.
These successes have in fact imposed the renegotiation of three
major dimensions of the social contract: inter-generational and
inter-gender relations, as well as those between representatives and
represented. None of them have been stabilised by now. In the
limits of this paper, it is not possible to detail all the innovations.
We will nevertheless make a survey of the main ones before trying
to interpret the global pattern of the reforms to understand what
the main drivers of these reforms are.

Funding social insurance and its labour market consequences

The first crucial reform concerns funding. While, for a long time
(see chart 1), social contributions amounted to between 85 and
90% of total social expenditure, this trend was dramatically
changed after a first, rather timid, introduction of the CSG in
1991, which allowed a transfer from the funding through
contributions to the state budget. Nevertheless, in comparative
terms, the French social protection system is still dominantly
funded by social contributions to the level of about 67% of the
total bill in 2005 (Barbier and Théret 2003; 2004; DREES 2006;

> Chart 1 shows that the ratio of social contributions to spending decreased
dramatically from 1991; it has now come to be stable; in the bottom of the graph,
lines show the share of GDP in terms of benefits and contributions.
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Théret 2007). In the 90s, indirect labour costs, it was agreed, were
completely employment unfriendly, and the solution lay in the
decreasing of social contributions paid by employers, in order to
foster job creation. This element of the activation strategy was
deliberately implemented from the late 80s and it has resulted in a
fundamental overhaul of the funding of social protection. With
hindsight, the creation of contribution sociale genéralisée (CSG)
represented a major ‘Beveridgean’ innovation. In contrast to the
British tax credits, this shifting of previous employers’ social
contributions over to the budget is aimed at fostering job creation
rather than at ‘incentivising’ people to take jobs. Successive
reforms were implemented from 1993 and from 1998 (the
reduction of the working time, RWT). With the return of a
conservative government from May 2002, the previous RWT logic
has been reversed, but the reduction of employers’ social
contributions has been again extended. Altogether, state budget
expenditure for compensating reduced contributions soared from
1993: while the aggregated outlays for unemployment insurance
and traditional ‘active’ programmes have remained roughly
unchanged, the amount spent on this compensation was multiplied
by almost six over 7 years. As a result, France emerges as very
different from the other ‘continental’ countries. Its originality lies
in the combination of radical reform of the funding of social
security and subsidies to labour demand, in a context of
flexibilisation of the labour market, through the introduction of
atypical contracts, the latter strategy being introduced ‘by stealth’:
in Italy, only the flexibilisation element was introduced (Barbier
and Fargion 2004).

The French ministry of finance recently published a survey of
the evaluation studies that assessed the effects of this overhaul of
the funding mechanisms (Lacroix et al. 2003). In this document,
employment effects appear as very dependent on the methodology
used and on the time frame within which econometric evaluation is
conducted. Overall figures of job creations ascribable to the
programme from 1997 vary from 210,000 to 490,000 on the ‘long-
term’. This subject has constantly been controversial among
experts in France. However, the main element concerning the
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effects of this type of policy cannot be drawn from such
econometric simulations: it lies in the fact that the promise of full-
employment was never actually delivered in France over the period
considered. All in all the aggregate effect is mixed and uncertain:
on the one hand, the reform of the funding of social security has
certainly rendered the system more sustainable with the shift from
social contributions, but, at the same time, France’s labour market
performance has remained poor in comparative terms. In this
respect, for a significant part of the active age population —the one
directly affected by the extension of the consequences of labour
flexibility and exposed to what the French call ‘précarité de
lemplor” (Barbier, 2005b) “— the quality of ‘wage-earner
citizenship” has been deteriorating in a way that was never
compensated. This overall assessment also applies to the analysis of
programmes for the unemployed and the assisted.

A reform that fosters ‘universalisni’, but with mixed results
(minimum income benefits)

RMI (revenu miinimum d’insertion) was introduced in 1988 and the
benefit was endowed from its inception with a legacy of republican
solidarity. The innovative motto of the 1970s was ‘Zusertion’.
However, despite its rhetoric and symbolic dimensions, the benefit
has partly failed to live up to its initial ambitions. RMI vividly
exemplifies the hybrid nature of the French regime, enhancing
particular features related to its history. It was designed as a
universal benefit and as a right explicitly linked to citizen
participation in the community: in this respect, RMI would pertain
to a (republican) universalistic model. At the same time, it was also
designed as a safety net benefit: in this second respect, RMI
pertains more to a liberal welfare model. This mixed nature is also
observable in the local variations of its implementation.

With hindsight, programmes introduced from 1975 under the
banner of znsertion can be seen as precursors to activation reforms

4 Precaridad laboral or temporalidad are Spanish equivalents (Barbier, 2005b).
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later implemented elsewhere especially in Spain and Italy. Yet,
when they were introduced for the disabled and the young
unskilled, their justification was to ‘activate’ these groups in a very
specific sense: exactly at the opposite of a punishment or as the
only way out from presumed ‘dependency’, work was here
promoted as a positive channel for integration into society and
accessing full political citizenship. Originating in civil society
initiatives, the French doctrine of zzsertion was only at a second
stage appropriated by the administration, which designed fully-
fledged ‘Zusertion policies’. In the initial solidaristic zzsertion
philosophy, ‘social integration” was never meant primarily in terms
of constraining people to take jobs on the market. In fact, due to
the particularly low rate of job creation in France at that period,
many programmes entailed the opposite function of keeping
people in ‘welfare’ rather than transferring them over to work
which did not exist (Barbier and Théret 2001). Although somehow
watered down over the last years, this rationale can be interpreted
in terms of ‘republican’ values, linked to the state’s obligation to
act as an employer of last resort (see later).

When compared to other programmes in other countries, one
distinctive RMI feature has been —even after its 2004 reform— the
absence of any work obligation’. Local implementation obviously
introduces differences as to the interpretation of the rules (Mahé
2002; Bouchoux ez al. 2004). However, nationally, a ‘punitive’
orientation has never prevailed so far. Plans discussed with
beneficiaries are on the basis of an individualised contract, where
choices are taken into consideration. The degree to which effective
consideration of the latter happens might vary according to local
circumstances related to the judgment of social workers and local
labour market conditions. It is overwhelmingly assumed that all

5> Indeed, successive 1988 and 1992 RMI Acts established RMI as an
unconditional citizenship right. Article 2 of the RMI Act reads as follows: “Every
person residing in France whose income (...) does not reach the amount of the
minimum income (...) and who is at least 25 or is in charge of one or several child
(ren) (...) and who accepts participation in the activities, determined with
him/her, that are necessary for his/her social or labour market integration, has a
right to RMI” (1988, 1992 amended, Acts).
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recipients should engage in a series of activities, which, on the
medium or long-term, should result into integration on the labour
market (znsertion professionnelle); however, as is the case in the
‘treatment’ of the long-term unemployed (Demaziere 1992) the
imposition upon the recipient of a strict ‘work obligation’ has
always been relative. An overall indicator of this has been the fact
that only about half the recipients are registered at the public
employment service. Another one can be seen in the range of
services offered.

Despite these well documented facts, services offered have
often been of low quality —for lack of resources and also because
of the lack of employment opportunities on the market. In 2003,
the government  tried to introduce a new scheme for RMI
recipients who have been eligible for two years with downgraded
contracts. But because of intense political controversy over a
scheme that was intended to placate the more right-wing sections
of the current political majority, many of the French ‘départements’
(local authorities) never really adopted the measure— which
accounts for the tiny proportion of recipients engaged in this
measure. In 2004, RMI was further decentralized, which meant
that the scope for local variation was deemed to extend. Yet
variation already has existed for a long time (Bouchoux ez al.
2004).

It should be stressed that RMI is but one of a long list of
minimum income benefits, (#zinima sociaux, which were
introduced in ‘three generations’ (Barbier and Théret 2003). They

¢ The Raffarin government introduced new legislation for RMI recipients after
a certain period of eligibility. These individuals were supposed to be transferred
to a new benefit (revenu minimum d'activité, RMA), which was supposed to entail
enhanced employment obligations for a target of 100,000 contracts. However, the
reform was met with considerable opposition from various actors and at the end
of 2004, only about 500 contracts were actually signed. The programme was
subsequently completely redesigned. In a small minority of cases, recipients who
have been registered for RMI are now obliged to accept jobs in the private sector
and get a modified benefit (RMA, i.e., revenu minimum d'activité): out of the 1
million recipients at the end of 2005, less than 10 000 had such a contract.
However, around 15% of RMI recipients had access to a special employment
programme at the same date.
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included benefits for lone parents (API, Allocation de parent isolé,
from 1976); benefits for the disabled (AAH, Allocation d’adulte
handicapé, from 1975) and Allocation spéciale de solidarité (ASS)
(unemployment assistance, from 1982). RMI is a universal
minimum income for all those not entitled to any of the others.

In the late 90s, political and economic pressures have fostered
reforms aiming at eliminating possible disincentive effects on the
labour market. This rationale has presided over the reform of
minimum income benefits, in line with the overall influence of the
‘activation’ political discourse but also with the political discourse
of the EU co-ordinations (Barbier 2004; 2005a). Yet AAH has
never entailed problems of inactivity comparable to for instance
the disability benefits in the UK or the Netherlands. As for API,
contrary to British benefits for lone parents, it was ‘activated’ from
the start, because served only for the period when the children
were under three: presently, 40% of API recipients receive it for
less than one year, and 40% of them are also active.

On the opposite, for ASS, although in theory rules similar to
the unemployment insurance have always applied, the majority of
its older recipients have tended to be exempted from active job
search, thus resembling early retirees on the dole. From 2002, the
new conservative government introduced a reform of ASS in order
to limit the duration of eligibility to two years. However, after their
defeat at the regional elections in 2004, the French government
scrapped the reform: it is interesting to compare this development
to what happened in Germany where —despite protest and
demonstrations— the red-green coalition has stuck to the merging
of the former Sozialhilfe and the former Arbeitslosenbilfe into the
new Arbeitslosengeld 11 for working-age individuals after one year
of traditional unemployment insurance, from the 1% of January
2005 7. Value conflicts are obviously differently tackled in both
countries.

7 The reform is known as Hartz IV.
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Building a new ‘sector’: employment and ‘insertion’
programmes in times of scarce job creation: the French path to
‘activating’ the unemployed and the assisted

Throughout the 80s and into the 2000s programmes mixing both
minimum income benefits and job creation schemes have played a
key role. Although a mean stock of 400 to 500,000 places have
been funded yearly 8, this provision was however never able to
accommodate all potential candidates, thus ruining the
programme’s claim to ‘universal solidarity’.

All potential and actual transformations of the systems of social
protection are constrained by the overall economic rationale of
flexibilisation (Barbier and Nadel 2000; 2003) and it is easily seen
in the area of ‘activation’ reforms. As one of the large members of
the ‘continental” family, with Spain, Italy and Germany, France has
nevertheless been always difficult to locate in the cluster, we will
come back to this point in section 3. But, with respect to
activation, France certainly is not to be classified as a laggard
(Barbier and Ludwig-Mayerhofer 2004; Barbier and Fargion 2004).
Structural reform and flexibilisation of the French labour market
have also taken place on a very significant scale from the late 80s.
Unlike in Italy, remarkable developments have occurred in France
combining social protection and labour market reforms.

In a nutshell, the French activation strategy is a combination of
three main features: (1) A sector of employment programmes, well
entrenched, mostly wage-based (with some resemblance with
Scandinavian programmes); (2) Unemployment insurance and
‘assistance’ have recently been at the forefront of the public debate
and reforms have tended to target remaining regulations leading to
possible ‘inactivity traps’, especially for minimum income benefits’
recipients; (3) The gradual decrease of employers’ social
contributions, already mentioned above, has taken the leading role
in the activation dynamics (Barbier 2005a).

8 The active population in France has been in the range of 24 to 25.5 million
in the 90s.
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In unemployment insurance, activation was present from the
start (the ‘old activation” obligation to seek work) and the ‘actively
seeking’ clause has never been rhetoric for recipients. However, in
a comparative perspective, sanctions were always limited and they
only recently started to increase (a bill adopted in December 2004
has provided for further regulations for job search obligations). In
the mid-1980s, the French insurance fund innovated with the
provision of more active support to the insured unemployed: AFR
(allocation formation reclassement) allowed for an extension of the
compensation period and additional support for training periods.
Since then, the philosophy has been both to activate
unemployment compensation by giving the unemployed better
opportunities to improve their employability and, more marginally,
to influence employers’ decisions to hire long term unemployed
people.

Activation featured high in the long and conflictual process
of reforming unemployment insurance in 2000, when PARE
—>plan d’aide au retour a I'emploi, (back-to-work support
plan)— was introduced. In October 2000, employers’
organisations and only three of the five French representative
trade unions agreed on the reform. But it was eventually only
implemented from July 2001, after more than a year of conflict
among unions and between unions and employers’ associations
and the government. Ever since, PARE ? has been the standard
provision for all the new unemployed who claim unemployment
insurance. Along with access to the benefit, it comprises an
individualised ‘project’ (involving the negotiation by the
recipients of an action plan, PAP, projet d’action personnalisé),
which entails the offer and use of services (skill assessment, job
search and counselling, vocational training courses, and so on).
Despite its rather long period of implementation, only limited

° Constant reform has been implemented in the French public employment
service (PES) from the late 1990s. This led to changing the denominations of
programmes and PES tools (Barbier 2005¢). However, the basic instruments have
not changed since 2001 sufficiently to alter the pertinence of the present
presentation (January 2007).
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evaluation data are available today, even after six years of
implementation °.

PARE mainly obliges the unemployed to have their skills
assessed, to undertake training or to take an ‘acceptable’ job. Thus
the administration is committed to deliver a variety of active
measures, including training and counselling. The implementation
of individual projects should be assessed in-depth at least every six
months ! and is supposed to lead to various ‘levels of offers of
services’ according to the difficulties experienced by the
beneficiary. One key element lies in the possible quantitative
discrepancy between the formal offers and the actual potential
beneficiaries, given the level of resources available. One of the
main fears expressed by the unemployed’ s organisations and the
unions who have been critical of the reform since its beginning is
the possible tendency of the reform to increase the already existing
dualism and inequality of services between the more employable
and the ‘hard-to-place’ or the potentially ‘excluded’ from the
labour market.

In 2001, benefit rates were increased and the previous rule
according to which they were decreasing over time was abolished.
So generosity was improved altogether. In terms of their
comparison to the minimum wage, benefits are certainly less
generous than in the Scandinavian countries (2005d), but more
generous than UK flat rates. All in all, in this first period, the
duration of benefits remained practically unchanged by the reform,
whereas the conditions for eligibility were eased for recipients with
a limited job experience and benefits were upgraded However, in
2005-2006, the eligibility period was again decreased. This does
not compare unfavourably with other Continental countries, but it
is much less generous than in Denmark or Sweden 2.

10 Comprehensive recipients’ surveys and leavers’ surveys are still not available
at the time of writing. The evaluation of the programme is a very sensitive subject
for the political parties, the government and the unions.

"' The target decided for the PES to achieve in 2007 is a contact with the
unemployed on a monthly basis.

12 The lowest assistance benefit served by Assedic is currently (January 2007)
430 € monthly (to compare with an amount of 1254 € for the national monthly

56



THE FRENCH SOCIAL PROTECTION SYSTEM IN THE THROES OF REFORM (1975-2007)

The fact that France over the last 20 years failed to achieve full
employment and saw its unemployed population grow and remain
stable is very well documented. Hence, governments were
confronted with the ‘employer of last resort’ question (a question
that has run more or less in French history since the French
Revolution), the state being expected to provide temporary (or
‘secondary market’) jobs when the market failed to deliver them.
As a result —although never reaching levels observable in Sweden
and Denmark— a significant proportion of GDP has been
constantly devoted to employment expenditure (Barbier and
Gautié 1998). Actually, in France, from the 1980s, politiques
publigues de I'emploi have gradually emerged as a new, significant
and consistent policy area for social protection (Barbier and Théret
2003; 2004). In a first period, from the late 80s, extensive
programmes were introduced. The corresponding expenditure
went from 0.9 to more than 4.0% ¥ of the GDP from 1973 to
1995, a considerable expansion, which has only slightly been
slowed recently. Programmes have encompassed: (i) training
schemes for the unemployed; (ii) temporary subsidised
employment in the public and non profit sectors; (iii) subsidised
contracts in the market sector for certain hard-to-place groups.
Except for training programmes, almost all participants enjoyed an
employee status (statut de salarié) and, consequently, were entitled
to standard social protection rights (nevertheless, there has been a
clear relationship between these schemes and the emergence of a
‘working poor’ stratum in France). The number of participants in
the various employment programmes increased to about 10% of
the active population in the late 90s (a stock of 2.5 million in 2000,
but 2.1 in 2003). This figure includes a stock of about 300 to

minimum wage this amount is before social contributions, so that the net
minimum monthly wage — full time job — is a little over 1000 €. After the reform,
the mainstream insurance benefit is served for 23 months, once the recipient can
demonstrate that they contributed their social contributions for 16 out of the
previous 26 months. This period is reduced to 12 months for those who
contributed only 12 out of the previous 20 months. For the less employed (6
months out of the 22 previous ones), the period is reduced to 7 months.

B This figure included so-called ‘passive benefits’.
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500,000 places for the temporary subsidised jobs in the public and
non-profit sector, among which the CES (Contrats emploi
solidarité) have been the mainstream contract '*. As a result, during
the period, all governments —despite obvious reluctance from the
more liberal ones— have stuck to the logic of the state as an
employer of last resort to a certain degree, for fear of being
confronted with even higher unemployment figures and with
recurrent social demonstrations, as those which occurred in 1995
and 1997. The cancelling of the Raffarin government reforms
implemented in 2003 is a confirmation of this fundamental feature
of the French style of activation.

Globally, over the period, these programmes nevertheless have
failed to actually provide hard-to-place people (and the
unemployed more generally) with effective transitions to
conventional market jobs. Only a minority of CES participants
succeeded in gaining such access. Other forms of temporary
subsidised jobs, like the enzplois jeunes, have nevertheless
brought positive outcomes for participants (although net effects
are controversial). Accordingly, subsidies targeted on contracts for
the long-term unemployed or RMI beneficiaries in the private
sector have proved effective in France. Yet, while more similar to
the Scandinavian ‘employer of last resort’ rationale than to the
liberal one in this domain, the overall French policy appears as
implemented only half-way, because of limited funding and quality.
Hence, a significant proportion of employment programmes could

4 Tn 2004-2005, this contract was reformed but its basic rationale was not
changed.

5 The emplois-jeunes (or nouveaux services-emplois jeunes- NSE]) programme
was one of two flagship programmes introduced by the Jospin government in
1997, along with the reduction of the working time. NSEJ were 5-year temporary
contracts, signed by young people under 25 in associations and in the public
sector. The programme —cancelled by the Raffarin government— however has still
more than 100,000 participants at the end of 2004. Outside France, the rationale
of the programme was largely misinterpreted (on this see Lodemel and Trickey
2000). The French regional councils, now all governed —except Alsace— by
leftwing executives, have announced a large scale regional programme to replace
the contracts. In summer 2005, the Villepin government eventually reintroduced a
similar programme in the public sector, although on a much smaller scale.
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certainly not be viewed as effective but, as in many other countries,
they have certainly acted as ways of decreasing ‘open
unemployment’ ', These discouraging outcomes are a constant
difficulty for politicians to legitimise programmes which they
nevertheless continue to promote; such programmes also function
as a tool for flexibilising the labour market, at its margins. They
also concur to the increasing prevalence of an insider/outsider
inequality and certainly foster the special relationship French
society has built over the last twenty years with the concept of
précarité (Barbier 2005b).

Two strategic sectors: bealthcare and pensions

Pensions and healthcare are not only the two social protection
sectors which have the greatest quantitative importance (80 % of
total spending, i. e., respectively 13 and 10% of GDP). They are
also the ones which have shown the largest growth since 1975, as
in the other EU countries 7. Healthcare and pensions are both
sectors which have undergone significant and often painful
reforms. However, reforming has not been completed yet and new
important pending issues will be on the agenda in 2007-2008.
France enjoys a relatively favourable demographic situation as
table 1 shows, but only as far as other European countries
experience direr problems. In 2006, the French demographic
institute announced that the French fertility index (number of
children per woman) had even reached 2.0.

1o Tt must be stressed that similar discussions developed even in the most
successful countries, including Denmark (Jergensen 2002). Germany resisted for a
long time the implementation of such temporary jobs, but recently changed tack
with the launch of ‘one Euro jobs’ in the context of the Hartz reforms.

7 With 2.2% of the GDP in 2002, unemployment compensation has also
increased in importance (it even attained 2.6 and 2.7% during the recessions of
1983 and 1993, respectively). Family benefits and housing allowances, meanwhile,
are limited to less than 4% of the GDP. Finally, spending in the name of the
poverty and ‘social exclusion’ risk hardly merits the media attention it generates:
it represented only 0.4% of the GDP and 1.4% of total spending in 2002.
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TABLE 1. The French demographic situation compared

Source 64+ [%] Number
INED %] Natural of children/
(2005) increase woman
Germany ............. 18 -1 1.3
Spain/ltaly ........... 17119 2/-1 1.3/1.3
Poland................. 13 —1 1.2

The UK................ 16 2 1.7
France................. 16 4 1.9

If the hypothesis of a demographic ‘time-bomb’ obviously does
not fit the reality, the problem of securing sustainable pensions
nevertheless remains a key one in the French social protection
system. This question, as in any other system, is basically
determined by the past but also by future political choices, which
are still uncertain today. These political choices are based on
previsions that depend on uncertain factors, as table 2 shows. The
importance of the ‘dependency’ rate very much depends on the
method of its calculation.

TABLE 2. Dependency rates (Rapport Charpin, 1999)

Ratios (1995 = 100) 2005 2010 2020 2030 2040
> 60/20-60 ...ceeiiiieeee e 103 110 136 164 182
< 20+ > 60/20-60........cceeieeeannnn 99 105 115 129 137
Employed/not employed............ 90 86 93 101 106

Reform was conducted in two steps: the firstONE (named after
then-prime minister Balladur in 1993) was achieved for private
pensions. It went rather easily because the government was able at
the time to trade it with unions for other measures. The number of
contribution years was extended from 37.5 to 40 years, although
the official retirement age was kept at 60. The replacement rate
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decreased because of the change of the period of calculation, from
10 to 25 years; finally, pensions were disconnected from the wage
index. The replacement rate will in the future still decrease (a
decrease of 12 points was anticipated from 1994 to 2010).

The second stage of the reform, very often postponed although
it had been on the agenda for a long time, was badly managed by
the Juppé government in 1995, who did not consult the social
partners and prepared the reform behind closed doors. Whereas,
as will be seen, the greater part of the reform devoted to healthcare
was accepted and voted by the French assembly, a powerful social
movement kicked off by the reform succeeded in forcing the prime
minister to resign and to abandon the particularly controversial
reform of ‘régimes spéciaux’ (a number of fragmented old-age
insurance schemes in public firms like the national railways).
Hence, it was only much later that the Raffarin government
decided to reform pensions for employees in the public sector, but
not in the régimes spéciaux. Again, a powerful movement was
started to oppose the reform, but the government and its minister
Fillon finally won the day in 2003, with the help of CFDT, one of
the biggest unions. The reform was based, roughly, on applying to
public employees the same rules as those valid for the private
sector. The number of contribution years was also extended to 40
in a first stage, until 2008; however, from 2008, this number of
years will rise again to 42 in 2020.

However, the main point to consider for the future is that the
government and social partners will have to again negotiate for the
next step after 2008. These negotiations are supposed to take place
after the presidential and parliamentary elections in 2007. The
presidential candidates have announced that the régimes spéciaux
will have to be reviewed this time.

From a comparative point of view, it is important to note here
that contrary to earlier plans from some parties and from financial
actors, the resort to funded schemes appeared finally to be limited,
alongside the long existing ‘assurance-vie’ accounts (bank deposits
with special tax rules) schemes which, de facto, constitute one of
the channels household use to complement their basic pension and
their additional pension (retraite complémentaire). Note also that
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these retraites complémentaires are paid on a pay-as-you-go
principle.

The French situation also shows a particular inability to
manage and control the early exit from the labour market. As
table 3 shows, participation rates among the 54+ are especially
low in France, only matched by Italy. From the late 70s and into
the 90s, governments have resorted extensively to early exit
schemes and early retirement was particularly used to remove
older and redundant workers from the labour market, their early
retirement benefits being funded by the state budget. This
mechanism became very palatable both to employers and to
unions, because it allowed for a ‘socialisation’ of individual
consequences and it dispensed employers from designing old-
workers-friendly conditions of employment (Guillemard 1986):
this very well known prerequisite of active ageing strategies has
only recently started to surface again in the public debate
although with considerable hesitation (Guillemard 2003).
Resorting to early retirement arrangements was at its highest in
heavy industries and large firms in the 80s. It then started to
decrease significantly; however, new, more targeted schemes were
introduced, of which only some were actually ‘activated’ in the
sense that the older left the labour market in exchange for the
recruitment of young people. In 1994, the statistics showed a
stock figure of participants in various early retirement schemes at
about 210,000 people. At the same time, 284,000 older
unemployed were allowed not to seek jobs. In 2001, the
corresponding figures were at 204,000 (71,000 in 2004) and
365,000 (more than 400,000 in 2007). These figures point to a
persistent inability to turn away from inherited practice. Fresh
initiatives were heralded in the wake of the 2003 pension reform
and a new strategy was launched in 2006, but all odds are that
France will prove unable to reach the targets for employment
rates which were fixed at the EU Barcelona summit.
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TABLE 3. Labour market: activity rate

% France/

Source Denmark — The UK Italy/ Poland ~ Germany

EU (2005) Spain

Young 15-24....... 68,1 61,9 38,4/ 35,7 49,7
33,8/
47,7

Age 55-64 .......... 62,8 58,5 40,0/ 30,5 52,0
32,6/
45,9

Healthcare

Certainly healthcare is among the sectors of social protection
where national diversity is highest: consider the contrast for
instance between the USA, where some 40% of their population
has no such protection and the universal and efficient coverage in
the Nordic countries. As is often the case, France, with its ‘mixed’
system, occupies a middle ground. The mixed system is a
combination of private practice (7zédecine libérale) and universal
coverage through social insurance (some twenty different regimzes
—including the universal one for those not covered, couverture
maladie universelle— CMU, added in 2000, another recent
innovation). Care is delivered by public and private hospitals and
private practitioners. The contradictory organisation of healthcare
appears easily: sick people are free to choose their provider while
expenses are reimbursed by the healthcare insurance funds. This
leads to the fact that the state is unable to directly control the
supply: it is thus obliged to either influence the supply by limiting
the practitioners’ income, or control the levels of contributions and
of reimbursements. This structural contradiction has resulted in a
sort of oscillation of policies in the past 30 years (Théret, 2007). In
19953, the essentials of the Juppé reform for healthcare were
adopted, in the context of an apparently renewed compromise
with the social partners under the firm intervention of the state.
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This was manifested essentially by three innovations: parliament
was now to vote a spending limit each year (ONDAM); the
universalisation of healthcare was later completed by the
introduction of CMU; at the same time, various measures were
introduced to limit delivery of medicines and interventions from
the supply side (zaitrise médicalisée des dépenses, planning of
hospital outlays, etc.).

However, these compromises were, as we have shown (Barbier
and Théret 2004) difficult to implement. The Jospin government
(1997-2002) was thrown in a difficult position, because
practitioners refused to abide by the rules, which led to a certain
loss of trust over the spending limits. The structural and long-term
opposition of the medical professions, especially practitioners led
the following right wing governments (2002-2007) to yield to
categorical demands and introduce a new piecemeal reform in
2004 that led to a return to measures of the ‘competitive
disinflation” period (see chart 3) and will undoubtedly result in a
fresh increase of inequalities. Hence, all in all, the successive
reforms have only introduced rules and norms, technical tools for a
better management of the health system, but the opposition of
certain social forces has delayed, when not countered their
effectiveness. Finally, it is also important to insist, without detailing
it, upon the fate known by the APA (allocation personnalisée
d’autonomie des personnes dépendantes), which in a way is typical
of the hybrid nature of the French system. Introduced in 2002 as a
universal benefit, it was nevertheless tailored to the income of the
old persons in need, thus covering only a part of their and their
families’ expenditures. The benefit’s level was also curtailed
subsequently.

The gradual adaptation of ‘family policies’

The French legacy of a large scale family policy is well known
(Bradshaw et al. 1994): it has encompassed a wide array of
benefits, the most prominent of which have been benefits for
families with two kids and more, and housing benefits which have
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acted as effective mechanisms to alleviate poverty. This should not
be equated with ‘familialisation’. Indeed, the dual-earner model
has prevailed in France for a long time. True, in certain cases, and
very recently again, familialistic and even natalistic features of the
old times have resurfaced, clearly contradicting the mainstream
policy of enhancing child care and the reconciliation of work and
family '* (Barbier and Théret 2004). Yet, despite very important
persisting gender differences, the French system has long been
‘de-familialised’ although obviously not to an extent similar to the
Nordic situation. Contrary to Esping Andersen’s interpretation
(1996), this feature clearly distinguishes France from Italy, Spain
and Germany. However, French family benefits de facto allow
many young people to remain dominantly inactive and France is
among the EU countries with the lowest participation and
employment rates for the 15-24.

Universal housing benefits are also at a substantial level for
students not living with their parents and, contrary to what
happens in the Nordic countries, they are not accompanied with
high labour market participation (table 3). Hence, the combined
effect of high participation in education and family-linked benefits
can be seen as directly hindering the extension of the activation
dynamics for the young, and to a minor extent for certain
categories of mothers.

3. INTERPRETING CHANGE: CHANGING CLUSTERS,
CHANGING PARADIGMS?

Following G. Esping-Andersen (1990), comparativists have
generally agreed on his useful classification of social protection
systems: the liberal family including the Anglo-American countries,
but also Japan and Switzerland; the social-democratic ‘cluster’
composed of the Scandinavian countries; the ‘corporatist-

18 This was for instance the case with the introduction of the allocation
parentale d’éducation (APE).
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conservative’ family of continental Europe (within which a Latin
model —Southern Europe— is often set apart).

By default, France is generally included in this last category.
The problem is that such an (inevitably) ‘reductive’ classification
often leads to a deterministic vision of change. To be sure, a
number of the French system’s formal features —among others, its
organisation into multiple funds, which we have just seen— justify
its classification within the ‘continental’ family, the classic example
of which is ‘Bismarckian” Germany. However, there are numerous
reasons, notably related to the hold of the centralising republican
state model (which contrasts with the German federal model and is
more in tune with the ‘Beveridgean’ model prevailing in the other
two families) for applying this classification with great caution. The
issue of the family and the role of women on the labour market
also contribute to this reluctance. Prior to the Second World War,
the French system historically incorporated a clearly paternalist
dimension which was subsequently pro-natalist. But this
familialism, discredited by its association with the Vichy
government in particular, was transformed in the post-war era,
with the setting up of a more composite social security system
which, unlike in Germany, Spain or Italy, was compatible with a
high rate of female labour market participation. From this point of
view, France is closer to Sweden. In other respects as well, France
shows similarities with the social-democratic model; this is notably
the case for policies aimed at increasing employment and
countering exclusion, even if a similar orientation in France yields
results which are quantitatively less convincing than, for example,
in Denmark. In a way, the invention of the notion of zzsertion in
the late 1970s attests to this proximity. As we have just seen, far-
reaching reforms have profoundly transformed the 1970s system
by accentuating its Beveridgean features and thus its composite
nature. When all is said and done, an international comparison
prompts us to pay less attention to the similarities between France
and Germany that to a historical feature which is proper to the
French system: the fact that its ‘heritage’ is composed of an
original mixture of the marks of the various families, combined
and ordered differently depending on the areas of risk and the
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historical context. Thus, we maintain that it is preferable,
especially in the context of analysing its changes, to view social
protection d la francaise as a hybrid system.

Consequently, it comes as no surprise that the reforms we have
surveyed have been taking manifold paths over the last twenty
years, instead of being ascribed to a rigid unique ‘path-
dependency’. Like most other systems, the French one is
confronted with two types of ‘causes’ for its evolution, i.e.
‘internal’ and ‘external’ causes, that exercise their influence
diversely across the various sectors of social protection. This
applies to all systems of social protection. Additionally, far from
being an ‘automatic’ adaptation, the evolution of systems across
Europe and the world, whatever the international pressures for
change, always entail a determining political process within each
polity. Political compromises struck at national or regional level
play an important role in the reform process.

‘Internal causes’ are to be seen more in the areas of family
policy, of old-age pensions and employment. ‘External’ reasons
— linked to globalisation and flexibilisation demands particularly
apply in the area of healthcare and pensions. ‘External’ and
‘internal’ causes are not exclusive of one another of course.
However, in the French case, two ‘sub-sectors’ have neither the
same weight nor the same dynamics: on the one hand, pensions
and healthcare, on the other, unemployment, the family and
poverty. Their actors are different. In the area of pensions and
healthcare, the system faces pressures from financial interests
(insurance companies, banks, etc.) and above all from financial
globalisation strategies. This sub-sector represents a potential
market tied to population ageing and a growing demand for
healthcare.

The stakes of the reforms for the dominant actors are less the
reduction of spending than its privatisation. On the other hand,
market forces apply weakly in the other sub-sector (employment,
family, housing and anti-poverty programmes). Rather, these
domains are confronted by the large companies’ strategies for
greater flexibility and the consequences of family life and patterns,
but also to the fiscal rigour promoted by government elites. In
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addition, the reforms, like the crisis, also —and primarily— result
from national-level economic policies and an interaction of players
which is itself marked by the national form of the political system.
For thirty years the reforms have thus been paced by the
reappearance and recurrence of a business cycle alternating
recovery and recession (see chart 3, and Théret 2007), as well as a
succession of different economic policies associated with it: the
‘stagflation’ of the 1974-1983 period, the ‘competitive disinflation’
of the 1984-1993 period, economic policy governed by the
Maastricht criteria from 1994 to the absorption of the shock
created by the changeover to the euro in 2002 and at present, the
prevailing dissociation of the territorial levels of monetary policy
and fiscal policy. Each cycle can in fact be associated with one
main type of adjustment or reform: the pursuit of social progress
along Keynesian lines during ‘stagflation management’,
parametrical reforms centred on a reduction of social spending
with unchanged institutions during the period of ‘competitive
disinflation’, more structural reforms once the EU’s single market
came into being. Thus, significant reforms in the area of healthcare
and pensions, the sectors which are by far the most costly for
public finances, were above all introduced in the third economic
cycle, from 1993 on. But internally, this was also a period where
the resistance of the weakest collective actors took a more active
form. These adjustments in economic policy over the past thirty
years and the distinct reactions they have entailed among the social
forces concerned have given rise to forward-looking reforms
followed by setbacks or abrupt halts, transformations which were
conceivable at a given time but which, held back by resistances,
seemed less appropriate in the following period, to political
learning processes involving trial and error, to innovations
combining the new and the old.

Of course, internal political variables are not totally
autonomous relative to the external ones but the national political
choices have primed. Thus, the fact that the social reforms of the
past thirty years have mainly been governed by financial
considerations may be linked, more or less directly, to the
introduction of the single market and the single currency in the
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European Union, via the interplay of policies inspired by
‘governance neo-liberalism’. Yet the single market and single
currency have not been pulled out of a magician’s hat; they are
political and social constructions reflecting internal political
choices. The future of the national social protection systems in
Europe also depends on such choices and the way they will shape
the evolution of European building.

More generally this means that the hybrid nature of the past
of certain systems —like the French— is bound to play an
important role in its reform. Secondly, clusters as they were
designed should not be seen as more than types, and the
empirical world teaches us that all real life national systems tend
to borrow features from the other types: for instance, the social-
democratic cluster of nations, and especially Denmark have
since long incorporated private market elements of social
protection. The role of politics also supports the idea that the
future process of reform is largely undetermined, notably
because —within even dire fiscal constraints that apply across
nations— choices are at least partly reversible. Hence, he
reforms we have been describing so far presently appear as an
‘unfinished business’.

4. UNFINISHED BUSINESS AND WORK IN PROGRESS

The French system has been in constant reform, from the late
1980s; its hybrid nature was in certain areas a positive factor
facilitating this adaptation; it has been in a way faithful to certain
original republican choices as well as to choices made after the
Second World War, for instance with regard to women’s
participation to the labour market. Despite an undeniable societal
coherence (Maurice ez al. 1982), and after the recent reforms, the
French system compares favourably in certain sectors but it is
certainly flawed in others. Essentially, this does not add up to make
all the reforms we have described consistent. 2005 was perhaps a
turning point in the reform debate in France and this debate has
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been raging ever since, not only because of the long run-up to the
presidential and parliamentary elections in 2007.

Behind a comparatively mean inequality, more important and
urgent problems

Apparently, France occupies a middle ground with regard to
inequality in Europe, as measured the Gini coefficient and other
EU coordinated indicators in 2003: France is at 0.28 for the Gini
coefficient, as against 0.24 for Denmark, but 0.31 for Spain and
Poland, and 0.34 for the UK. France’s monetary poverty also stays
in the middle: 14% as against 18 for the UK, 17 for Poland, 20 for
Spain and only 10 for Denmark.

Yet recent and very conspicuous social movements in 2005-
2006 have put this comparison in jeopardy. A ‘solidaristic’
dimension undoubtedly prevails in the dominant political
discourse but social movements are a testimony of its distance to
the real situation of certain groups in society, groups who are
certainly not marginal. Many inequalities in social statuses add up
to form a particular fragmentation of the French society in the
years 2000. The social movements were (i) the revolts in winter
2005 in the suburbs (‘banlieues’) that were started by young
—often very young— low qualified people —mostly young men,
living in difficult housing areas; (ii) the revolt again started by the
young against the introduction by the Villepin government of a
special contract for the young, considered to be discriminatory
(Contrat premiére embauche, CPE, in Spring 2006). Despite the
very different nature of the demonstrations and protests— the
2006 was supported unanimously by unions, both the explosions
point to the particularly unfavourable situation of the young in
France, who are —like in Italy and Spain— more exposed than
others to the bad sides of the flexibilisation of the labour market,
i.e., unstable and insecure jobs with little social protection. Many
entitlements and benefits the young under the age of 20 to 25 are
eligible to still depend on the family policy system and are not
individualised. Moreover, the young experience worse conditions
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than adults and older employees in terms of labour market
participation and the precariousness of employment, especially the
less qualified and young women.

However the young are not the only groups of the population
to be in a relatively unfavourable position. The French system is
also still much prone to gender-bias. Although labour market gaps
between the status of women and men on the labour market have
tended to decrease in the 90s, caught in their presumably ‘gender-
blind’ republican tradition, French policy makers have begun to
seriously address the gender question only in the second half of the
90s. Although the French system has been much more ‘de-
familialized’ than Italy’s, Spain’s or Germany’s, as individuals,
women in France overall enjoy lower quality social protection and
lower quality provision of services related to employment. The bad
sides of a legacy of familialism have not altogether completely
disappeared in France. Hence, the ‘insider-outsider’ divides in
French society are many and they are certainly not without effect
within the polity.

Wavering healthcare management and uncertain future
decisions about pensions

As a result of the ‘oscillating’ policies over the last 30 years and
despite the decisions taken in the wake of the Juppé plan, the
French system still displays a major flaw with regard to the ability
of managing a sustainable system of healthcare, because of its
intrinsic contradictions. The most apparent is the inability to strike
serious compromises with the medical professions.

The uncertainties are not less apparent for the looming next
phase of pension reform, starting in 2007 and due for the deadline
of 2008. Issues are the completing of the two stages reform of 1993
and 2003, in the context of sustained pressures for privatisation
and the extreme fragmentation of régimzes.
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The conspicuous labour market failure and the Public
employment service (PES) reforms

Although quite a significant part of labour market problems are in
a way hidden, because, in certain countries, they do not show up
in the unemployment figures, France’s labour market performance
is among the worst in the EU-15. There prevails a structural
difficulty in terms of labour market participation from the young
and the older and a clear inability so far to reforming early exit
from the labour market. Moreover, whatever the reforms, they
have occurred on the background of low employment creation and
of an increased segmentation of the labour market, with certain
categories in the workforce particularly affected by insecurity and
instability, low quality of jobs, while the majority has retained
significantly better security and social protection rights.

This situation is an additional facet of the French inability to
untversalism (particularly to the ‘generous’ universalism typical of
the Scandinavian countries). France is certainly ‘continental’ in this
respect. As is typically illustrated in the case of the minimum
income benefits, and especially RMI, whereas entitlements and
rights are theoretically designed as universal, de facto eligibility is
selective. This situation can be explained by many reasons:
overload of services, scarcity of resources, actual targeting
mechanisms. A similar situation applies to the unequal access to
places in employment or vocational training programmes. It leads
to some polarization (the opposition between better quality
mainstream insurance-linked provision and lower quality
assistance-linked provision, but also to the increasing emergence of
a working poor stratum in French society) and labour market
segmentation, along with the very high share of the French civil
service in the labour force (Barbier, 2005d). Finally sweeping
reforms were announced in the Public employment service and the
unemployment insurance fund.
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The solidarity discourse confronted with real trouble

In the domain of assistance benefits and temporary subsidised jobs
in the public and non-profit sector, results have really been
disappointing. In a context of a highly selective labour market with
low employment creation, a major proportion of beneficiaries are
‘hard-to-place’ and ‘stuck’ in a succession of either subsidised
contracts or low quality market jobs and for them, quality zzsertzon
has remained a failure. However, in a never negligible number of
cases, such subsidised jobs help transitions to the conventional
labour market and are a source of income (albeit limited and
increasing the number of the working poor); they also help
beneficiaries keeping contact with some forms of employment and
the former express satisfaction at that. Insertion professionnelle has
retained a positive function of political integration, but groups are
excluded from access to it. One part of the French employment
and assistance policy emerges as trying to implement a function of
second-rate ‘employer of last resort’, which, only for some opens
the path to mainstream participation in the labour market, while a
significant part of the population (with turnover) suffers from
inequality and the increased complexity of subsidised contracts.

5. A ROLE FOR EUROPE

In order to forecast future developments, it is also necessary to
take into account the European Union’s role in social protection, a
role which, while it is not decisive today, remains a factor of
change which cannot be considered exogenous in the same way as
transformations of international relations. Indeed, Europe is being
constructed by the European States themselves and within each
one, social policies and European integration policies necessarily
interact with one another. Today, and especially since the
introduction of a coordination of employment policies (the 1997
Luxembourg summit) and the social and economic orientations
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decided upon at the Lisbon summit in 2000, the EU has asserted
its reforming mission in the area of social issues, even if the latter
remain under national jurisdiction. Such is the case with the
promotion of gender equality, the analysis of the effects of
population ageing on the future of pension systems, social
exclusion, the role of lifelong learning and so on. From the 2005
reforms, and the referendums in the Netherlands and in France,
this EU-driven pressure has been downgraded, but this situation
offers a striking contrast with the 1970s, when the ‘European
agenda’ touched on a minority of ‘social problems’. We cannot
really speak of convergence, however, or even of institutional
harmonisation at European scale. The common problems which
the national systems are called upon to resolve (demography,
increasing labour market flexibility, financial globalisation, etc.)
cannot be considered to result in identical adjustments. It seems
more apt to think that if contemporary societies have handled
social risks differently so far, things should not be any different in
the future. General procedures or overriding principles may seem
to converge but specific institutions, political systems, actors,
conceptions of justice and performances are stamped with the
national traditions.

Marked by a new welfare mix in which Beveridgism has
undeniably assumed greater weight, the emerging system, which is
still undefined, will probably be shaped by the impact of three
factors: the orientation of European economic policies; the strictly
political, and notably constitutional forms which the EU will take
and the role of social policies within it; and last of all, the ability of
the main organised social forces to propose and negotiate the
forms of social protection they would like to see at the different
geographic levels (European, national, regional or even local). At
EU-level however, there has always been a contradiction between
the ‘governance liberalism’ agenda which has on the whole
prevailed and the need to correct social and regional inequalities in
order to ensure social and territorial cohesion within the EU, in a
context where the question of the federal form of European
political integration is raised more and more openly. The future
evolutions of the French social protection system will certainly
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remain consistent with the inheritance of the past, but the
integration of the national systems into the larger EU is now a
highly open process capable of giving rise to multiple scenarios.

6. CONCLUSION

Finally, it is difficult to assess the importance and the influence of
the two major political events in 2002 and 2005. In 2002, the far-
right and xenophobic candidate was second after the first
presidential poll; in 2005, like the Dutch, the French rejected the
project of a European constitutional treaty, while the immense
majority of their members of parliament and their political elites
were trying to convince them to vote yes. The presidential
campaign in 2006-2007 has been the opportunity for the
presentation of quite a number of reforms of the political
institutions but it is of course too early to know what will come out
of these debates. Fresh and further reform of social protection will
certainly depend upon the polls’ outcomes in 2007. However, it is
striking that in the early years 2000, from the outcome of the
reforms of the 1990s, the situation appeared in a more favourable
perspective as today. Key compromises remain to be struck among
social partners, and among social partners and the state, but also
between elites and society.

The sudden popularity of the notion of ‘flexicurité” (flexicurity)
in the French debate, a notion imported from the Danish example,
certainly points to the fact that one of the key compromises will be
to progress towards a better articulation of the labour market
functioning and social protection. By contrast, the Danish
comparison stresses one of the constant ‘continental’ features,
namely the social preference for preserving ‘statuses’. This
preference is strongly challenged presently in the French context,
and, to come again to the theme of ‘hybridisation’, it might be
possible that old ‘republican universalistic’ values in the French
history of social protection could resurface and influence the
future reforms.
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Whatever the huge differences existing between the European and
Latin American situations, the French experience nevertheless shows
dimensions or characteristics that find echo in the present situation of
many Latin American countries. The most obvious is a common
diversity within their respective regions: Latin America is probably as
diverse as Europe as a region, when social protection is considered. In
the last decade, Europe was able to keep its diversity while at the same
time coordinating exchanges and ideas about the necessary reforms; it
is thus possible to enhance exchanges and possible learning without
having to impose some ‘one-size-fits-all’ solution. Quite consistent
with the first one, a second lesson lays in the fact that, given the
common ‘external’ pressures countries experience for reforming their
systems, the decisive moment is strictly ‘internal’, i.e. has to be realized
in the context of specific national institutions and specific political and
social compromises between the country’s actors. However, the
French case study exposes the determining influence of the business
cycle and of the state of the economy, to allow for adequate changes to
happen. Finally, two crosscutting lessons also emerge from the
discussion of the French process of reform: there is first a tendency to
accept that a significant progress of ‘universalism’ is inevitable and
appropriate, in the conception and orientation of programmes and
benefits; secondly, whatever their institutional legacies, all European
countries —including France, for that matter— have tended in the
last years to find their own particular brand of mixing the private and
public principles. Both tendencies illustrate a larger process of
‘hybridisation’ that is at work in social protection systems all over
Europe.
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NEX - Charts

Chart 1 — from © Théret (2007) — Trends in social contributions

and benefits.

Chart 2 — from © Théret (2007) — Inflation and unemployment.
Chart 3 — from © Théret (2007) — Economic cycles and social
protection developments
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CHART 2.  Inflation and Unemployment, Théret 2007
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3. CHALLENGES FOR THE DUTCH WELFARE STATE

Ruup A. DE Mooy *

ABSTRACT

The Dutch welfare state is under pressure. Ageing makes public
finances unsustainable and globalisation tends to worsens the
position of low-skilled workers. At the same time, welfare state
institutions seem insufficiently adapted to changed socio-cultural
circumstances and cause inactivity among elderly workers, women
and social benefit recipients. To prepare for the future and maintain
social cobesion, the Dutch government aims to raise the quantity and
quality of employment. This paper explores how welfare state reform
can contribute to these goals, thereby taking into account the key
functions that the welfare state fulfils in terms of equality, security
and smoothing. We quantify the effects of various reforms on the
labour market and the income distribution by using an applied
general equilibrium model for the Netherlands. The paper further
develops three comprehensive welfare state reforms for the
Netherlands and assesses its implications.

1. INTRODUCTION

European welfare states are under pressure. Developed during
the post-war period and expanded in the 1960s and 1970s,

* CPB and Erasmus University. Correspondence: CPB Netherlands Bureau
for Economic Policy Analysis, P.O. Box 80510, 2508 GM The Hague, The
Netherlands, e-mail: radm@cpb.nl. This paper is a summary of a more elaborate
study on Reinventing the Welfare State published in De Mooij (2006).
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welfare states have brought substantial achievements for
European citizens: they improved income security, mitigated
poverty and enabled a broad access of people to services like
education and health care. In this way, welfare states have
facilitated the development of European economies, e.g. by
investment in human capital and by creating social and political
stability. Indeed, it is widely believed that welfare states not only
serve social objectives, but also have a productive function for
the economy.

However, European welfare states tend to become
unsustainable in the future, both in financial terms and in terms
of social legitimacy. Indeed, public expenditures will rise in
light of ageing while globalisation makes it more difficult to
finance them due to increasing mobility of tax bases. At the same
time, welfare state institutions have poorly adapted to recent
changes in socio-economic conditions, such as heterogeneous
preferences, a better educated work force, and rising female
participation rates. Moreover, welfare states create sustained
inactivity among benefit recipients, elderly workers, low-skilled
people and women. Therefore, countries can no longer afford
these high rates of inactivity in combination with generous public
welfare state provisions. European Union governments are
therefore thinking about ‘reinventing their welfare states’. This
paper aims to contribute to this debate, with a special focus on
the Netherlands.

The paper is organises as follows. Section 2 discusses the
experience of the past 25 years of welfare state reform in the
Netherlands and explains the need for further reform. Section 3
considers the key trade-offs in welfare state design. It is used to
identify promising options for the future. Section 4 uses these
insights for an analysis of three comprehensive welfare state
reforms in the Netherlands. Section 5 concludes.
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2. A TALE FROM A SMALL COUNTRY
25 years of welfare state reform

The current Dutch welfare state has been largely founded in the
post-war period when many social expenditure programs were
introduced. During the sixties and seventies of the twentieth
century, welfare state expenditures expanded rapidly. When the
Dutch economy was hit by severe shocks in the seventies, however,
generous benefits in combination with lax administrative controls
caused an inflow of redundant workers in social security schemes
with open-ended benefits, such as the disability scheme. When the
second oil crisis hit the economy at the end of the seventies, the
Dutch economy was caught in a vicious circle of declining
employment and rising claims on the welfare state. In the
beginning of the eighties, the Dutch economy had arrived in dire
straights. Table 1 illustrates this: the state spent more than 60% of
GDP and taxation and social security contributions accounted for
about half of GDP. The unemployment rate contained two digits
and for every ten employed persons there were nine persons on
social benefits. The need for drastic measures thus became
increasingly apparent.

TABLE 1. Dutch public finance and labour-market performance in 1982 and 2007

1982 2007

Public finances (in % of GDP)

Public expenditure ...........cocoeeeiiiiieniiieee e 62 44

Overall tax burden...........ccocooiiiiini e, 49 39

Public budget defiCit..........cccvvieiiieiiiiiiiee e, 6 0
Labour-market performance

Participation rate (in % of labour force) ...................... 59 73

Unemployment rate (in % of labour force).................. 10 4

Ratio inactive / active..........ccccovieeiniiiee e 0,9 0,5

SOURCE: Central Economic Plan of CPB (2007)
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The Dutch government took decisive steps in 1982. It broke
the link between wages in the public sector and social benefits to
wages in the private sector. Thus, public sector wages and benefits
lagged behind wage growth in the private sector. Statutory social
benefits were cut from 80% to 70% of gross wages. The minimum
wage, to which the minimum social benefits are linked, was frozen
in nominal terms. This reduced the minimum wage from 61% of
the median wage in 1980 to 47 % in 2000.

It took some time before cuts in social expenditures reversed
the vicious circle of rising inactivity. The ratio of social security
claimants to those employed stayed roughly constant between the
mid eighties and the mid nineties. Only by then could the number
of social security recipients be stabilised and started the ratio of
social benefits to employment to fall. Cutting benefits had not
been sufficient to reduce the number of benefit recipients, in part
because supplementary arrangements negotiated in collective
labour agreements offset some of the cuts in disability and sickness
benefits. Moreover, social partners had introduced generous early
retirement schemes which reduced the effective retirement age of
elderly workers.

During the nineties, the cuts in social benefits were
complemented by institutional reforms. For instance, eligibility
criteria for social benefits were tightened. In 1993, the legal
definition of the appropriate job was widened in the disability
scheme. At the same time, the government reduced the discretion
of decentralised administrations by issuing specific criteria for
determining disability and residual earning power. For existing
claimants, a program of reassessment was started in 1994. The
focus in the nineties was more on microeconomic incentives and
screening to avoid moral hazard, rather than on cutting benefit
levels. Since the beginning of the nineties, the government also
started to reduce the tax burden. In 1990, it reformed the income
tax, thereby cutting marginal tax rates and broadening the tax
base. During the nineties, the tax burden was reduced to support
the process of wage moderation. Moreover, by targeting tax cuts at
low labour incomes, the government aimed at reducing the
replacement rate at the bottom of the wage scale, thereby
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stimulating low-skilled employment. In the late nineties, social
security was reformed even more fundamentally. Sickness
insurance was privatised and competition in disability insurance
was introduced to achieve efficiency gains in the implementation
and administration of the insurance. Competition also meant that
employers can no longer shift the costs of their behaviour unto a
collective pool. During the eighties and nineties, the Netherlands
experienced a considerable employment growth and a substantial
decline in the unemployment rate. Most of the growth came from
part-time work. Also flexible contracts through temporary work
agencies rose substantially in the 1990s. Employers increasingly
used flexible contracts to avoid employment protection, to screen
new employees, and to meet their need for flexibility. Recent
reforms have further sharpened the criteria to enter disability
insurance, shortened the maximum unemployment benefit
duration and reduced the incentives for early retirement.

Current performance of the Netherlands

Where did 25 years of welfare state reform bring the Netherlands?
Table 1 shows that the performance of Dutch public finances and
labour-market performance improved considerably in 2007. The
size of the public sector became much smaller and the overall tax
burden fell by about 10% of GDP. Labour-market performance
improved, which is clear from the large rise in the participation
rate, lower unemployment and a reduction in the ratio of inactivity.
Today, the performance of the Dutch labour market is
favourable, also compared to the rest of Europe. This is shown in
Table 2. We see that, compared to the average in the EU-15, the
Netherlands performs well in terms of participation and
unemployment. For these indicators, performance is similar to that
in the United States, except for the participation of people
between 55 and 64, and for the share of long-term unemployment,
where the Netherlands is more European than American. Priority
in the Netherlands is therefore given to raising the participation
rate of elderly and improving the position of low-skilled workers
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on the labour-market. The Netherlands performs relatively poor on
the number of hours worked compared to both the United States
and the rest of the European Union. This is especially due to the
high share of part-time employment, i.e. jobs of less than 30 hours
per week. For women, this share is 60% which is twice as large as
in the European Union and more than three times that in the
United States. Hence, there seems ample scope for raising female
labour supply in the Netherlands in terms of hours worked. The
bottom row of Table 2 shows occupancy in social benefit schemes
as a percentage of the working age population. It includes
unemployment insurance, social assistance, sickness benefits and
disability insurance. We observe that the number of benefit
recipients is higher than in the United States and also higher than
elsewhere in Europe, especially due to high coverage in disability
insurance.

TABLE 2.  Labour-market performance of the Netherlands compared to EU-15
and the US, figures for 2004

The

Netherlands EU-15 us

Employment rate in % population 15-64. 73 65 71
el 111] 0 PP PUUPPPRTPOPO 80 73 77
— WOMEN .ot 66 57 65
—age 55-64 ... 45 42 60

— lower than secondary education..... 59 57 58
Share of part-time employment............... 35 13 17
— MMt 15 7 8
— WOMEN .ot 60 31 19
Annual hours worked per employee ....... 1.357 1.578 1.824
Unemployment rate.........ccocoeeiieiinineeen. 4,6 8,0 5,5
— share long-term unemployed.......... 33 42 13
Benefit recipient rate?...........ccocceiiieeinn. 16 14 11

* Figures for benefit recipient rate refer to 1999 and contain only 10 countries for the
EU (excluding Finland, Luxembourg, Italy, Greece and Portugal).
SOURCE: OECD 2003 and OECD Employment Outlook 2005
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The need for further reform

While the Netherlands today performs relatively well, the discussion
on future welfare state reform remains high on the policy agenda.
The reason is that trends trigger a need for further reform. First,
public expenditures on pensions and health care will rise in light of
ageing. At the same time, globalisation makes it more difficult to
finance these extra public transfers due to increasing mobility of tax
bases. This renders current welfare states financially unsustainable.
Moreover, it causes tensions among a growing share of elderly
people relying on public transfers and a shrinking share of workers
paying for it via taxes. Second, international economic integration
and skill-biased technological change may deteriorate the position of
low skilled workers on the Dutch labour market. This causes
tensions within the working generation, namely between low skilled
workers who suffer and high skilled workers who benefit from
economic integration and technological change. Third, welfare state
institutions seem to have poorly adapted to recent changes in socio-
cultural circumstances, such as individualisation, a growing
heterogeneity in life courses, a better educated work force and rising
female participation rates. This undermines the social legitimacy of
current welfare state institutions. Finally, the welfare state creates
sustained inactivity among a number of groups, such as social
benefit recipients, elderly workers, low-skilled people, and women.
Like in other countries in Europe, the Dutch government now
thinks about ‘reinventing the welfare state’. Thereby, a key policy
objective is to raise employment in both quantity and quality. The
government thus aims to broaden the tax base, which is necessary to
maintain the basis for social cohesion in the future.

3. DESIGN OF AN EFFICIENT WELFARE STATE

Usually, the term welfare state is used as a catchall for public
institutions that are related to the income and expenditures of
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people over their life cycle. This includes programs for pensions,
disability, survivor and unemployment insurance, medical
expenditures and perhaps even education. In this paper, we
structure the discussion along three functions of the welfare state,
all starting with an R, namely Redistribution, Risk and insurance,
and Reallocation over the life cycle. For each of these three R’s of
the welfare state, the paper demonstrates the key trade-offs and
explores opportunities to improve combinations between them
through efficiency enhancing reforms.

R1: Redistribution between people

People differ in their talent or abilities. The welfare state aims to
reduce inequality between these people by means of redistribution.
This creates, however, several labour-market distortions, such as
lower labour supply, less training and higher unemployment. This
trade-off between equity and efficiency applies to various institutions
such as the progressive tax-benefit system, benefits in kind, indirect
taxes, subsidies and wage compressing institutions. The economic
literature arrives at a number of conclusions regarding the efficient
design of the redistributive system (see also De Mooij, 2007).

Universal income support, such as a basic income, does not
seem an optimal form of redistribution. It is expensive and raises
marginal tax rates across the board, thereby causing large
distortions in labour supply. Targeting support to families with low
incomes would be more efficient. This creates, however, distortions
at the bottom of the labour market due to the poverty trap. It
reduces the gains from targeting. Designing an optimal
redistributive system therefore requires careful consideration of the
distortions at both the participation margin and the intensive
margin of labour supply.

In-work benefits have the advantage of reducing the benefit
replacement rate, without hurting the income of benefit recipients.
It leads to a lower rate of involuntary unemployment, especially for
the unskilled. In-work benefits can also be targeted to the low
skilled, which would enhance its effectiveness to reduce
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involuntary unemployment. However, by phasing out benefits
among middle income groups, targeted relief is particularly
distortionary for the intensive margin of labour supply.

In-work tax relief can also be targeted on female workers who
feature relatively large labour supply elasticities, e.g. compared to
male breadwinners. Moreover, subsidies on complements of female
labour, such as childcare expenditures, are typically desirable
features of an optimal tax-benefit system as they mitigate
distortions at the intensive margin of labour supply. Also an
individualised income tax system yields better labour market
incentives than a system that takes the family as the tax unit,
especially for females. Individualising social benefits is less
attractive, however, since it will raise marginal tax rates at the
participation margin of secondary earners.

Redistribution is also achieved through wage compressing
institutions, e.g. due to trade union behaviour. However, this raises
unemployment among the low-skilled. Lower minimum wages or
less wage compression will relax this problem, but this raises
inequality. Society may alternatively shift from wage compressing
institutions towards fiscal redistribution or provide tax relief for
employers hiring low-skilled employees.

Since reforms in the redistributive system have social costs,
complementary instruments may be considered to escape the
inevitable trade-offs in redistribution. For instance, modern
welfare states increasingly rely on the integration of vulnerable
people in the labour market by combining the carrot of positive
financial incentives with the stick of punitive work mandates.

R2: Risk and insurance

Risk against disability or unemployment is dealt with by social
insurance. In designing a social insurance contract, society aims to
minimise the adverse implications for the labour market caused by
moral hazard. We find that less generous social insurance, e.g.
through lower levels of unemployment and disability benefits,
shorter unemployment benefit duration, or substitution towards
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individual saving accounts, can help reducing unemployment rates
and raising labour-market participation by combating moral hazard.
It yields, however, less insurance. Hence, there is a trade-off
between insurance gains and incentives to fight moral hazard.
Savings may be more appropriate than insurance in the case of
small risks and large moral hazard, e.g. for small unemployment
spells. For larger risks, however, insurance is typically more efficient
than savings.

For a given level of insurance, the key policy challenge is to
minimise moral hazard. The government may use stringent job
search requirements and mandatory obligations to raise the exit
from social insurances. An efficient administration should engage
in tight monitoring and claim assessment and invest in activation of
benefit claimants. In delegating administrative tasks to
decentralised units, the government should care about both the
risk of selection by competing administrations, and proper
incentives for administrators to fight moral hazard. Irrespective of
the choice between a public monopoly and competing
administrations, the exclusivity requirement should always be
fulfilled.

Insurance can be supplemented by active labour-market
policies in order to raise exit from the insurance. Yet, whereas
harsh measures like sanctions and mandatory workfare tend to
significantly increase outflows from the insurance, empirical
evidence provides mixed evidence on the effectiveness of more
lenient forms of active labour-market policies. Lock-in effects and
reduced search activities seem to render some forms of active
labour-market policies even counterproductive in raising
employment in the market sector. Still, active labour-market
policies may be a social imperative, rather than a way to increase
employment in the open market. Moreover, some types of active
labour-market policy, such as job-search assistance and vouchers
for the long-term unemployed, yield more positive effects.

Employment protection and firing taxes may be efficient to
reduce moral hazard in inflows into unemployment insurance.
Moreover, it encourages commitment and thus stimulates
employment durations and investment in firm-specific human
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capital. However, employment protection also creates a social cost
by increasing unemployment duration and hampering innovation.
It hurts especially the labour market position of youngsters,
women and immigrants. Financial incentives, e.g. via experience
rating in unemployment insurance, tend to be more efficient than
administrative procedures to reduce excessive job separations. The
system of employment protection in the Netherlands differs
substantially from other countries, but is currently subject to ample
debate (see box).

EMPLOYMENT PROTECTION IN THE NETHERLANDS

Today, the Netherlands adopts a dual system of employment
protection. Firms can dismiss a worker by either going to the public
administrative body. This route is time consuming and often
uncertain. Alternatively, it can go to a court for dismissal. This
route is quick but typically entails high severance payments. The
share of dismissals via both routes is roughly equal in recent years.

Overall, the Dutch system yields an average score on the OECD
employment protection legislation index of the OECD. Yet, the
Dutch system stands out in three respects. First, protection for
permanent contracts is relatively strict, while protection for
temporary contracts is relatively lax. The former tends to reduce
labour-market flows, which are indeed low in the Netherlands. The
latter has raised temporary contracts and reduced unemployment
durations, although it has not raised worker inflows into permanent
jobs. Second, the protection of older workers is relatively tight due
to high severance pay in case of long tenures. This reduces the
flexibility of older workers and pushes up their labour costs.
Finally, procedural conveniences related to dismissal are strict,
causing high administrative and compliance costs.

There is currently ample debate in the Netherlands to reform
the current system of employment protection, either to increase
labour-market flexibility, or to reduce inequality between
permanent and temporary workers, or to shift from lengthy
procedures towards financial costs of dismissal. For an in-depth
discussion and analysis, see Deelen ez /. (2006).
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R3: Reallocation of the life cycle

The welfare state plays a role in consumption smoothing over the
life cycle. Capital-market imperfections, impatience and distortions
associated with redistribution and insurance may provide a
rationale for this. European governments are indeed substantially
involved in reallocating income over the life cycle: estimates
suggest that between 60 and 80% of the welfare state actually
concerns intrapersonal reallocation of income over the life cycle,
rather than redistribution between the life-time rich and poor. An
alternative for collective smoothing via the welfare state would be
mandatory or subsidised individual saving schemes. While these
schemes may reduce the overall tax burden compared to collective
smoothing via transfers, they may bring along other distortions.
Hence, the government faces a dilemma. It applies to areas of life-
long learning, the combination of work and family care, and early
retirement.

Life-long learning is a vital pillar for our welfare state. While
investment by the government seems important in initial
education, the value added of government intervention is less clear
in adult learning. Some subsidies may help to alleviate training
distortions imposed by progressive taxes and generous social
insurance provisions. The argument for large-scale public
investment in on-the-job training is weak though.

Facilities for the combination of work and care for children
seems important for combining high female participation and high
fertility, although it is not clear whether externalities from children
are actually positive or negative. Female participation may benefit
from increased labour-market flexibility and child-care facilities.
Subsidies for parental leave may support fertility, but typically
come at the expense of labour market participation in terms of
hours worked.

A number of distortions in retirement decisions have recently
been removed in the Netherlands. Indeed, the system has been
reformed towards a more actuarially neutral system for early
retirement. Still problematic for the participation of elderly is,
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however, the rigidity of the labour market. Indeed, the
combination of fixed wage contracts with seniority wages,
employment protection and mandatory retirement hampers the
mobility of older workers and increases unemployment durations.
Moving towards a more flexible labour market can increase
employment, improve allocative efficiency and allow for more
flexible retirement patterns. It calls, however, for a breakdown of
the implicit contract.

Quantifying reform in the Netherlands

For a selection of welfare state reforms in the Netherlands, we
have used an applied general equilibrium, model to make a
quantitative assessment of their impact on the labour market and
the income distribution (see Graafland ez 4/., 2001, for more
details about the model). Figures 1 to 3 summarise these findings.
Figure 1 presents various policies that reduce the amount of
redistribution and insurance, e.g. by cutting social benefits or tax
credits. In particular, we present a reduction in welfare benefits
(WB), unemployment benefits (UB), disability benefits (DB), the
tax credit for non-participating partners in couples (PC), and two
forms of child support, across-the-board child benefits (CB) and a
targeted child credit (CC). In the figure the size of each shocks is
!/, billion euro, where savings for the government budget are used
to cut income tax rates by 0.1%-point. The figure shows the
positive labour-market effects of less redistribution/insurance. We
see that benefit reductions typically raise the incentives for labour
supply by allowing for lower marginal tax rates (left panel). This is
particularly effective if marginal tax rates are reduced for
secondary earners, who are relatively elastic in their labour supply,
or for income groups that are densely populated. If benefits are
targeted to the unemployed or partially disabled, lower benefit
levels also reduce the structural unemployment rate because of a
fall in the replacement rate (right panel). Benefits that are not
related to the labour market position of households exert very
small effects on equilibrium unemployment.
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FIGURE 1.  Simulated effects of lower social benefits or credits on labour supply
and unemployment*
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* All simulations are normalised at a budgetary effect of '/, billion euro. The revenues
are used to cut income tax rates. The simulations are: WB: reduction in welfare bene-
fits; UB: reduction in unemployment benefits; DB: reduction in disability benefits; PC:
reduction in the tax credit for non-participating partners; CB: reduction in general
child benefits; CC: reduction in the targeted child credit. Effects on labour supply are
in relative changes; effects on unemployment in absolute changes.

Figure 2 shows the implications of a variety of tax credits and
subsidies in the Netherlands. Two credits aim to reduce the tax
burden for low labour incomes (WC1 and WC2) or subsidize low-
skilled employment of the employer (ETR). Two forms of active
labour market policy involve public sector jobs (ALMP1) and
subsidies for the long-term unemployed (ALMP2). The last two
policies focus on reducing tax distortions for female workers: the
combination tax credit for two-worker families with children (CC)
and child-care subsidies (CS). The amount of credit or subsidy is
!/, billion euro, the revenue of which is raised by an increase in
income tax rates by 0.1%-point. The right panel of Figure 2
shows that tax credits targeted at low incomes are effective to
reduce the unemployment rate among the low skilled. By raising
marginal tax rates for higher incomes, however, the left panel
reveals that they reduce labour supply. Hence, there is a trade-off
between policies that aim to cut low skilled unemployment and
policies that foster labour supply. The effects of these targeted
credits on overall employment are therefore small. Only vouchers
for the long-term unemployed tend to escape this trade-off since
they are not conditional on income, but well targeted on the
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FIGURE 2.  Stmulated effects of bigher credits and subsidies on labour supply
and low skilled unemployment*
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@ All simulations are normalised at a budgetary cost of '/, billion euro. It is financed by
higher income tax rates. The simulations are: WC1: general earned income tax credit;
WC2: targeted earned income tax credit; ETR: employer tax relief; ALM1: relief jobs
for the low skilled in the public sector; ALM2: vouchers for the long-term unemployed;
CC: combination credit for working couples with children. CS: childcare subsidies that
reduce the parental price. Effects on labour supply are in relative changes; effects on
low-skilled unemployment in absolute changes.

unemployed. Hence, the deadweight loss of this instrument is
relatively small. The scope for using vouchers is limited though.
The left panel of Figure 2 reveals that childcare subsidies are most
effective in encouraging labour supply as they mitigate tax
distortions at the margin of employment by secondary earners.
The scope for using this instrument is limited since the overall size
of the childcare sector is less than 0.5% of GDP in the
Netherlands.

Figure 3 shows the impact of budgetary neutral shifts in the
structure of the tax-benefit system. It includes three proposals for
a flat tax (flat123), a basic income (NIT), and two alternative
shifts from income taxes towards value added taxes (VAT12).
The figure shows that policies that raise inequality, as measured
by our aggregate inequality index (the Theil coefficient), come
along with an increase in labour supply. This holds for one
version of the flat tax and for one version of the shift from
income taxes towards value added taxes. If inequality does not
change by the reforms, we observe no increase in labour supply.
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Figure 3.  Simulated effects of budgetary neutral shifts in the tax system on
labour supply and inequality*
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@ The inequality index reflects the Theil coefficient of the entire income distribution,
based on individual incomes. The simulations are: Flat1: replacement of the current in-
come tax structure by a flat tax of 37,5%; Flat2: replacement of the current income tax
structure by a flat tax of 42% and an increase in the general tax credit by 1 100 euro;
Flat3: replacement of the current income tax structure by a flat tax of 43,5% and an in-
crease in the general tax credit by 1 400 euro; NIT: introduction of a negative income
tax or basic income; VAT1: shift of 2.5 billion euro from income taxes towards value
added taxes; VAT?2: shift of 2.5 billion euro from income taxes towards value added ta-
xes whereby the general tax credit is increased as well. Effects on labour supply and the
Theil coefficient are in relative changes.

In fact, a flat tax that leaves overall inequality unaffected actually
reduces labour supply since it raises the marginal tax on part
time jobs that are occupied by elastic female workers. A basic
income reduces aggregate inequality but is most distortionary in
terms of labour supply. The simulations thus clearly reveal the
trade-off between an equitable income distribution and labour
supply incentives.

4. COMPREHENSIVE WELFARE STATE REFORM ALONG
THREE LINES

This section develops three directions of comprehensive welfare
state reform in the Netherlands. The directions differ in two key
dimensions: social preferences and division of powers. First,

social preferences for redistribution, insurance and commitment
are not independent. Indeed, societies that assign a high value to
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FIGURE 4.  Design of the welfare state
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redistribution usually also assign a high value to insurance. We
therefore merge the fundamental trade-offs regarding the three
R’s of the welfare state and obtain a broadly defined trade-off on
a one-dimensional scale. We refer to this trade off as collective
versus individual responsibility. It is illustrated by the horizontal
axis in Figure 4. The left-hand side of the figure reflects a society
that features strong preferences for solidarity and collective
responsibilities. The right hand side reflects a society that
features a strong preference for individual responsibility and
incentives.

The second dimension is the organisation of the three functions
of the welfare state. Institutions can be organised at more
centralised or at more decentralised levels. The vertical axis in
Figure 4 illustrates this choice between centralisation and
decentralisation of responsibilities. ! Decentralisation means that a
number of smaller collective groups obtain discretion to organise
solidarity, insurance and smoothing in decentralised groups. It can,
for instance, be organised by local governments, sector trade
unions, professional interest groups, or companies. This distinction

! The principle of subsidiarity endorsed by the European Union suggests that
decentralisation is preferable, unless centralisation has clear benefits. It is used to
divide responsibilities between the member states and the union.
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does not so much refer to the administration of welfare state
functions —which should in any case be delegated to the most
efficient level of organisation, independent of preferences— but
rather to the division of powers between centralised and
decentralised units. For instance, either central or decentralised
organisations can be made responsible for setting rules and
regulations, contract design, premium rates and the like. On the
one hand, decentralisation of powers is attractive to the extent that
it can do better justice to differences in preferences and
circumstances between people or clubs. Moreover, decentralised
decision making may yield more efficient policies due to
competition induced by either exit opportunities of group
members or benchmarking (leading to yardstick competition). The
bottom of Figure 4 reflects a welfare state that emphasises the
decentralisation of powers. On the other hand, centralisation has
potential advantages as well. It can reap scale economies in the
presence of high fixed costs or information sharing gains (e.g. in
tax collection or social insurance administration). Centralisation
also reduces exit opportunities, thus avoiding adverse selection and
reducing spillover effects of decentralised policies. Moreover,
centralisation is desirable if people prefer nation-wide solidarity.
The upper side of Figure 4 reflects welfare states characterised by
a large degree of centralisation.

By combining the two key dimensions of Figure 4, we obtain
four possible models for the welfare state. As we ignore the lower
right quadrant, we focus on three of them. First, the upper-left
quadrant in Figure 4 reflects a welfare state that assigns a high
value to collective responsibility and that organises decision
making on a centralised level. It is dubbed the UNIVERSAL WELFARE
STATE. Second, the lower-left quadrant represents a welfare state
that assigns a high value to collective responsibility, but decision
making is organised on a decentralised level, either regionally or by
profession or industry. The welfare state thus allows for more
differentiation among clubs and is dubbed the DIVERSIFIED
WELFARE STATE. The two quadrants on the right of Figure 4
represent less generous welfare states with more focus on
individual responsibility. In the RESIDUAL WELFARE STATE at the
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upper-right part of Figure 4, solidarity with the most vulnerable
groups is organised on the state level 2.

The current Dutch welfare state may best be characterised on
the left hand side of Figure 4, somewhere between the UNIVERSAL
WELFARE STATE and the DIVERSIFIED WELFARE STATE. Past reforms,
however, also contain elements of the RESIDUAL WELFARE STATE, i.e.
reforms that emphasise individual responsibility. It raises the
question where the Dutch welfare state will or should be heading
towards. We elaborate on this issue in more detail by exploring
concrete comprehensive reform packages in Dutch institutions
along the lines of each welfare state philosophy of Figure 4. It
renders the discussion about alternative welfare states concrete.
The packages serve as an illustration of how a certain welfare state
reform affects Dutch labour market performance and the income
distribution. The reform packages have been simulated with our
applied general equilibrium model, the results of which are
summarised in Figure 5.

FIGURE 5. Simulated effects of comprebensive reform directions on labour
market performance and social cobesion indicators®
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 The inequality index reflects the Theil coefficient of working singles. Effects on la-
bour supply and the Theil coefficient are in relative changes. Effects on replacement
rate and unemployment rate are in absolute changes.

2 The welfare states are reminiscent to the typologies of Esping Andersen
(1990), which is based on an empirical approach. By starting from trade-offs, our
approach emphasises more the different principles underlying welfare state design
than outcomes.
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Residual welfare state

The RESIDUAL WELFARE STATE is characterised by a more flexible
labour market and more emphasis on private responsibility. The
government retreats in provisions for people with middle and high
incomes. They increasingly rely on individual responsibility.
Solidarity with vulnerable groups is maintained via targeted
income support measures. Reforms in the RESIDUAL WELFARE STATE
include lower social benefits, a lower minimum wage, the
introduction of a flat tax of 27% and a replacement of
employment protection by experience rating in unemployment
insurance. The life cycle saving account partly replaces insurance
and subsidy schemes, e.g. for unemployment risk, care, adult
education and early retirement.

The RESIDUAL WELFARE STATE improves labour market
performance by raising the incentives for labour supply, a better
integration of entrants into the labour market, and reduced wage
costs for low skilled workers. Model simulations suggest a rise in
employment of 6'/,%. The female participation rate increases by
9%. Low-skilled unemployment falls by 8'/,%-point.

The RESIDUAL WELFARE STATE fits best in an individualised,
heterogeneous society. Inequality and insecurity become more
important, but a safety net is maintained for the most vulnerable
groups. The RESIDUAL WELFARE STATE is relatively robust for shocks
in immigration, economic integration and technological change. A
potential problem is that sustained poverty occurs for a small
group of low-skilled people that is unable to escape the poverty
trap.

Universal welfare state

The UNIVERSAL WELFARE STATE is characterised by a combination of
more flexibility on the labour market and generous social
provisions with a uniform character. To avoid moral hazard and
high rates of inactivity, it is combined with intensive and
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mandatory activation and public expenditures that are
complementary to labour.

Reforms in the UNIVERSAL WELFARE STATE contain a further
individualisation of the tax system, public childcare support, tight
eligibility criteria in social insurance, an abolishment of privileges
for elderly outside the labour market and intensified activation
strategies with strict monitoring backed by sanctions. The welfare
state tends to become bigger, but additional expenditures are
geared towards labour participation.

We find that the UNIVERSAL WELFARE STATE improves labour
market performance. The female participation rate increases by
14/,% while elderly participation rises as well. The low skilled are
better integrated due to subsidy schemes. Simulations suggest that
employment rises by 3% in the long term, especially due to higher
female labour supply. The unemployment rate among the low
skilled falls by 4'/,%.

The UNIVERSAL WELFARE STATE fits with a relatively
homogeneous society with a well-educated labour force and a high
priority to emancipation of women. Solidarity and security are
maintained at a cost in terms of privacy, less choice, fewer
privileges for elderly, and less commitment in labour relations. The
welfare state remains vulnerable for the financial implications of
ageing, however. Moreover, the UNIVERSAL WELFARE STATE is less
robust for shocks in low-skilled immigration and skill-biased
technical change.

Diversified welfare state

The DIVERSIFIED WELFARE STATE emphasises commitment, long-
term relations and decentralised solidarity in small collective
groups. This substitutes for state responsibilities in social insurance
and redistribution. Collective groups reap the benefits from
economies of scale and provide a variety of social provisions. These
differ between clubs. The government ensures a safety net and
aims to integrate low-skilled workers in the labour market via
subsidies.
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Reforms of the DIVERSIFIED WELFARE STATE include less tax
progression, selective reductions in social insurance provisions and a
government role to subsidise low-skilled employment. Wage
compression in communities aims to mitigate rising inequality.
Exclusive responsibility for social insurances at the decentralised
level provides incentives for administrations to combat moral hazard
through activation. This also applies to elderly, which increases the
effective retirement age. Mobility is hampered between groups to
reduce exit opportunities and to maintain social provisions within
communities. Employment protection remains important.

We find that the DIVERSIFIED WELFARE STATE improves labour
market performance, especially due to more labour supply of men.
The low skilled face better job-finding probabilities due to subsidy
schemes. Simulations suggest an overall rise in employment of
2'/,%. The unemployment rate of the low-skilled falls by 1°/,%.
These effects are smaller than for other welfare states while
inequality increases.

The DIVERSIFIED WELFARE STATE fits in a world in which long-
term relationships and internal flexibility within collective groups
provide a good basis for investment in knowledge and innovation.
A problem is that limited mobility and tight employment
protection hamper adjustments in the economy, e.g. to global
shocks. Moreover, it hampers the integration of immigrants,
females and school leavers in the labour market. The DIVERSIFIED
WELFARE STATE is therefore relatively vulnerable for shocks in
globalisation and immigration.

5. CONCLUSIONS

We conclude that there exist several opportunities for reform in
the Dutch welfare state that may help raising the quantity and
quality of labour supply. Yet, there is no gain without pain. Indeed,
society needs to make choices. Which reform direction is most
feasible or desirable for the Netherlands depends on social
preferences and future developments in our society.
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4. INVESTING IN CHILDREN
AND THEIR LIFE CHANCES

GoSTA ESPING-ANDERSEN *

ABSTRACT

Parents who have children and invest well in their future create, all
at once, private and collective welfare. The increasingly large gap
between the desired number of children and actual fertility must be
interpreted as a welfare failure for families but also as a major
problem for our economy and society. If, additionally, we invest too
little in our children’s skills the outcome is negative both for their
life chances and for our future productivity. The new low-fertility
equilibrium together with a substantial number of early school
leavers that we see in many advanced countries poses, accordingly a
policy challenge of considerable urgency.

The challenge is clearly not limited to the rich OECD nations.
Fertility has fallen sharply in East Asia and now also in a number of
Latin American countries. As a whole, Latin American fertility has
fallen from an average of 4.5 births per woman in the late 1970s to
2.5 in the new Century. There are several Caribbean nations that are
approaching low fertility, meaning less than 1.6 per woman, and
Chile seems beaded in a similar divection (Guzman et al. 2006).

Latin America also faces a major skills challenge. While school
enrolment rates are generally high in Latin America, there is great
unevenness in terms of post-lower secondary level attainment. From
the PISA studies as well as the International Adult Literacy Surveys
it is quite evident that key Latin American nations, such as Brazil,
Chile and Mexico, perform internationally poorly in terms of

* Universitat Pompeu Fabra.
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developing cognitive learning skills. In the 2000 PISA study, the
mean Brazilian score is one standard deviation below the OECD
mean, a truly huge gap. Similarly, from the IALS data we see that a
full half of the Chilean population scored in the bottom quintile in
terms of both prose and quantitative abilities'. This suggests that
youth in the economically most advanced Latin American countries
are poorly prepared for the evolving knowledge economry.

The skills needed to ensure good life chances are rising (and
changing) and, despite decades of education reforms, there has been
little progress in terms of equalizing opportunities. The impact of
social origins on child outcomes persists, and may even strengthen.
All this suggests that the pursuit of more equality and future
productivity come together. A major challenge is to minimize the
dispersion of skills. The foundations of policy lie in the realization
that learning abilities are formed very early in life and, most
cructally, during the first years of childhood.

Keywords: Human capital, inter-generational mobility, parental
investments, mothers’ employment, child outcomes

From a welfare and efficiency perspective, an optimal policy needs
to address both 7 and ¢, to use Gary Becker’s terminology for the
quantity and quality of children, respectively. Such policy will need
to consider at least four issues: one, the obstacles to parenthood in
the first place; two, the uneven capacity of parents to invest in
children; three, the impact of mothers’ employment on child
outcomes; and, four, the potential benefits of early pre-school
programmes.

1. THE N AND Q CHALLENGE

In Western civilizations the family is treated as a sanctuary of
privacy and intimacy, a ‘haven in a heartless World’ wherein

! In comparison to 7% in Sweden, 14% in Germany, and 21% in the UK and
US (OECD 2000: Table 2.2).
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outside authorities must not interfere. The contemporary family
does poorly on many welfare indicators and this has spurred a
reassessment of the role and aims of family policy. Paternalistic
approaches will without any doubt fail on legitimacy grounds. In
any case, the main issue is not that citizens behave wrongly but
that they encounter major obstacles in the pursuit of realizing their
preferences. The real challenge is to forge policies that enable
families to attain their private goals and, simultaneously, produce
public goods.

Families create very important social externalities. Klevemarken
(1998) has conservatively cashed out the average monetary value of
parenthood at around $22-29.000 for Swedish families. This is, in
aggregate terms, equivalent to 20% of GDP. We have estimates
from the US that the social value of an average child is equivalent
to $100.000 on a lifetime basis (Preston 2004). There is
undoubtedly a lot of dispersion around this average. The
substantial returns that wonder-kids yield must be held up against
the potentially large net cost of the failures. For example, the price
of one yeat’s incarceration in the US hovers around $50.000.
Poverty is one factor that promotes failures. Recent calculations
show that the societal cost of child poverty in the US is equal to
4% of GDP, due mainly to the link between poverty and school
outcomes, health, and criminality?.

Demographic aging means that there is a growing premium on
maximizing fertility. All evidence shows that citizens desire to have
at least two children. It is also evident that this desire is
increasingly difficult to satisfy; parenthood has become more
difficult to reconcile with other objectives. If, however, the average
family ends up with no more than 1.3 children, our population will
shrink dramatically.

2 Testimony by Harry Holzer (Urban Institute) before the House Committee
on Ways and Means, January 24, 2007.
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Family formation — optimizing n

To come to grips with contemporary fertility we need first to
recognize the large gap between preferences and reality. From
several studies we now know that citizens by and large remain
faithful to the two-child norm, stating a preference for 2.2-2.4
children on average in almost all countries (Sleebos 2003). The
distance to actual fertility ranges from substantial to dramatic. In
Southern Europe, fertility seems stuck at 1.2 (with some regions at
0.8), and the EU mean is 1.5. The Nordic countries, with France
and the UK, occupy the high end of European fertility (about 1.8);
the US is a rare case of reproduction fertility’. If, as these numbers
suggest, citizens cannot form the families they aspire towards we
have identified a truly problematic welfare deficit.

Low fertility accelerates population aging, and even minor
differences in equilibrium fertility will have huge long-term effects.
While a TFR at 1.9 produces only a 15% population decline over the
Century, a TFR of 1.3 will result in a population that is only 25% of
its present size (McDonald 2002). To illustrate, Spain’s population
will drop to only 10 million. And due simply to differences in fertility,
the Spanish old age dependency ratio in 2050 will jump by 138%
compared to Sweden’s 36% increase. The associated macroeconomic
consequences can be non-trivial. ECOFIN estimates that aging-cum-
population loss will lower EU GDP growth by 0.7% points a year
(McMorrow and Roeger 2003; Sleebos 2003).

For policy we need to know what lies behind the child gap. In
the conventional view, fertility was primarily a function of the
earnings capacity of the (male) breadwinner, and the opportunity
cost associated with motherhood in terms of women’s lifetime
earnings *. This offers a credible explanation for why low educated

> The low-low fertility syndrome is increasingly also spreading to East Asia
and Latin American countries, too. Barbados and Cuba’s fertility stands at 1.5-1.6,
a rate similar to the EU average. Chile’s fertility has been dropping steadily in the
past decades and stands now at 2.0, slightly below the US level.

4 Hotz et al. (1997) present an excellent overview of fertility theory and
research.
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and non-active women'’s fertility was traditionally the highest. But
it comes short in contemporary society. Firstly, cross-national data
show that the employment-fertility correlation is now positive. The
highest rates of fertility are found in countries with widespread
female employment, and vice-versa (Ahn and Mira 2002).
Secondly, in some countries —like Spain— the traditional pattern
continues to prevail while in others, most notably in Scandinavia,
fertility is greater among high educated than low educated women
(Esping-Andersen, 2002).

The key to contemporary fertility lies, as all are agreed, in the
new role of women and, in particular, in their embrace of a lifelong
commitment to employment (McDonald 2002). This certainly does
not imply any major incompatibility with motherhood, as the
Nordic countries show. In any case, policy that seeks to boost
fertility by inducing women to reduce their labour supply would
be massively counter-productive. As I discuss below, poverty is
hugely problematic for child outcomes. The probability of child
poverty is, however, sharply reduced when mothers work. Low
levels of female employment are also associated with lower GDP
and more household income inequality (Esping-Andersen 2007).
Using simulations, Pasqua (2002) suggests that Spain’s national
income would be 15% larger if female employment was identical
to the Danish. We should also not forget that financial
sustainability in aging societies requires maximum female
employment. The good news is that a growing majority of women
insist on having jobs and being economically autonomous.

The quest for children must accordingly be pursued co-
jointly with women’s new role. This implies, firstly, that the
male’s role as breadwinner will diminish in importance while the
opportunity costs of motherhood become more crucial. It is
well-established that the child penalty rises with mothers’
earnings power. As a rule of thumb, postponement of first birth
reduces the opportunity cost substantially and this explains, of
course, why, in all countries, we observe postponement of births.
The data in fact suggest that postponement is especially
pronounced where reconciliation is most difficult (Gustafsson
2001; Kohler et al. 2002). It is accordingly not surprising that
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Spain heads the postponement rankings with 31 as the mean age
of motherhood.

Delaying motherhood need not result in low fertility; it all
depends on catch-up. In Denmark and Italy, age of first birth is
identical (at 29) and yet Denmark ends up with a 50% higher
fertility rate. Differences in childlessness cannot account for such
variation. Basically the issue boils down to the conditions that
favour or disfavour second and higher order births. And, as is well
known, the problems of reconciling motherhood and careers are
relatively modest for one child but mount decisively with 2+
children.

The main preconditions for catch-up and, hence, for arriving at
fertility rates that match preferences are now well-documented.
Not surprisingly, most attention has centred on child care and
maternity leaves. Child care helps minimize interruptions around
births and is one major way to reduce opportunity costs. The price
of unsubsidized quality child care is inevitably steep, typically
around 4-500 Euros per month on a full day basis. This means that
lower income families are priced out of the market. It also implies
an essentially regressive tax on female labour supply. There is
empirical evidence that child care raises fertility (Blau and
Robbins 1998; del Boca 2002; Aaberge ez al. 2005). For Norway,
Kravdal (1996) found that a doubling of child care raises the TFR
by more than 0.1 point. Knudsen (1999) estimates that
universalizing child care in Denmark helped raise the TFR from
1.5 to 1.8. The effect of leaves is more ambiguous. If they are too
brief (as in Spain), many mothers simply abandon employment; if
they are overly long, the same may ensue (Gauthier and Hatzius,
1997; Billari et al. 2002; Esping-Andersen 2002; Meyers and
Gornick 2003; Del Boca 2003).

There is now growing awareness that the standard family-
friendly policy is a necessary but also insufficient condition for
fertility. To begin with, all evidence suggests that income transfers
to families with children have no real impact on births. This
suggests that monetary compensation for the cost of children has
no real bearing on the decision to form families. The crux lies in
work-family tensions. To the extent that women increasingly
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condition births on first having a secure employment relationship,
job precariousness becomes a major impediment. There is strong
evidence that fertility suffers when women are on temporary
contracts or are unemployed. In contrast, being employed in the
public sector raises fertility (Esping-Andersen 2002; De la Rica and
1za 2004; Baizan 2004).

Finally, and perhaps most importantly, the role of the male
partner as breadwinner is becoming ever less crucial for fertility
decisions while, at least for career women, his contribution to
home production becomes salient (Del Boca 2003; Esping-
Andersen et.al. 2007). Essentially, as the opportunity cost rises, the
mother will attempt to reduce housework and caring time so as to
maximize market hours. Her capacity to persuade the father to
substitute depends in large part on her bargaining power. This is
what we see in the Nordic countries, but similar research on
Southern European couples fails to identify any substantial
substitution (Alvarez and Miles 2003). Where traditionalist gender
norms predominate there will be less room to press for more
gender equality in home production. If so, the choice menu for
women with career commitments easily ends up zero-sum with
regard to both partnership and motherhood: either accept major
career penalties or renounce on marriage and children”’.

All in all, it would appear that family formation in advanced
societies is becoming subject to a set of qualitatively new rules. As
McDonald (2000; 2002) in particular emphasizes, it pretty much
boils down to gender asymmetries within the household. Women
are gaining ground relatively to men in terms of their command of
economic resources and their capacity to exercise autonomy. To
illustrate, the average Danish woman now contributes 43 % to total
family income. The tempting conclusion is that women increasingly
hesitate to become mothers if traditional gender norms continue to
prevail within the family.

Translating these insights into a policy making framework, the
promotion of socially optimal fertility should centre on policies

> This feature was also noted by Hakim (2003) in her comparison between
British and Spanish women.
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that, firstly, diminish the penalty of motherhood (here affordable
child care is crucial) and, secondly, that ensure mother-friendly

employment conditions. We might very well add a third, namely
policy that helps create more symmetry and less specialization in
home production. In Section 2 T address the feasibility of policy.

Skills and Children — optimizing q

Skill requirements are rising and this entails that a poor start is
likely to result in low earnings, precarious employment and,
further on, in inadequate retirement wealth. Also the social value
of children should rise, not least because small cohorts must
shoulder huge dependent populations. By mid-Century, the EU
working age population will diminish by almost 50 million while
the elderly population will grow by 50%. Sustainability will
depend on maximum participation and on the quality of our
human capital stock.

Rather than focusing on raising the mean skill level, our
concerns should centre on its dispersion. I take it as given that no
one prefers a skill scenario with ‘islands of excellence in a sea of
ignorance’. The model that most would favour would combine a
high skill mean with minimal dispersion. The proportion of today’s
youth with inadequate skills signals the likely size of tomorrow’s
social exclusion problem.

A quick glance at today’s youth suggests substantial
international differences. I present two telling indicators in Table
1: the share of young adults with no more than compulsory
education (ISCED 1-2), and the ‘cognitive’ performance among 15
year olds from the 2000 PISA study.

Falling below the PISA minimum implies cognitive dysfunction
in understanding even basic information. The size of this group is
alarmingly large in Brazil and Mexico, and about a fifth in
Germany, Spain and the US. Considering the far smaller group in
Finland and the Netherlands, there is clearly ample scope for
reducing the problem. The early school-leaver group is, in some
cases, huge and could likewise be limited to less than 10 percent.
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TABLE 1. A Skill Profile of Tomorrow’s Workforce in Representative OECD

countries
% with only PISA (Math) Performance:
ISCED 12 ™ear %o below g proy
(age 20-24) seore PI.SA ‘Elite’
natwes nmininum
Denmark ....................... 15 521 15 8
Finland .......ccooovuueiiennnnnn. 8 547 7 19
Germany ........cccceeveennnn 15 527 21 9
Netherlands ................. 22 552 10
Spain.....ccoovieeiieeee 31 487 19 4
Sweden.......ccceeeeveeeeeens 10 518 12 11
UK. 8 511 13 16
US ™) i, 20 499 18 12
MeXiCO .....covvvveeeeeeee, 44 422 44 1
Brazil.......cccccoeeeeeeeiiennne 34 396 55 1

ISCED data from OECD (2003: Table C5.2). European PISA data directly from raw
data files. PISA elite refers to the percent scoring in the top 5th level (in mathematics).
Elsewise from OECD (2003).

*) The US figure refers to those who did not complete highschool (12%) plus those
who obtained only GED diplomas (8%) (Haveman ez al. 2004: Table 4.8).

Since unemployment —and especially long-term unemployment—
is more than twice as high among those with less than upper
secondary schooling, this indicator also signals the scope of the
problem that may lie ahead. Low cognitive test scores are similarly
associated with a high incidence of unemployment (OECD 1997).

A striking feature is that the skill dispersion seems unrelated to
a country’s mean performance. In other words, greater
homogeneity need not be achieved at the expense of inferior
standards. Finland suggests that polarization can be minimized
even when the average performance is very high .

There are, however, structural trends that to varying degrees
jeopardize the pursuit of an optimal skill profile. One menace
comes from rising income inequality and how it influences the

¢ See also Woessmann (2004).
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opportunity structure. At one extreme we see top income
households distancing themselves from the middle, in part because
of rising returns to skills and, in part, due to concentrations of
high-earning dual-career couples. At the other extreme, low-
educated couples face high probabilities of low income and
joblessness (Katz and Autor 1999; Karoly and Burtless 1995; Juhn
and Murphy 1997; Burtless 1999; Gregg and Wadsworth 2001;
Hyslop 2001).

As inequality rises, parents’ capacity to invest in their children
will become more unequal. Most importantly, the effect is non-
linear, especially pronounced at the top and bottom of the pyramid
(Couch and Lillard, 2004). The rich can buy a secure future for
even the least gifted offspring; the poor become ever more
distanced from the opportunity structure. The often substantial
—and rising— child poverty rates in many OECD countries and,
of course, also in Latin America clearly warrant concern (Smeeding
2004).

Another menace comes from demographic change
—particularly family instability with more lone parenthood and
immigration— which is similarly likely to heighten inequalities in
child outcomes. To illustrate, in Sweden the school system has
ambitiously sought to rectify immigrant children’s learning
disadvantages and, yet, the probability of school failure is roughly
5 times higher for immigrants than for natives’.

Skills and the knowledge economy

There is substantial controversy over which skills are salient. The
need for formal education continues to rise, and we can probably
assume that upper-secondary equivalent qualifications will be szze
qua non for any decent job. Yet, standard earnings regressions
show that formal education is only a very small part of the story. As
Juhn ez al. (1993) suggest, the rising returns lie mainly in

7 This evidence derives from the author’s participation in an OECD mission to
Sweden in February 2005.
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unobserved abilities. Much attention has, for obvious reasons,
focused on cognitive skills. Cognitive stimulation in early
childhood is, to begin with, determinant for school success.
Additionally, knowledge intensive production implies the capacity
to understand, interpret and apply information. Farkas (2003) and
Pryor and Schaffer (2000) insist that cognitive skills are becoming
key to economic success. Carneiro and Heckman (2003) emphasize
the centrality of non-cognitive abilities, such as initiative,
communication skills or the capacity to plan ahead.

Green and Riddell (2001) and Esping-Andersen (2004) have re-
estimated standard earnings equations with the inclusion of data
on cognitive skills and find, for Canada and the US respectively,
that the cognitive variable: a) reduces the education effect by 30
percent; b) eliminates the negative effect of immigrant status; and
c) it increases the explained earnings variance by almost 20
percent. While it is evident that cognitive abilities are a
precondition for school attainment, it is also clear that they tap a
human capital dimension that is distinct from formal educational
attainment.

As with an array of other difficult-to-observe abilities, cognitive
skills are partially transmitted genetically and partially the result of
nurturing —that is, of environmental stimulus (Bowles e# a/. 2001;
2005; Bjorklund et al. 2005). Carneiro and Heckman (2003) are
undoubtedly correct in stressing the importance of non-cognitive
skills, too. Yet, such are likely to be as strongly correlated with
parental stimulus as are cognitive skills. Since both abilities
influence school success and, subsequently, adults’ life chances, the
policy challenge is to ensure a strong start for all children. Virtually
all research concludes that early childhood is key and, as a result,
that the really important mechanisms lie in the family environment
(Brooks-Gunn et al. 1997).

In order to assess the returns to early childhood investments,
Carneiro and Heckman (2003) propose an accounting method that
is persuasive since it incorporates the positive synergy effects
(learning begets learning) of early investments on the cost of later
ones. The rate of return rises exponentially the younger is the
child, suggesting that pre-school and early-school investments yield
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dis-proportionally high net returns. If the standard rate of return
to schooling hovers around 10 percent (Card 1999), we could
anticipate returns to pre-school investments that are possibly more
than twice this magnitude. And if, as Card suggests, the marginal
returns are much greater for those who are most likely to fail in
school, then early investments should produce a homogenization
pay-off, an equal opportunities gain.

Research shows that inequalities in schooling and career
attainment remain powerfully influenced by social origins,
especially in the early stages (Shavit and Blossfeld 1993; Karoly
1998; Breen 2004) 8. There are four major mechanisms that
individually and jointly influence opportunities: family income,
family structure, parental dedication, and what we might call
‘cultural capital’, or the learning milieu within which children
grow up.

The Impact of Income

The influence of income inequality on life chances is inherently
ambiguous. Inequality should, on one hand, create incentives for
people to invest in more human capital and, more generally, to be
more motivated to get ahead. On the other hand, the prevailing
level of inequality in the parental generation will influence the
distribution of parents’ capacity to invest in their children. The
impact of family origins on children’s life chances should be
positively associated with the degree of inequality. The standard
assumption behind postwar policy was that equalizing access to all
levels of the education system (especially via public financing and
targeted subsidies) would prove ’paretian’ in the sense that it
would cancel out the effect of parental resources on human capital

8 We have very little comparable data on social inheritance effects for Latin
American countries. The international TIMMS studies of children math and science
abilities include Chile and Columbia. Regression estimates on these data suggest
very strong social origin effects on children’s performance in Chile, but not in
Columbia. The social origin effect for Chile is roughly similar to the US, bur about
50% stronger than in Denmark or Spain.
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FIGURE 1. Income Inequality and Intergenerational Income Elasticities ™
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*) Income inequality is the Gini coefficient for disposable household income in the
mid-1990s. Intergenerational mobility is the elasticity of parental income on children’s
income.

SOURCE: Ginis are from Luxemburg Income Study, Key Figures; Parent-child income
correlations, from Corak (2005)

acquisition with no need to alter the earnings or income
distribution.

Recent research on inter-generational income mobility suggests
that this has been an overly optimistic assumption’. In the US, the
UK, and France the association (elasticity) of parental income on
children’s income (as adults) is exceptionally strong, especially in
comparison to the Nordic countries 1. As shown in Figure 1, the
association lines up near-perfect with the Gini coefficient of
income inequality.

We can say nothing about the causal direction between
inequality levels and mobility. The twain are bound to reinforce
each other in any case. The point is that welfare and efficiency
concerns coincide. From an equity perspective, childrens’ life
chances should depend less on the lottery of birth than on their
own latent abilities. From an efficiency point of view high parent-

° For an overview, see Solon (1999) and Corak (2005).

10 Research on the link between social origins and educational, as well as
occupational, attainment shows a rather similar profile: social inheritance effects are
substantially weaker in the Scandinavian countries than elsewhere.
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child income correlations imply that society is under-investing in a
sizable share of its children (and possibly also over-investing in
some).

The single most important point lies in the non-linearity of the
association and, in particular, in the adverse effects of poverty. US
research estimates that poor children will have two years less
schooling than the non-poor. They are also far more likely to suffer
from poor health, engage in crime, and fall into unemployment as
adults (Mayer 1997; Duncan and Brooks-Gunn 1997). Similar, if
perhaps less dramatic effects have been found for Europe, too
(Gregg et al. 1999; Gregg and Machin 2001; Maurin 2002;

CERC 2004). For the UK, Gregg et al. (1999) show that financial
difficulties during childhood reduces by about a half children’s
likelihood of advanced vocational training and poor children are 3
times less likely to attain higher academic degrees. Their study
controls for children’s cognitive abilities at age 7, which means that
the effects are net of abilities. The picture is fairly similar in
France, but here there are no controls for ’ability’. The likelihood
of leaving school with no completed degree is 4 times higher for
children from poor as compared to non-poor families (CERC
2004: 107) '. Poverty is probably not simply a question of
spending power. As Breen (2001) argues, an additional effect
comes from a sense of insecurity that produces risk adversity and
may lead parents to curtail children’s schooling prematurely. In
either case, the result is pretty much the same. Hence, if child
poverty and parental economic insecurity rises we should expect
adverse consequences for educational attainment and, further
along, for employment and earnings in adulthood .

Child poverty is particularly high in lone mother families. The
share of children in single mother households now ranges from a
low of 5 percent in Southern Europe to a high of 15-20 percent in
Scandinavia and North America 2. Lone mother poverty rates are
everywhere exceptionally high, almost 50 percent in the US, and

' Unfortunately the French estimates do not control for children’s abilities (via,
for example, cognitive test scores).
12 From LIS Key Figures (www.lisproject.org/keyfigures)
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between 30-40 percent in many EU countries. Scandinavia,
unsurprisingly, occupies the low end with roughly 10-13 percent.
The problematic effects of growing up in lone mother families
have been widely documented for the United States (McLanahan
and Sandefur 1994) and the UK (Gregg ez.al. 1999). Coleman
(1988) reports that US school drop out rates are 30 percent higher
in these families. While the effects are clear, it is less easy to sort
out the precise mechanisms. Biblarz and Raftery (1999) argue that
the adverse effects are mainly related to poor socioeconomic
conditions rather than to solo parenthood per se. Gregg et.al.
(1999) conclude similarly that the negative lone parent effect
disappears when controlling for financial distress. Bernal and
Keane (2005), in turn, emphasize negative nurturing and
socialization effects.

Most research on lone mother effects refers to the US and we
should be cautious about generalizing beyond. For one, in the US
there is a large over-representation of teen-age and minority
mothers; for another, divorce in the US is more skewed towards
low-income couples than in Europe. We should also not forget the
very high incarceration rate among young American males. In fact,
from my own analyses of the PISA data, the strong negative effect
of lone motherhood (controlling for immigrant status, SEI, and
mother’s education) on children’s test scores in the US does not
extend to most EU countries. Indeed, the results for countries as
different as Denmark, the Netherlands, and the UK suggest that
children of lone mothers score comparatively better 7/ the mother
is employed. In line with Bernal and Keane’s (2005) conclusions, I
will argue below that positive effects of lone motherhood (when
she works) are related to the quality of external child-care.

If income matters one would expect welfare state redistribution
to have a major effect on opportunities. Government income
support to families with children varies tremendously across
countries both in scope and generosity (Gornick and Meyers
2003).The poverty reduction effect is relatively minor in the
Netherlands (a 2 percentage point reduction) and the US (about 4
points) and very substantial in the Nordic countries (a 13 point
reduction in Sweden) and in France (almost 20 points). The pre-
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redistribution starting point is of course exceptionally high in the
US, and this means that there remain, post-transfer, 22 percent
child families in poverty . In comparison, post-transfer child
poverty in the Nordic countries is, in all cases, below 5 percent .

The merits of redistribution are evident if the aim is to
minimize poverty, but will it also equalize opportunities? This
depends on the degree to which income distribution genuinely
influences educational attainment. And even so, a redistribution
strategy may incur second-order effects such as reduced parental
labour supply. As I shall discuss in the final section, the macro
economic cost of lifting all child families above the poverty line is
surprisingly modest, and the impact on labour supply is probably
not major. But in terms of cost and poverty-reduction effectiveness
there is a much stronger argument in favour of, alternatively,
supporting mothers’ employment, especially at the low end of the
income distribution. The incidence of child poverty falls by a
factor of 3-4 when mothers work —in particular in the case of lone
mothers (Esping-Andersen 2002; OECD 2006).

As to the education effect of anti-poverty redistribution, there
remains little doubt that it matters. Erikson and Jonsson’s (1996)
examination of the evidence concludes that the Scandinavian
countries’ success in diminishing social inheritance over the past
decades must be, at least partially, be ascribed to their success in
curtailing child poverty and ensuring broad economic security
within families. Still, as I explore below, the efficacy of a
redistribution strategy —at least if not accompanied by other
measures— is doubtful. Indeed, family income may not be the
most decisive mechanism that drives child outcomes. A formidable
rival lies in the familial learning milieu and also in parents’ time
dedication.

B The UK is the EU country that most resembles the US in this regard. Pre-
transfer child poverty is about 25 percent, falling to 15 percent in terms of
disposable family income.

4 Calculations from Luxemburg Income Study data (see also UNICEF, 2005).
Here and throughout I measure poverty as less than 50% of adjusted median
household income.
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Immigration

Most EU countries have become multi-ethnic very recently but at
neck-breaking speed. Traditionally very homogenous countries,
like Denmark, the Netherlands or Sweden, now host sizable
immigrant populations. It is difficult to sort out the immigrant
effect from rival ones but one thing is clear, namely that
immigrant children do poorly on virtually all dimensions of skill
acquisition. Table 2 presents comparisons of the 'raw’ and
’adjusted’ immigrant deficit based on analyses of the 2000 PISA
survey of 15-year olds’ mathematics scores (chosen because they
are more culture neutral than literacy test scores). The 'raw’
deficit derives from regressions with no controls; the ’adjusted’
deficit is estimated by controlling for sex, mother’s education,
parents’ socioeconomic status, and the family’s "cultural capital’
(number of books in the home) .

The immigrant deficit is partly compositional since in most
cases it narrows substantially when including socio economic
controls. It is evident that the gap is modest in some countries and
huge in others —in Ireland, immigrant children actually
outperform the locals, and this is also true for the adjusted US
data. This surely also reflects some interaction effect between
immigrant composition and how it meets the host country. We
note, for example, that the deficit is especially huge in Austria,
Belgium, Germany and the Netherlands while comparatively
smaller in the Nordic countries, Britain and Spain— language or
cultural barriers are undoubtedly at work. Along these lines, the
Danish-German contrast is informative since the ethnic profile of
immigrants is quite similar in the two countries.

15 T focus on mother’s education since this is routinely shown to affect child
learning far more than father’s. Instead of the standard years-of-schooling measure I
prefer to use a levels measure based on the ISCED system. I include a sex dummy
since girls normally do worse on math tests (and better on reading). The books
variable is by far the strongest measure of families’ ‘learning culture’ in the PISA
data sets. In facty, it systematically outperforms the SEI (socioeconomic index)
variable in explaining test score variation.
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TABLE 2. The Immigrant Deficit in Different Countries (difference from
country mean)

Raw Tmmigrant  Adjusted Immigrant

Effect Effect
Austria......cccceeeeeeiiiiiiiiieeeeee, —-60 -36
Belgium .......ccoeeiiiiieee -82 -56
Denmark .....coeeeveeeiiiiiieeeeeeeeen -33 -17
Finland ..o, -18 22
France....coooeeeiiiiiiiiieeeeieeeein, -33 -20
Germany .......ccocceeveeeeeiniiee e, —68 -40
Ireland ......ccooeeeeeiiiiiicieeeeeeee, 15 13
Netherlands........cooeevvveviiennnnnne. -73 —-43
SPaIN ... -21 -23
SWeden.......oooveeiieeiieeeeieeees =37 -25
UK e, 21 21
US e, -35 +14

SOURCE: PISA 2000 data files. Adjusted effect includes controls for mother education,
parental SEI, sex, and books in home.

In any case, immigrant children clearly risk falling behind in
terms of abilities and school attainment. The zet gap that remains
is quite substantial in Belgium and the Netherlands. The raw gap
in these two countries is almost equivalent to one standard
deviation (89 points in the Netherlands) and with controls, equal
to one half standard deviation. This suggests that conventional
remedies like income redistribution would be insufficient to close
the gap effectively in these countries. In other countries with fairly
similar immigrant profiles, such as Denmark or Sweden, the gap
(after controls) ends up fairly modest, only a fifth of the standard
deviation.

Non-economic effects on child outcomes

The income advantage that two-earner parents produce may be
cancelled out by a nurturing loss, i.e. less time dedicated to the
children. If that were so, children at the bottom end of the social
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pyramid should be relatively advantaged since labour supply
among less educated mothers tends to be far lower and
housewifery more common. This, however, depends on three other
factors. One, on sibling size. With the exception of the Nordic
countries, low educated women have more children (Sleebos
2003). It depends, secondly, on differences in the quality of parent-
child interaction and, thirdly, on the quality of external care. There
is no doubt that the quality of parental stimulus is powerfully
related to their level of education, and of course to their
‘unobserved’ talents. The trend towards increased educational
homogamy at the top and bottom may, accordingly, widen the
"quality-gap’ of nurturing.

This seems, in fact, to be the case. The patterns of parental time
investment are undergoing rather profound —and surprising—
changes. Data from several countries show that, on average, total
parental time devoted exclusively to children has actually risen
since the 1960s. Averages are, however, misleading since they
obscure effective polarization (Bianchi 2000; Bianchi ez a/. 2004;
Deding and Lausten 2004). Among the high educated —where
mothers typically work— we find that fathers’ time investment has
risen spectacularly in the past decades. In the US and Denmark, it
has doubled, and in the UK almost tripled (Hook 2006). There has
even been an, albeit modest, increase in high educated mothers’
time dedication (bought mainly at the expense of leisure).
Additionally, the time increase is especially centred on
"developmental’ type activities with the children. This suggests that
highly educated parents are discounting the value of income or
leisure in order to maximize investments in their children. Yet, this
does not appear to be the case among lower educated parents and,
accordingly, we witness a growing social gap on one crucial
dimension of children’s cognitive and non-cognitive stimulation '°.

The impact of mothers’ employment on child outcomes is a
controversial issue, in particular with regard to minimizing career
interruptions around births. There is considerable evidence that

16 Bonke ez al. (2003) show, for Denmark, that high educated fathers dedicate
5 times more time to child rearing than do the low educated.

125



GoSTA ESPING-ANDERSEN

external care during the child’s first year can be harmful (Ruhm,
2004; Waldfogel et al. 2002). The good news, however, is that
motherly employment after the first year has no harmful effects 7/,
that is, external care is of good quality and #f her job conditions are
stable and not stressfull (Waldfogel 2002; Mayers ez al. 2004).
Although the PISA tests refer to 15-year olds, it is nonetheless
telling that the effects of mothers’ employment (including full-time
jobs) are positive in most countries V7.

The quality of parental investment in their children is related to
the "cultural capital’ or learning milieu in the family, and this has
been shown to have a powerful influence on children’s school
success (De Graaf 1998; OECD 2003). Parental cultural capital is
not simply a bi-product of either education or income (school
teachers earn little). Cultural capital operates through various
channels. One is the transmission of a proper 'middle class’
cultural baggage —such as self-presentation or language skills— to
their children. A second has to do with parents’ knowledge and
appreciation of education and how this helps them make the best
school choices for their offspring. Low educated parents may have
difficulties in navigating their children through the complexities of
an education system, especially if they were early school leavers
(Erikson and Jonsson 1996). A third refers to the quality of
parental stimulation. The international PISA data, once again, help
shed light on such effects since they include three measures of
"culture’, among which 'number of books in the home’ is by far the
strongest in terms of explanatory power, as also emphasized by de
Graaf.

My analyses of the PISA data show, for all countries, that
cultural capital overpowers socioeconomic status in accounting for
cognitive differences among 15-year olds. Comparing the Betas
from regression analysis (with standard controls for sex, mother’s
education, and immigrant status), the ’culture’ Beta is always
highly statistically significant, and generally twice as strong as the
SEI Beta. I use the Dutch regressions to illustrate the point:
children from a family with less than 10 books would enjoy a 9%

17 Based on the author’s own estimations.
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improvement in their reading comprehension if parents were to
arrive at the national average (about 40) in terms of books in the
home.

The magnitude of the ‘culture’ problem is related to the size of
the parental generation that lacks the resources to adequately
stimulate their children’s learning abilities. In some EU countries
—like Spain and Italy— there remain a very large number of
adults with only minimal education. Within the typical parenthood
age bracket (35-44), 54 percent of Spanish mothers have no more
than compulsory education —compared to only 12 percent in
Sweden (OECD 2003). The leap in female educational attainment
will diminish this gap in the decades to come. In Spain, for
example, the percent of women 10 years younger with only
obligatory schooling is 13 points lower. But we also face counter-
tendencies that emanate from the large waves of generally low
educated immigrants that, in addition, face multiple cultural and
educational disadvantages that can seriously jeopardize their
children’s chances.

2. RETHINKING THE WELFARE STATE

How can policy meet the double challenge of supporting family
formation and children’s skill acquisition? If our aim is the dual
one of maximizing # and ¢, i.e. of supporting fertility and
improving skills, there is very good news since on one crucial
dimension both objectives will be served by the one and same
policy, namely affordable child care. It is an important ingredient
in any policy to reduce the opportunity cost of motherhood and a
very promising vehicle for ensuring that children receive a strong
start in very early childhood.

The problem of reconciliation extends to school age (and
beyond), but is especially intense for the ages up to 3. I know of no
country were early childcare provision is predominantly publicly
provided. The Nordic countries pursue a mix of municipally run
centres (about 70 percent in Denmark) and co-operatives, often
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established by parent associations. The model evidently succeeds
in delivering broad access since 85% of 2 year olds now attend, 97
percent on a full-day basis (OECD 2002). At the other extreme,
the US manages also to achieve ample coverage with an almost
exclusively commercially run system. Yet, only a minority of all
centres are of certified quality standard (and are therefore
expensive). In most EU countries public child care for the under-
3s is extremely scarce and private places are priced out of the
range of families below median income.

A major problem with commercial welfare markets is that they
easily provoke serious inequities due to information asymmetries
and client creaming: choosing the best solution for one’s children
may require substantial resources (such as knowledge). Thus, less
educated and, especially, immigrant families may find themselves
handicapped —especially in an environment where demand
exceeds supply. An indirect outcome is social segregation— as
Sweden’s ongoing ‘privatization’ of its school system clearly
demonstrates.

As regards access, we can distinguish three sets of countries.
The Nordic group has now achieved near-universal coverage,
which is not surprising since access is legally guaranteed to all
families and since municipalities are compelled to uphold the
guarantee. '® In a second group that includes Belgium and France,
coverage hovers around 30 percent. Most EU countries fall in the
third group, with coverage below 10 percent (Gornick and Meyers,
2003).

The key to equity and adequacy lies, of course, in affordability.
Despite public subsidies (via tax credits), British parents’ co-
payment is almost half the total cost, and there exist no exemptions
for low-income families. This may explain why the ambitious plan
to expand supply is faltering. Of the 600.000+ new places created
between 1998-2003, more than half have subsequently disappeared
because parents could not afford to enrol their children (Evers

'8 In some areas shortages remain. Still, there are only 4000 families on a
waiting list in Denmark. In Sweden and, to a much lesser extent in Denmark,
municipalities subsidize (licenced) childminders to help meet demand.
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et al. 2005: 202). Comparatively speaking, Sweden probably offers
the most generous conditions with a parental co-payment equal to
10-15 percent of total cost. Neighbouring Denmark has a graduated
pay scale. Families with less than 60 percent of median income go
free and a full fee (equal to 30 percent of total cost) kicks in at
median household income. Considering that participation is now de
facto universal, one would conclude that this is an affordable system
for all. The cost is bound to increase as the educational credentials
of personnel are raised, unless matched by higher staff-child ratios.
As it stands, a saturated supply of day care along the Danish model
necessitates public outlays that are equivalent to roughly 2 percent
of GDP. Are such expenditures warranted? If, as seems clear,
quality child care helps raise fertility and improve child outcomes
the remaining issue is simply financial.

We must first of all do the right kind of financial accounting.
Rosen (1996), in a very controversial analysis, argues that the
public expenditures destined to help reconcile motherhood and
work in Sweden are inefficient, yielding a high negative return
—which he estimates to be about half of the total. His calculations
compare the total public expenditures against the total earnings of
the mothers of small children. This is, however, a fallacious analysis
because it completely ignores how lifetime earnings (and thus also
lifetime tax payments) are affected by mother-friendly
programmes. A dynamic life-cycle method produces
—unsurprisingly— different results.

In Table 3, I present accounts for Denmark derived from a
standard Mincer approach to estimating lifetime income effects. To
be on the conservative side, my model mother is a full-time low
wage earner (2/3rds average wage) who, at age 30, will have 2
children. I assume she will interrupt for 5 years if she does not
have access to childcare, whereas if she does she will return to
employment immediately after her standard maternity leave
entitlement terminates. I also assume that she will remain
employed until age 60 .

19 Tt is to be stressed that this is an estimation intended purely as illustration.
If one were to weigh future benefits by a discount factor, the net return is likely to
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The example shows that the cost to government of providing
pre-school care for two (over a five year period) amounts to little
more than half million DKr.(roughly 67.000 euros). Since this
allows the mother to return to employment she receives full
earnings during the period plus she avoids substantial experience
and human capital loss. Hence over her lifetime she will earn
about 2.2 million DKr. (about 290.000 euros) more than if she has
interrupted. This, in turn, implies that she will pay more taxes on a
lifetime basis: an additional 770.000 DKr. (about 103.000 euros).
Comparing the additional revenue dividend to the exchequer with
the original government outlay on day care yields a net return to
government of 260.000 DKr. (35.000 euros) —what amounts to a
respectable 50 percent return on the initial investment! The net
return would have been far greater had we examined the case of a
median wage earner %,

The full impact of child care costs on mothers’ earnings
depends on how they interact with the tax-benefit system. The
OECD estimates the regressivity-incidence (or negative work
incentive effect) by calculating at what earnings level a mother will
have a minimum 25 % net income gain from working. Sweden,
predictably, has subsidized away the child penalty since the 25%
minimum net earnings gain arrives already for wages that are only
40% of average. In contrast, the same 25% gain necessitates a
wage level of 75% in the Netherlands and 90% in the UK
(Immervold and Barber 2005).

be smaller. Also, for high income families the net return might be negative since
we can assume that such families would purchase private care in the absence of
subsidized public provision. My calculations ignore such dead-weight losses. It
also assumes identical labour supply elasticities of child-care for all women. In
practice, all this probably does not matter much. If there are any positive gains
(both private and public) from child care provision even a zero or (limited)
negative return would be warranted.

A very similar study conducted by Price-Waterhouse on behalf of the
Blair government arrives at estimates that are very similar to those I present
here.

20 Only in the case of high income families might the net return be negative
since we can assume that such families would purchase private care in the absence
of subsidized public provision.
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TABLE 3.  Dynamic accounting of child care provision

Assumptions:
+ Mother, at age 30-35, has two kids
+ she does not interupt employment (except one year maternity).
+ Her wage is 67% of APW, and
+ she will continue working until age 60.
+ We apply 1.5% p.a. ‘Mincer estimate’ of cummulative loss for
5 year interuption

D.Kr.
Cost to government:
2 years in creche (x 2) and =168.000
3 years in pre-school (x 2) = 342.000
TOAL e 510.000
Gains to mother:
(a) 5 years with full earnings and = 800.000
(b) life-time wage gain from no interuption = 1.400.600
TOAL e = 2.200.600
Gains to Exchequer:
additional revenue from (a) and = 280.000
additional revenue from (b) =490.000
o] ¢ | BT 770.000
Net return to Exchequer
On original outlay (770.000 — 510.000)........ccccceevvireenee. 260.000

NOTE: the price and income data, derived directly from the Danish government, refer to
1995.

In brief, subsidizing child care may, in the long haul, pretty
much pay its own way via enhanced motherly labour supply. But,
as my earlier discussion concluded, child care is a necessary but
probably not sufficient precondition for higher fertility. If, as much
evidence indicates, fertility also depends on mother-friendly
working conditions and greater intra-family gender symmetry
policy would need to address these issues as well. In the Nordic
countries, employment regulation —in particular with regard to
leave entitlements and hours flexibility— as well public
employment have been key to the enhancement of mother friendly
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employment. We cannot assume that this formula, in particular
with regard to welfare state employment, will find its way into
other countries and a major challenge is therefore to devise
(regulatory) policies that grant a modicum of job security and
flexibility to mothers. As to gender symmetry in household
production, this is unlikely to ensue from legislation. The pervasive
failure of Danish men to use their ‘father-leave’ entitlement is
illustrative. The most realistic instrument lies, indeed, not in public
policy but in women’s intra-household bargaining power that, as is
well-established, derives primarily from her earnings and economic
autonomy (Lundberg and Pollack 1996). In other words, any
policy that supports mothers’ employment should indirectly also
induce more symmetry in home production.

Turning to ¢, there are two major insights from contemporary
research that must guide our skill policies. One comes from
extensive evaluation research on early intervention and later
remedial learning programmes 2. The gist of this research is that a
strong start in early childhood is sine qua non not only for
successful schooling but also beyond. This is, for at least three
reasons, a crucial insight. First, it helps explain why even the best-
intentioned education reforms generally fail to rectify
performance inequalities. The influence of school milieu and
‘neighborhood’ factors pales in comparison to the family effect
(Brooks-Gunn et al. 1997). Second, it alerts us to the fact that the
key mechanisms lie buried in the very early stage of life, that is
when children depend primarily on parental stimulus. Moreover,
the cost of later remedial measures is likely to rise in proportion
to the initial learning deficit. Vice versa, the effectiveness of later
learning is a function of how strong a start the child received,
Heckman’s learning-begets-learning dictum. And, thirdly, it
provides a very important corrective to the narrow monetary
approach to human capital investment. As noted, the correlation
between income and ’cultural capital’ in the parental home is
everywhere modest.

2l For comprehensive overviews, see Karoly (1998; 2005), Heckman and
Lochner (2000), Currie (2001), Waldfogel (2002) and Mayers e al. (2004).
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Here we come to the second major insight. A policy based
exclusively on income redistribution will probably fail if parental
time dedication and cognitive stimulus also are key mechanisms
behind social inheritance and unequal outcomes. Income support
may usefully be regarded as a necessary but insufficient strategy.

Reducing the income effect

The link between low income and children’s life chances suggests
the relevance of an income redistribution policy. Since both the
social and individual costs associated with child poverty are
substantial, a redistribution strategy appears attractive for a
number of reasons.

If the objective were to eradicate child poverty (defined as less
than 50 percent of equivalent median income), the price tag is
actually surprisingly small —for the US, with record child poverty,
we have estimated it at 0.36% of GDP (Esping-Andersen 2002).
This would appear cheap when considering that the social cost
approaches 4% of GDP. But such redistribution would have to be
repeated year after year and the net benefit should be considered
against possible second order effects. Would parents respond with
less labour supply? Would it effectively narrow the US school
attainment gap of poor kids, which is about 2 years? As to the
latter, there is cause for skepticism since the 2-year schooling gap is
surely not solely the effect of income but also of unobservables,
some of which need not be correlated with being poor, and some
of which (say, poor health or teenage pregnancy) may provide the
explanation of poverty to begin with.

In any case, the burden on income redistribution would be
lessened significantly if, through alternative means, maternal
employment were to increase within low income households. As
mentioned, the probability of child poverty drops by a factor of 3
or even 4 when mothers are employed. The effect is potentially
strongest in lone parent families. It makes a big difference whether,
as in Denmark, the lone mother activity rate is about 80% or, as in
the UK, only 35%. Kangas and Ritakallo (1998) provide
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particularly suggestive evidence in this regard. They simulate what
France’s poverty rate would be with Scandinavia’s transfer system
and demographic structure. Considering that France approximates
the Nordic countries in terms of poverty-reduction efficiency
—but not in terms of post-transfer child poverty— it is not
surprising that any serious convergence with Scandinavia’s low
child poverty would have to come from increments in French
mothers’ employment rate. Let us therefore turn to the correlates
of maternal employment.

Mothers’” employment

Eradicating financial hardship by raising female employment is
clearly a superior strategy because it produces major simultaneous
gains. Maximimum female participation is, to begin with, a
precondition for long-term financial sustainability in our aging
societies.

But the gains may be offset by the potentially adverse
consequences for 'nurturing’. If we take seriously the finding that
external care during the child’s first year can be harmful, policy
would need to ensure a combination of paid leaves that
approaches the one year duration. Sweden and Denmark occupy
one extreme while the US represent the other with no paid leave
whatsoever. Most EU countries grant about 4 months 22, Table 4
below provides an overview.

Very brief leaves can be doubly problematic. They may push
mothers back to work very early. To illustrate, 60% of new Dutch
mothers return to work within 6 months of birth, while the vast

22 Here paid leave implies a replacement rate that is superior to 50% of
earnings. This criterion is important since the opportunity cost of extended leaves
would become very high for most mothers in case of replacement levels inferior to
this level. If we were to include unpaid leave entitlements and policies that
provide substantially lower income replacement, most countries (including the
US) would appear more generous, some extremely so. France, for example,
permits up to 33 months parental leave (but at low replacement rates). For an
overview, see OECD (2006: Table 1.1).
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majority of Danish mothers return within 10-14 months
(Simonsen 2005). Overly brief leaves may also provoke exit from
employment. About 25% of Dutch mothers simply disappear from
the labour market while the Danish percent is negligable
(Gustafsson and Kenjoh 2004). Research on the lifetime income
penalty of interruptions for the 'median woman’ shows that the
one-year interruption norm in Denmark is not associated with any
major lifetime income loss, assuming continued employment until
age 60. In contrast, the median German woman typically interupts
5-6 years and suffers, as a consequence, a lifetime income penalty
of almost 50% (Sigle-Rushton and Waldfogel 2004; Esping-
Andersen 2007).

The cost of a one-year paid child leave is relatively steep and
rises of course with levels of female employment. Using the
OECD’s SOC-X data, the cost is about 0.6% of GDP in Denmark.
To evaluate this we need, firstly, to recognize that it is also an
investment in mothers’ labor force attachment and hence in their
career earnings capacity. According to Ruhm’s (1998) estimations,
paid leaves increase female employment rates by 3-4 percent.
Waldfogel et al. (1999) show that mothers with paid leave have
higher post-leave wages. In part, therefore, the cost of longer
leaves is recuperated further on via enhanced career earnings and
tax payments. Employment exit due to overly brief leave
entitlements is also skewed towards less educated and low income
mothers, precisely those whose added income is important to
minimize child poverty.

Finally, we must evaluate the cost in terms of the positive child
effects of parental presence during infancy. As discussed, motherly
employment during the first year can be harmful for child health
and cognitive development (Rhum 2004). Waldfogel ez /. (2002)
find persistent negative effects up to school age, in particular
within white, low income families. These and other studies add one
crucial modifier, namely that the quality of mothers’ jobs matters.
Long and irregular hours, as well as work-related stress, are
especially harmful.

If we look beyond the first year, the major obstacle to mothers’
employment lies in access to child-care. The public expenditures
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TABLE 4.  Public Support for Families and Employed Mothers. Ca. 2004

Duration of — Public Spending on ~ Cash benefits
Paid Leave ECEC (ages 0-6)  to child families

(weeks)™) (% GDP)™*) (%GDP)
Denmark .......ccceeee..... 11 2.0 1.5
France......ccccooveeeee.n. 4 1.0 1.5
Germany ........ccccee.... 4 0.5 1.1
Netherlands .............. 4 0.5 0.7
Italy ..o 5 0.4 0.6
Sweden......cccceeeeeeeeee 16 1.7 1.8
UK e 4 0.5 1.9
US. .. 0 0.5 0.1

*) only leaves that provide replacement rates above 50% of earnings
**) ECEC is early childhood education and care
SOURCE: OECD (2006: Tables 1.1 and Annex C).

required to furnish affordable quality care appear steep, as the
Danish figures in Table 4 suggest. But, as argued earlier, the cost is
pretty much neutralized when we use a dynamic accounting
method.

We need of course also to consider how child-care influences
overall labour supply. Gustafsson and Stafford (1992) and
Simonsen (2005) find positive employment effects for Sweden and
Denmark, respectively. Simonsen’s study suggests a 0.08 %
decrease in employment for every one-Euro increase in price. Both
studies emphasize the importance of homogenous product quality
and suggest that the more ambiguous estimates based on US data
may be due to the highly uneven quality within the US child-care
market.

A strategy that prioritizes maternal employment via mother-
friendly policy needs also to consider labour market regulation.
Employment protection tends to favour those who already have
stable jobs, but easily at the expense of those who have the loosest
connection to employment and those with little experience, namely
first-job seekers and, especially, women workers (Nickell 1997;
OECD 1999; Esping-Andersen and Regini, eds. 2000). Job
security is an important precondition not only for fertility but also
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for positive parenting. Mothers tend to be young and this means
that they are particularly likely to be ‘outsiders’ or precariously
employed in rigidly protected labour markets. Scandinavian
research shows that even high educated mothers are willing to
trade off higher lifetime earnings for more job security (Jensen
2002). But this assumes of course that such jobs are available.

This is precisely the Danish scenario, namely an unusually
unregulated labour market accompanied by a large and far more
mother-friendly public sector job hierarchy #. While welfare state
jobs range across the entire skill distribution, their growth is very
favourable for less skilled women since it is very much driven by
demand for family care services. Hence, to a degree the policies
that will boost female employment to begin with will also create a
labour market.

Strengthening mothers’ bargaining power

A strategy of income redistribution combined with support for
maternal employment will not come cheap. But it can produce one
additional, non-trivial indirect effect that should be incorporated
in any serious cost-benefit contemplation.

Two kinds of parental child investments are likely to be
influenced by the relative bargaining power of the spouses. For
both less developed and advanced countries it has been shown that
family spending on children increases as a function of mothers’
control over financial resources (Lundberg and Pollack 1996).
Exploiting a semi-experimental situation in which the British
government changed its family support policy so that all transfers
were paid into the mother’s bank account, Lundberg and Pollack
found a substantial intra-familial re-allocation effect in favour of
child-related consumption. The large gaps in time dedication to
children that exist between high and low educated fathers are

3 To this it is important to add that the Danish ‘flexicurity’ model works
because flexibility is matched by strong income guarantees and generous
activation measures.
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arguably also related to wives’ bargaining power. Using the ECHP
panel data for Denmark, I estimate the impact of wives’ relative
earnings rate on husbands’ time dedication to caring for the
children. The effect is substantial: for every 100 Euro addition to
the mother’s relative wage, the father will contribute an additional
24 minutes of child care, allowing for virtually symmetric
substitution. We should also note that high educated mothers
—despite substitution— invest strongly in caring for their
children. See Table 5.

The finding that mothers hold a stronger preference than
fathers in favour of monetary investments in children seems,
therefore, to extend also to fathers’ time investments. But there is
no clear evidence that wives’ enhanced bargaining power will
automatically translate into greater total dedication. Mothers use

TABLE 5. Bargaining and Gender Symmetry in Homeproduction. OLS estina-
tes (Denmark)

Father Care  Mother Care  Total Parent

Time time time
Constant.......cccceeeeeeeceeiiiiinns 73.76* 116.18*** 202.23**
Mother’s
Relative wage (x 100)................ .24** —.26"* .01
Mother high
Educated..........ccevvveeeiiiiiiiiiinnnnn, 1.84 8.49*** 11.22**
Mother low
Educated.........ccccvveeeeieeiiiiiinnn. -3.98 7.95* 4.84
Father high
Education........ccoeeveviieiiiiiee, .24 -1.73 -1.89
Father low
Education.........cccccceeeeeeiiiiiiiinnnn, -2.41 -1.60 -4.31
Married.....ccoooeeevveeeiieeeeeeeeee, 2.18 1.69 3.99
0gY HH..oovriii, -5.04 -5.37 -10.85
Daycare.......cccccvveviiicieinieee 13.06™* —10.72*** —2.56
Child <1 year ....ccocoeeevieeennnnnn. 4.97* 2.82 3.09

e aaaee 704 618 617

R2 = e 0.08 0.09 0.03

Includes only couples with a child < 6 years.
SOURCE: ECHP.
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bargaining to substitute with more leisure or market work. Greater
total dedication comes primarily from highly educated mothers.

All these findings, it should be stressed, are preliminary. In fact,
research on this topic is in its infancy. Perhaps the single most
important effect will come less from augmented parental time
dedication and more from the participation in (quality) day care
among children from less educated households. On this count the
policy implications are evident.

The most relevant source of bargaining power lies in the
partner’s degree of economic autonomy, in the extent to which he
or she can exit without incurring a substantial welfare loss. We
should accordingly expect that policy that supports mothers’
employment and which, in particular, helps maximize their lifetime
earnings capacity would be effective. The difference in women’s
contribution to household income is quite substantial across the
income distribution. In countries like Denmark, their contribution
in the top quintile is about 3 times as large as in the bottom.
Where, as in Ireland and the Netherlands, low educated women
are far less employed, top-quintile women contribute almost 7
times as much (Maitre e a/. 2003). Focusing solely on relative
earnings shares, the bottom-quintile Dutch women contribute only
19% (calculated from the 1996 ECHP wave) ?*. In contrast,
women in the top quintile tend to account for a much larger share
of total wage income (roughly 30% in countries like the
Netherlands, the UK, or Germany). There is also an evident lesson
to be learned in terms of the design of family income support
policy, namely that family allowances and the like should as a rule
be directed to the bank account of mothers.

Even if augmented bargaining power would have little effect on
child investments, it should have other positive effects. Firstly, the
promotion of employment among less educated women, can, for
one, counteract rising inequalities in household incomes and

24 The equivalent shares are 23 % in France, 39% in the UK, 26% in
Germany, and a low of 13% in Spain. The wage rate is a superior measure of
bargaining power since it captures what a person could earn under varying labour
supply assumptions.
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thereby be positive for inter-generational mobility. Two, it should
stimulate more gender equality in time use ?.

Homogenizing the learning milieu

Standard theory of child investment also stresses the quality of
parental dedication (Becker and Lewis 1973). The theory holds
that public financing of education should diminish the monetary
effect. We now realize that this was an overly optimistic
assumption, and that truly effective policy needs to be directed at
the pre-school stage both with regard to the income and ‘culture’
effects. As to the latter, one might readily conclude that it lies
entirely outside the competence of policy. How, we might ask, can
policy induce parents to read with their children or censure
television viewing?

One important clue comes, once again, from the large
(especially US) early intervention literature. Evaluation research
suggests that very early, high-quality intervention on behalf of at-
risk children has substantial and lasting effects in terms of
improved social integration, less delinquency, and more schooling
(Karoly 1998; Currie 2001; Kamerman ez al. 2003; Karoly ez al.
2005). The Perry pre-school programme, which emphasizes early
intervention with high quality services targeted to underprivileged
children, appears particularly effective in terms of both child
outcomes and cost effectiveness. Carneiro and Heckman (2003:
165) suggest that through age 27, it yields a $5.70 return for every
dollar spent, much of this due to less criminal behaviour.

Such findings can perhaps not be uncritically generalized to
Europe where inequalities in child conditions are less extreme. But

» Alvarez and Miles (2003) question the positive impact of wives” earnings on
husbands’ contribution to home production for Spain concluding, instead, that
traditionalist gender norms predominate over rational joint welfare maximization.
One should assume that wives’ bargaining power begins to be effective only
beyond a minimum threshold. Considering the relatively low earnings of Spanish
women and the virtual absence of mother-targeted family benefits, Spanish wives
may fail to arrive much above such a threshold.
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the crucial point is that early intervention programmes that include
strong behavioural and cognitive stimulus can be effective in
equalizing outcomes, especially to the advantage of the most-at-
risk.

Here again, the experience from the Nordic countries can be of
relevance — for good and bad. Denmark and Sweden began in the
late 1960s a massive —and very rapid— expansion of pre-school
institutions aimed at securing universal access, a goal by and large
achieved by the 1980s. The policy was actually not cast in terms of
investing in child outcomes but rather as an instrument to reconcile
motherhood and careers. But in order to cater to the tastes of
middle class families, it ensured that standards were high. Denmark,
for example, stipulates a 3:1 child-personnel ratio for the under-3s.

Nordic child-care policy learned many lessons along the way.
Until the 1990s, for example, children were not eligible if the
mother was on maternity leave or in receipt of unemployment
compensation. This had the undesirable consequence that many of
those children who might benefit the most were excluded,
considering the selection effects behind unemployment, inactive
status of mothers, and high fertility. In recent years, policy makers
have tried to make it especially attractive for immigrant and
unemployed parents to place their children in public centres . A
second lesson was that parental leaves and childcare needed to be
better synchronized. Until the 1990s, the combined maternity-
parental leave in Denmark covered little more than 6 months,
which meant that a very large percentage of infants were placed in
créches very early.

For these countries we lack systematic impact studies of pre-
school participation?. Indirectly, however, there is evidence to
suggest that the arrival of universal pre-school attendance is
associated with a significant equalization of school attainment and,

2 Denmark is currently experimenting with ‘affirmative action’ policies, such
as bussing immigrant children out of high-immigrant concentrated
neighbourhoods.

27 Andersson (1992) provides a rare exception showing that, in Sweden, day
care has positive consequences for child development, especially in case of less
privileged families.
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one can argue, also with the comparably quite homogeneous
performance on PISA (and similar) tests. In an earlier study I used
the TALS data to compare social origin effects on school
attainment across birth cohorts (Esping-Andersen 2004). The
study included three Nordic countries, Germany, the UK, and the
US. For the latter three countries, I found persistent social
inheritance effects across cohorts born in the post-war years
through the 1970s. In other words, parent-child attainment
correlations did not decline over the past half Century. In contrast,
there is a very significant decline in the association in all three
Scandinavian countries, and the drop occurs primarily in the
youngest cohort —the first to enjoy near-universal participation in
child-care. Most telling, perhaps, is the attainment profile of
children of very low educated parents. Table 5 focuses on upper-
secondary school attainment but the results are quite similar for
tertiary level education. Similar to Gregg et al.’s (1999) study, I
estimate effects net of abilities (measured by cognitive test scores).
This means that we are closer to capturing the ‘real’ impact of
social inheritance. I also control for sex and immigrant status. The
table presents logistic odds ratios of a child from a low educated
background attaining upper-secondary schooling. To interpret the
coefficients, the reference is having a father with ISCED 3 or
above.

TABLE 6. Low Educated Father Effects: Upper-secondary level attainment, con-
trolling for cognitive test scores, sex and immigrant status (Log odds

ratios)
USA UK  Denmark Norway Sweden Germany
Cohort 1........... A15% 185™*  449** 661" 320" .094***
Cohort 2........... 097***  A53** . 248*** 447  164™* .067***
Cohort 3........... 33 162 213" 2057 .091*** .098***

DATA SOURCE: TALS (International Adult Literacy Survey). Cohort 1 is born 1970-75;
cohort 2, 1955-64; cohort 3, 1945-54. The cognitive test scores refer to reading compre-
hension. Reference group for estimations is fathers with ISCED 3 or more.

Significance levels: * = 0.5; ** = 0.1; *** = 0.05 or better.
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Comparing across the cohorts we see that the equalization of
chances has been especially strong in Norway and Denmark. To
illustrate, for the youngest cohort (1) the chance of a Danish kid
(of low educated fathers) to attain upper level schooling is twice as
high as for one from the oldest cohort, and 4 times greater than for
a similar US or German child. These results do not, of course, tell
us whether equalization was due to child care, income
redistribution or, most likely, a combination of both.
Unfortunately, the TALS data provide no income information. But
the coincidence of timing is at least suggestive.

The PISA data provide some additional —suggestive—
evidence. If early child-care were to compensate for unequal
cultural capital, we would expect that the latter’s explanatory
weight would be systematically lower in the Nordic countries than
elsewhere. The reasoning is that participation in child-centres that
are of similar quality across-the-board should, so to speak, help
cancel out the stimulus gap that children from low educated and
culturally weak homes suffer. In Table 6, I again use the 2000 PISA
math tests and rank countries according to the Beta coefficients for
the parental cultural capital (books) effect obtained from OLS
regressions. Including also SEI Betas allows us to make some
assessment of the relative —and combined— impact of cultural
capital and economic status.

The results, albeit somewhat ambiguous, do point in the
anticipated direction. The Nordic ‘cultural capital’ Betas are
uniformly low, but that is also the case in Belgium. In fact, the
Finnish culture Beta is not even statistically significant, the only
country in the PISA study where this is the case. Belgium (with
France) we should note, boasts the EU child-care enrolment level
that is closest to Scandinavia. With the surprising exception of
Sweden, we also note that socioeconomic status plays an unusually
small role. In other words, these data, too, are suggestive but not
much more than that.

The PISA data permit yet another indirect measure of child-
care effects since it includes information on whether children
participated in pre-school education. For most countries such
attendance is associated with a major improvement in math test
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TABLE 7. The relative impact of parental ‘money’ and ‘culture’ on children’s
math performance. Beta coefficients from OLS regressions

Cultqml SET
capital
Finland .......ooveeeiiiiiiiecee e 1 107
[D1<T 0] 0 = A7 I I Bl
ST L= o 197 217
Belgium ... 197 167
FranCe......ovvveeeiiiiiiiiceee e 217 A3
.23*** .1 5***
23" 19
247 A3
25** A3
27 .09***
277 A9

SOURCE: PISA 2003. Regressions include controls for sex, immigrant status, mother’s
education, and lone motherhood. Statistical significance notation as in Table 4.

scores (in Denmark, a 40 point —or 10 percent— gain) 5.

Additionally it diminishes the explanatory importance of SEI and
‘books’ and also the adverse consequences of being immigrant
child or having a low educated mother.

From a cost-benefit perspective, almost any non-trivial gain for
child outcomes would merit the policy if, as I argue for Denmark,
pre-school care practically pays its own way due to superior female
lifetime earnings. Any positive learning or behavioural effect that it
yields comes, so to speak, gratis. In such a context, the evaluation
exercise need only examine the marginal learning effects of any
improvement in the quality (say teacher-child ratios or pedagogical
content) of the system, or of any outreach to needy children (such
as those from immigrant origin).

28 Pre-school enrolment does, however, have no statistically significant effect
in the UK or the US, perhaps because child care in these countries is of more
uneven quality or because of selection effects whereby attendance in quality
programmes is biased in favour of already resourceful children.
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For policy, a central question is whether to opt for targeting or
universal provision. If our primary aim is to level the playing field,
a targeted approach would appear the more cost-effective
alternative. It is well-established that the gains to early childhood
investment are especially large for the most underprivileged. The
choice for or against targeting depends, firstly, on the value we
place on equity in the broadest send. Targeting services to the most
under-privileged children can, as US experience shows, narrow the
performance gap for those at the very bottom, but unless targeting
is very amply defined it will not necessarily result in overall greater
homogeneity of life chances. The US Head Start programme
reaches only about 7% of 3-year olds, or roughly half of those who
are entitled, and thus falls far short of reaching the entire at-risk
population (we recall that child poverty hovers above 20%, and
that the share falling below the PISA minimum score is 18%). The
remaining 93 % of any child cohort will receive care options that to
a large extent mirror parents’ purchasing power. The huge
unevenness of US early care is well documented (Blau 2001).

More generally, the basic dilemma of targeted policy is how to
ensure that it does reach the needy. Here a comparison of the US
approach to Britain’s Sure Start is of interest. While the former
targets problem families, the latter targets high-risk communities.
Neither approach can ensure that need is adequately addressed:
identifying problem families is only easy in case of visible problems;
and in the case of Sure Start it is far from certain that all the needy
live in high-risk communities. The real obstacle to effective
targeting lies in the multiple mechanisms that produce adverse child
outcomes. While income poverty is easily identifiable, this is
certainly not the case for parental nurturing practices.

The choice depends, secondly, also on our commitment to
mothers” employment. If we aim to eliminate the regressive tax
effect on mothers’ labour supply, child care policy should more
logically aim towards rather universal levels of coverage but with
graduated subsidies.

Opting in favour of universal coverage has the great advantage
of ensuring that all children, irrespective of origin, come to enjoy
similar (high) standards. And if the system helps mix children from
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different backgrounds, so much the better. Yet, the obvious
shortcoming of an across-the-board universal model of the Nordic
variety is that the most under-privileged children might require
additional resources and attention. One example of this problem is
the low participation rate of children from immigrant families.
Some form of affirmative action, including perhaps special
incentives to target groups, might therefore be called for to
accompany a universal approach.

CONCLUSION

Human capital investments have, over the past half Century, been
almost exclusively directed at formal education. It is only quite
recently that we have come to realize that the foundations of
learning —as well as the chief mainsprings of inequalities— lie
buried in the pre-school phase of childhood and that schools are
generally ill-equipped to remedy a bad start. For policy-making,
the learning-begets-learning model takes this insight one important
step forward since it helps identify the relative rates of return to
skill investments across the early life course of children. It is now
evident that investments yield the highest returns in the pre-school
stage, 0-6, and decline exponentially thereafter. The model is
concomitantly relevant for an equal opportunities policy since the
returns are especially high for underprivileged children.

All this suggests that we need to re-evaluate human capital
policy. As a starter, educational spending in a// advanced
countries goes in exactly the opposite direction from what the
learning-begets-learning perspective prescribes. As Figure 2
shows, per student spending rises monotonically from pre-school
up to tertiary education ?’. We spend on average twice as much

2 The data show the EU-19 mean, but there is surprisingly little nation
variance in expenditure allocation. The data on tertiary level spending excludes
investment in research and development. To be sure, there are needs (chemistry
labs, libraries and the like) that inevitably require heavier spending at the higher
levels of education.
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FIGURE 2.  The Profile of Education Expenditures in the European Community

Per Student Spending Relative to GDP per Capita --
EU19
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SOURCE: OECD Education Data Bases. The figures refer to 2004.

on tertiary level as on pre-primary education. Moreover, pre-
primary spending is, in most countries, concentrated in the ages
3-6. Except for the Nordic countries and, at some distance,
Belgium and France, investment in the under-3s is truly
marginal.

Concerns about equality of opportunities and future
productivity coincide in policies that aim to raise the homogeneity
of our human capital reservoir. The share of youth that ends up
with insufficient skills is very large in many countries, be it in terms
of either formal qualifications or cognitive and non-cognitive
abilities. Here is cause for alarm considering that skill
requirements continuously grow. Since nation differences cannot
be ascribed to genetics it is evident that policy and institutions
matter greatly.
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Departing from the dictum that the key mechanisms lie in
very early childhood and are prevalently centred in the family,
this paper’s aim was to identify how policy can aid families in the
quest for strong skills. A core issue lies in the persistence of
strong social (as distinct from biological) inheritance
mechanisms. Conventional theory has emphasized monetary
effects in general and poverty in particular. This is without any
doubt a major contributor to differential school success and,
more generally, to unequal life chances. But social scientists as
well as policy makers have paid far less attention to non-
economic factors in the inter-generational transmission of
disadvantage. Although research is on less than firm ground in
this regard, there is a credible case to be made that non-
economic mechanisms may be of equal if not greater importance
than income. To a degree, the two coincide: teen-age mothers
and low educated parents are also more likely to be income poor.
But we are almost certainly tapping two rather distinct
dimensions, and this implies that a strategy based narrowly on
income redistribution is unlikely to fully succeed.

The evidence suggests, instead, a two-pronged policy that
would appear attractive both from the point of view of cost
effectiveness and because it can produce a more equal start for all
children. In a nutshell the strategy condenses into an early
childhood care policy. The case for income redistribution towards
families with children is certainly evident and requires little
additional comment save to stress the point that the burden on
redistribution would be eased considerably if mothers were
employed. There are multiple reasons why especially less educated
women’s activity rates are low and access to affordable child care is
only one. Nevertheless, if accompanied by adequate maternity
leave provisions and with a neutral taxation of spousal earnings,
such policy should produce a non-trivial employment gain. And
any such gain can produce a double advantage because it helps
reduce poverty and, if external child care is of high quality, it may
have positive effects on child stimulus. And even if high quality
child care were to have little effect on child outcomes, it is
potentially cost efficient in the sense that more female employment
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together with higher lifetime earnings will enhance the revenue
base.

Even if we were to agree that familial ‘cultural capital’ is
crucial, it would appear difficult to conceive of a policy that
corrects for differences in parenting quality and dedication. I have
tried to pull together what is known about nurturing effects during
early childhood. Two factors stand out. Firstly, outside care of
infants during the first year can be harmful for later development.
Secondly, if external care is of high quality its effect on children’s
school outcomes are clearly positive, especially for the less
privileged children. What is more, the positive effects persist
beyond schooling into adulthood.

Ongoing trends in parental child investment point towards
growing social asymmetries. Highly educated parents dedicate
more time and effort to their children and the gap is rising. The
nurturing gap is primarily due to differences in fathers’ dedication
which, in turn, has to do with the relative bargaining position of
wives. Policy that augments mothers’ bargaining power, via income
transfers and/or by supporting their employment, should therefore
help diminish social differences in child investment.

All told, policy that combines paid leave through the child’s
first year with affordable high quality external care should yield
important dividends in terms of homogenizing children’s school
preparedness. A major policy dilemma presents itself with regard
to design. Since we know that the returns are exceptionally high
for less privileged children a simple cost-benefit calculus would
suggest a targeted approach. What, then, would recommend a
broad universal model?

In the first place, one should keep in mind the implicitly dual
function of child care: supporting mothers’ employment and child
socialization. In lieu of the prevailing cost structure, the Danish
policy of imposing a considerable but not prohibitive co-payment
that diminishes linearly with income is clearly effective (full
coverage) and equitable. It may incur dead-weight costs at the top
of the income distribution, but to Danish policy makers this is
regarded as acceptable since, in return, it guarantees broad social
inclusion in (and electoral support for) the same comprehensive
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system. There is also another equity issue at stake. If the positive
externality of parenting is substantial, there is a clear case for
redistribution in favour of 4// parents alike, rather than
redistribution from some parents to others.

This brings us to a second standard argument in favour of
universalism, namely that broad citizen support for the policy is
considered essential for adequate financing. A third important
consideration lies in the high transaction costs and the difficulties of
identifying need. Targeting low income families may be fairly simple
to administer but here we must remember that learning deficits are
also powerfully related to family ‘culture’ which is a dimension that
is virtually impossible to identify by any public bureaucracy.

At the end of the day, the choice for or against a targeted
approach will depend very much on our aspirations regarding skill
homogenization. If our aim is limited to ‘bringing up the rear’
(which is how one might describe US policy in this regard) there is
a better case for targeting than if we pursue a more general goal of
minimizing, across-the-board, the impact of (non-biological)
inequalities on children’s opportunities. The clear shortcoming of a
universal approach is that it may not succeed in ‘bringing up the
rear’ fully. Truly disadvantaged children are likely to require an
additional effort and this suggests that universal designs may need
to be coupled with some form of ‘affirmative action’ interventions.

A final basic policy prescription is that the very same instruments
that enhance children’s life chances also figure centrally in the
promotion of fertility. What so clearly links the twain objectives is
the ways in which quality child care and related policies help resolve
the dilemmas that emerge with the revolution of women’s roles.
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I. COMENTARIO

CELIA VALIENTE *

Voy a senalar en primer lugar lo que considero que son los aciertos
de un trabajo que es excelente, y luego también sefialaré los aspec-
tos que son muy cuestionables y que pueden debatirse en foros
como éste.

Es un trabajo excelente, por ejemplo, por la claridad con la que
diagnostica dos problemas: por un lado, la diferencia entre el nu-
mero de hijos que las personas manifiestan que quieren tener en los
paises occidentales, y luego los que finalmente tienen. Ademas, hay
otro problema que es el déficit de habilidades cognitivas y de cuali-
ficaciones educativas de una parte minoritaria, pero no desprecia-
ble, de adolescentes y jovenes que provienen de estratos desfavore-
cidos. Otro acierto del trabajo es la abundancia de evidencia
empirica con la que el autor trata de defender sus propuestas.

Un tercer acierto es la perspectiva internacional y comparada. Es
asombroso el elevado nimero de paises sobre el que se da informa-
cion detallada. Es una ponencia muy clara acerca de las recomenda-
ciones de politica publica que hace el autor: ademas, son las mismas
para todos los paises. En concreto, bajas de maternidad largas, de
un ano o asi y servicios de cuidados en centros para nifios, de alta
calidad, universales. El autor no est4 a favor de los servicios centra-
dos en las personas con necesidades, fundamentalmente porque es
muy dificil identificar bien quién forma parte de ese colectivo.

Y luego me gustaria también resaltar como acierto que es un es-
tudio que va mads alla de las variables que utiliza la literatura de po-
liticas publicas o sobre Estado de Bienestar para explicar, por ejem-
plo, el fracaso escolar de muchos nifios y jévenes de estratos menos
favorecidos, como la renta o variables clasicas. Realmente Esping-
Andersen hace un esfuerzo por analizar otras variables que es muy
complicado medir y sobre las que no hay mucha informacion, como

* Universidad Carlos III, Madrid.

158



COMENTARIO

son el capital cultural y social, el tiempo que pasan los padres y las
madres con sus hijos, la calidad de este tiempo, etc., y que parecen
influir mucho en el rendimiento educativo posterior. Hay muchas
mas dimensiones positivas del trabajo pero voy a pasar a los aspec-
tos que creo que son cuestionables o debatibles.

En primer lugar, el autor habla una y otra vez del grave proble-
ma que supone que la gente tenga menos hijos de los que tedrica-
mente quiere tener. Fl habla ademis de que esto constituye un fra-
caso del Estado de Bienestar en los paises occidentales. Y es muy
cuestionable que esto sea un grave problema o un fracaso de la po-
litica social. Extremando un poco la posicién contraria: también la
gente dirfa —si le preguntasemos— que quiere tener una vivienda
cuya superficie tenga mds metros cuadrados, un salario mas eleva-
do, una jornada laboral mas reducida, pero no por eso estamos ha-
blando de graves problemas.

El problema contrario si que seria realmente un problema: que la
gente terminara teniendo mas hijos de los que quiere tener y de los
que esta dispuesta a cuidar. Pero que las mujeres autoctonas de los
paises occidentales no tengan todos los hijos que quieren tener es
algo que a algunas personas no convence que constituya un grave
problema. Y ademas, analizando esta cuestion en perspectiva global,
el mundo —y estoy extremando la posicion contraria— esta lleno de
personas con hijos que quieren venir a nuestro mundo occidental,
de modo que este tipo de ponencias que nos hablan del grave pro-
blema de que las mujeres autéctonas no tienen mas hijos deberian
explicitar porqué los hijos de otras poblaciones —o bien otras po-
blaciones— no pueden aportar ese superavit demogrifico aqui.

Después, este trabajo muestra una y otra vez preferencia por
que los nifios de mas de un afio sean cuidados en centros o en guar-
derias o en escuelas infantiles en vez de en sus casas por sus familia-
res o por personas a las que se remunere, o en las casas de otras
personas. Esto es muy cuestionable y la literatura sobre Estado de
Bienestar no dice mucho acerca de esta cuestion, pero hay una lite-
ratura acerca de desarrollo infantil que no esta de acuerdo en que
todos los nifios de un pais tengan que estar, desde el afo de edad, a
tiempo completo, cuidados en centros, guarderias o escuelas infan-
tiles.

159



CELIA VALIENTE

Este es un trabajo que, como muchos otros en politica compara-
da, demuestra un gran entusiasmo por las opciones noérdicas, en
concreto por la opcion danesa, que consiste en que practicamente
todos los adultos estén insertos en el mercado de trabajo y la in-
mensa mayoria de los nifios estén educados en centros, preferente-
mente publicos.

Primero, es discutible que éste sea el tinico modelo de sociedad
posible, y hay otras personas que desde otras posturas politicas de-
fienden otros modelos de sociedad. Pero ademas, mas interesante
que mostrar una vez mds lo bien que funciona el mundo nérdico
seria analizar las condiciones que hicieron que en esos paises se ela-
boraran y se pusieran en practica estas politicas, porque parece que
estas politicas viajan mal.

En otros paises no hay este entusiasmo por todo el mundo en el
mercado de trabajo y todos los nifios criados en las redes publicas.
Y, en el caso de que éste fuera nuestro objetivo politico, seria mas
util entender por qué viajan mal y donde estan las resistencias en
otros paises.

Y luego, para terminar mis comentarios, me gustaria debatir y
criticar tres supuestos normativos implicitos que hay en la ponencia
y que deberian explicitarse y debatirse, aunque nunca nos vamos a
poner de acuerdo en estas cuestiones.

En primer lugar, el diagndstico de Esping-Andersen es correcto
acerca de que hay un grave problema de nifios y jovenes con insufi-
cientes habilidades cognitivas y educativas que provienen de las cla-
ses marginales. Pero en el paper hay una tension continua entre la
importancia de este problema —que el autor realmente convence
de que existe— y la idea de que la desigualdad entre las clases so-
ciales en general es un problema.

Y esa tension es la que a mi personalmente me ha hecho sen-
tirme muy incémoda, porque uno puede ver muy cuestionable
que en los estratos inferiores la gente no adquiera las cualificacio-
nes educativas necesarias para funcionar con éxito en el mercado
de trabajo, pero de ahi para arriba, desde otras posiciones politi-
cas se puede argumentar: ¢Qué mds da que haya desigualdad o
no? ¢Por qué tenemos que creer que, de ahi para arriba, una vez
solucionados los problemas de los estratos mas bajos de la socie-
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dad, haya més o menos desigualdad? Son proyectos politicos dis-
tintos.

Después, volviendo al asunto de que la desigualdad entre las
clases sociales es un problema, en este paper, no sélo es un proble-
ma, sino que ademds parece que es el Gnico objetivo de politica pu-
blica. Y realmente no hay ninguna consideracion de otras dimen-
siones de la desigualdad entre las personas que no sean las que
separan las clases sociales. Es verdad que el trabajo habla mucho de
las madres, y las madres tienen que trabajar, pero el beneficio es
que asi sus hijos no son pobres. No hay ninguna consideracion, por
ejemplo, acerca de si la igualdad o desigualdad por razén de sexo es
un problema o no.

Y luego, en dltimo lugar, me gustaria decir algo acerca de la
consideracion de las familias en esta ponencia. La ponencia empie-
za con una frase muy prometedora: «Los padres que tienen hijos e
invierten bien en su futuro crean a un tiempo bienestar privado y
colectivo». Pero esto es todo lo positivo que se dice acerca de las fa-
milias en esta ponencia. Como parece que las familias de distintas
clases sociales cuidan y educan de manera distinta a sus hijos, se
concluye implicitamente que las familias constituyen un grave pro-
blema.

Y realmente la vision de la buena sociedad que hay detras de
este trabajo es una en la que las familias hacen lo menos posible
porque los nifios ya estdn desde el afio cuidados en el entorno de
los centros, preferiblemente publicos. Y esto constituye, ademis,
un alejamiento de otras posiciones que ha defendido este autor. Por
ejemplo, en su libro Los tres mundos del bienestar en el mundo capi-
talista, donde en 1990 propuso que desde tres instancias se crea
bienestar para las familias: el Estado, el mercado y las familias.

Y si se privilegia, como se hace en este trabajo, el bienestar que
proporciona el Estado, pues quienes defienden este tipo de visiones
tendrian que debatir con quienes no las defienden, porque desde
otros puntos de vista se defiende que también los mercados y las fa-
milias lo hacen. Y con esto termino.
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II. COMENTARIO

SIMON SCHWARTZMAN *

Nos encontramos ante un documento brillante que hace una revi-
sion exhaustiva de toda la literatura relevante y que proporciona
andlisis de datos inéditos sobre dos temas clave en el contexto euro-
peo: las tasas decrecientes de fecundidad y las paradojas de la inver-
si6n en educacion.

La esencia de la argumentacion es, a mi juicio, la necesidad de
reducir el coste para las mujeres del cuidado infantil, y de invertir
fuertemente en la educacién inicial. Para reducir el coste del cui-
dado infantil es necesario aliviar la tension entre el trabajo remune-
rado y la maternidad, prestando un pleno apoyo a las madres du-
rante el primer afio de vida de sus hijos, un servicio de guarderias y
posteriormente una educacion infantil de calidad. Ello propiciaria
un mayor ingreso para las familias, un aumento del poder de nego-
ciacion de las mujeres con relacion a la participacion de los hom-
bres en el cuidado de los nifios, y permitiria el ingreso temprano
de los nifios en el sistema educativo. Una educacion inicial de bue-
na calidad contribuiria también a reducir las desigualdades de los
nifios procedentes de familias con bajos ingresos y capital cultural
limitado.

Las politicas sociales que se focalizan en los pobres pueden ser
efectivas para mejorar su situacion, pero tienen un alcance limitado
puesto que el dinero no es el tnico factor que afecta a la capacidad
de estimulacion educativa de los padres hacia sus hijos y que puede
limitar en los nifios la habilidad para adquirir conocimientos y para
estudiar. Una fuerte inversion en educacion inicial posee una buena
relacion de coste-eficacia, tanto con relacion al ingreso a largo plazo
de la madre, como para ofrecer beneficios a largo plazo para la vida
de los nifios que disfrutan de una estimulacion educativa en casa y
educacion inicial de buena calidad.

* Presidente IETS, Rio de Janeiro, Brasil.
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GRAFICO 1.  Brasil, censo de poblacién, 2000
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¢Hasta qué punto este analisis es relevante para América Lati-
na? Las diferencias entre ambas regiones son tan grandes, tanto en
términos demograficos como de educacion, que intentar aplicar es-
tas conclusiones a América Latina puede tener resultados negativos.
Las tasas de fecundidad en América Latina estin decayendo, pero
todavia estan por encima del nivel de reemplazo poblacional. En
general, las tasas de fecundidad pasaron de 5,9 en los afios cincuen-
ta a 2,7 a finales de los noventa, y las proyecciones indican que se-
ran de 2,1 en el afno 2050 —Comision Econémica para la América
Latina y el Caribe (CEPAL) y Centro Latinoamericano de Demo-
grafia (CELADE), 2001—. Estas tasas de fecundidad demuestran
que América Latina ya no se encuentra ante un riesgo de explosion
demografica, sino que se enfrenta a problemas de transicién demo-
grafica. Como demuestran las cifras de Brasil, el declive es mayor
para los sectores con mayor nivel educativo y mas acomodados que
para la poblacion més pobre. Las mujeres que no tienen actividad
remunerada tienen mas hijos, y en principio deberian disponer de
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GRAFICO 2.  Brasil, censo de poblacién, 2000
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mas tiempo para estimularlos en casa. Sin embargo, las familias
grandes son también las mas pobres y menos educadas, por lo tanto
es improbable que sean capaces de ofrecer a sus hijos el apoyo edu-
cativo y emocional que necesitarian.

En gran parte de América Latina la matriculacién en la educa-
cion basica se acerca al 100%, y en la preescolar y la educacion se-
cundaria las matriculas estdn creciendo también. Sin embargo, la
calidad de la educacion es muy mala, como demuestra el estudio
PISA y otras evaluaciones nacionales, y un nimero considerable de
estudiantes abandonan la escuela a los 14 y 15 anos.

Hasta hace muy poco, existia un consenso general acerca de
que la mayor prioridad era mejorar la calidad de la educacién basi-
ca, con mds inversion, mejores practicas educativas, etc. Este con-
senso estd amenazado por varios factores. El primero es la impor-
tancia de la educacion inicial como condicién basica para éxitos
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GRAFICO 3. Brasil, 2005
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futuros, como sefialan Heckman y otros (Cunha ez /., 2005). El se-
gundo es que las exigencias del mercado de trabajo en materia de
educacion van en aumento, y que un diploma de secundaria se esta
convirtiendo en un requisito minimo para obtener un empleo for-
mal. El tercero es, que las inversiones en salarios de docentes no
conducen necesariamente a mejorar los resultados de la educacion
como demostraron los estudios de Hanushek y otros (Hanushek,
Kain y Rivkin, 1999). Por otra parte, aquellas personas que han
abandonado prematuramente la escuela sin un nivel minimo de co-
nocimientos necesitan apoyo para reincorporarse al sistema educa-
tivo y al mercado de trabajo. Finalmente, el argumento (infundado
en gran medida) de que las familias no envian a sus hijos a la es-
cuela porque necesitan trabajar ha motivado la emergencia de los

165



SIMON SCHWARTZMAN

denominados «programas de transferencias condicionadas», que
son en algunos casos considerados como una alternativa mejor que
la inversion en educacion (Reimers, Silva y Trevino, 2006).

Consecuentemente, la educacion inicial, secundaria y la educa-
cion para todos estdn captando mads atencidn, y por lo tanto corre el
riesgo de disminuir la prioridad asignada hasta ahora a la educacion
biésica.

El problema es que si la calidad de la educacién basica y secun-
daria es mala, la calidad de la educacién inicial y no formal sera
probablemente peor, debido a la falta de practica educativa estable-
cida, de evaluaciones periddicas, y de la reduccion del gasto per ca-
pita. El dilema parece radicar entre invertir mas en educacion basi-
ca, permitiendo que la educacion inicial y segundaria se queden
rezagadas, o actuar rapidamente en todos los frentes, con el riesgo
de fracasar en todos.
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5. LAS REFORMAS EDUCATIVAS EN ESPANA
Y EN LOS PAISES LATINOAMERICANOS

ALVARO MARCHESI *

El analisis de la situacion de la educacion en Espafia y en los paises
latinoamericanos y de sus estrategias de cambio pone de manifiesto
cuatro tendencias que van a servir como ejes articuladores del pre-
sente texto.

1. Existen diferencias no sélo entre Espana y los diferentes
paises latinoamericanos, sino entre estos tltimos e incluso
en el seno de cada uno de ellos. Estas diferencias condicio-
nan los objetivos de las reformas educativas y deben tener-
se en cuenta para acertar en su disefio y en su implementa-
cion.

2. La mejora de los sistemas educativos no depende solamente
de las reformas escolares que se realizan, sino también y es-
pecialmente de las transformaciones sociales que se impul-
san. De ahi que la disminucion de la pobreza y de las desi-
gualdades sociales asi como el acceso a una vivienda digna y
al trabajo sea tan importante como la lucha contra el analfa-
betismo y la garantia de doce anos de escolarizacion para
todos los alumnos, si bien unas y otras condiciones son in-
terdependientes.

3. No existen procesos educativos que pueden implantarse
sin mas de unos paises a otros, ni sistemas de educacion
ejemplares que sirvan de guia necesaria a la accion trans-
formadora. Cada pais ha de tener en cuenta su historia

* Secretario General de la OEI
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educativa, su cultura y sus condiciones iniciales y a partir
de ellas ha de plantearse los cambios econdmicos, sociales
y educativos que aseguren una mayor calidad y equidad en
el acceso a la educacion. Sin embargo, hay algunas metas
que son comunes a todas las reformas: garantizar que to-
dos los alumnos estén escolarizados durante doce afos;
asegurar una oferta educativa similar para todos ellos; me-
jorar la gobernabilidad del sistema educativo, la coordina-
cién entre los poderes publicos responsables de la edu-
cacion y la gestién de los recursos publicos y de los
centros docentes, y lograr una mejor formacion inicial y
permanente de los docentes, el cuidado del proceso de se-
leccion inicial y el establecimiento de una adecuada pers-
pectiva profesional.

4. Las experiencias de éxito se distribuyen entre todos los
paises, por lo que es preciso fortalecer los instrumentos de
cooperacién que aseguren su conocimiento y las condicio-
nes que las han hecho posibles. El programa bolsa-escuela
en Brasil, por ejemplo, ha contribuido enormemente a la
reduccién de las tasas de abandono escolar. A su vez, los
acuerdos politicos y sociales en Ecuador y en Perti sobre
los objetivos de la reforma educativa estan generando una
dindmica positiva para resolver los problemas histéricos
existentes. El proyecto de integracion de los alumnos con
necesidades educativas especiales en Espafia puede ser
también un buen ejemplo de un proceso planificado y gra-
dual, capaz de asegurar el logro de los objetivos estableci-

dos.

En este marco se sittian las paginas posteriores, que se organizan
en dos apartados: una breve descripcion de la situacion social y
educativa en Espana y en los paises latinoamericanos, y un conjunto
de propuestas que deberian formar parte de la agenda de las refor-
mas educativas y modularse y aplicarse de acuerdo con las condi-
ciones de cada pais.
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SITUACION SOCIAL Y EDUCATIVA EN ESPANA
Y EN LATINOAMERICA

La desigualdad social en América Latina

Una primera diferencia entre Espafia y los paises latinoamericanos
aparece al analizar el incremento de la poblacién en los dltimos 35
afos (véase cuadro 1). Mientras que en Espafa y Portugal el au-
mento no ha superado el 30%, en la casi totalidad de los paises lati-
noamericanos la poblacién se ha duplicado en estos mismos afios.
El impacto de este crecimiento en la demanda educativa y en la pla-
nificacion escolar es innegable.

Pero la caracteristica més general, profunda y lacerante de Lati-
noamérica es la pobreza y la desigualdad. Se trata de un continente
de grandes contrastes, de enormes privilegios y exclusiones al mis-
mo tiempo. Inicialmente mas integrada al mundo occidental desde
su colonizacién, las dindmicas de su desarrollo histdrico han sido,
sin embargo, cambiantes e imprevisibles. Hoy tiene algunas de las
economias mas grandes del planeta y un nivel de desarrollo cultural
muy significativo, pese a lo cual es el continente que muestra los
mayores indices de inequidad.

Aunque algunos datos apuntan a una disminucién de la pobreza
desde 2003, en estrecha relacién con el crecimiento econémico en
la region, la desigualdad constituye un importante factor limitativo
de la contribucion del crecimiento a la reduccion de la pobreza. Se-
gun las estimaciones de la CEPAL, la region latinoamericana mues-
tra la mayor desigualdad del mundo, lo que es expresion de maxi-
mas diferencias entre los sectores de mayores y menores ingresos.
Los pobres en América Latina y el Caribe son el 40,6% de la pobla-
cién, algo mds de 213 millones de personas. El porcentaje de perso-
nas que se estima viven en la pobreza extrema es de 100 millones,
lo que supone un 18% de los ciudadanos. No debe extrafar, con
estos datos, que se considere a la region latinoamericana como la
mas rezagada del mundo en términos de equidad.

Esta profunda inequidad econémica y social se expresa en desi-
gualdad educativa y se configura como un factor que tiende a refor-
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CUADRO 1. Poblacién total por pais (en miles)

Pais 1970 1980 1990 2000 2005
Argenting.........cocrveneunns 23.962 28.094 32.527 37.032 38.592
Bolivia............... 4.212 5.355 6.573 8.329 9.427
Brasil .......cocenee. 96.021 121.672  148.030  170.693 187.597
Chile ...vvverernn. 9.570 11.147 13.100 15.211 16.267
Colombia........... 22.561 28.447 34.970 42.321 46.039
Costa Rica 1.821 2.284 3.049 4.023 4.322
Cuba.....coevveererreins 8.520 9.710 10.628 11.201 11.369
Ecuador ..., 5.970 7.961 10.264 12.646 13.215
El Salvador 3.598 4.586 5.110 6.276 6.875
Espafia............ 33.779 37.527 38.851 39.434 42.935
Guatemala 5.419 6.820 8.749 11.385 12.700
Honduras.......... 2.592 3.569 4.879 6.485 7.347
México.............. 50.596 67.570 83.226 98.881 106.147
Nicaragua..........ccoeeeevene. 2.228 2.921 3.827 5.074 5.483
Panama.........ccccoveennen. 1.506 1.950 2.398 2.856 3.228
Paraguay 2.350 3.114 4.219 5.496 6.216
Perl.....coceennne. 13.193 17.324 21.569 25.662 27.947
Portugal 8.680 9.766 9.970 10.195 10.569
Republica Dominicana..... 4.423 5.697 7.110 8.495 9.100
Uruguay......c.coceeveeererernen. 2.808 2914 3.106 3.337 3.455
Venezuela.........ccccovvneunee 10.721 15.091 19.502 24170 26.577
TOTAL oo, 316.500  395.499  473.647  551.202  597.412

FUENTE: SITEAL (2006): Informe sobre tendencias sociales y educativas en América Lati-
na 2006, Buenos Aires, OEI-IIPE.

zar el circulo de la pobreza. El porcentaje de personas analfabetas
se sittia en torno a los 34 millones de personas, casi el 10% de la
poblacion. Ademis, el 40% de personas jovenes y adultas —lo que
supone cerca de 110 millones de personas— no han terminado sus
estudios de educacion primaria.

Estudios recientes senalan que el porcentaje de alumnos que
completan la educacién secundaria es cinco veces superior entre
aquellos que se encuentran en el quintil mas rico de ingresos fami-
liares que aquellos que se encuentran en el quintil mas pobre.
Mientras que el 23% de los primeros termina la educacién supe-
rior, s6lo el 1% de los mas pobres lo consigue. El promedio de es-
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CUADRO 2. Coeficiente de Gini™ en los paises latinoamericanos

1. Hungria......ocooeiiiieiinenn, 24,4
2. Dinamarca.........ccccceveeeeeees 24,7
[...]
91. Ecuador.....ccccceeeeeeeiieieeeennnn. 43,7
92.  Uruguay .......cccceevveeeriiinnnennns 44,6
93. China......coooecvvieeeeeee e, 447
94. El Salvador .....ccccceeeeeeeeennnn. 53,2
95. Bolivia ...ccoeeeeiiiiiiiiiiiieeee 447
96. RUSIA....cccciieeiiieiiiiiee e 45,6
97. Filipinas.....ccocveviiiiiiiieeee 46,1
98. Costa Rica.......ccccveevciierenns 46,5
99. Republica Dominicana......... 47,4
100. Guatemala ........cccoeeeeeennnnnn. 48,3
101. Venezuela.......cccccceeeeeeeennnn. 491
102. Malasia........cccevvvveeeeienriennne. 49,2
103.  Argentina........cccceevceeiiienennn 52,2
104. MEéXICO...ccceveeeeeeeeeeeceeeeeee, 54,6
105. Honduras.........ccccoeeeeieiiennnn. 55,0
106. Nicaragua...........ccocverrcrnerennns 55,1
107. Paraguay..........ccccoceriiienens 56,8
108. Chile..ccoeeeeeieiieieeeeieeeeeeee. 57,1
109. Brasil..ooooeeeieeiiiiiiiieieeeee, 57,6
[...]

127. Lesotho......ccoeeeeieeiicieiinn, 63,2
128. Namibia........ccccovvveeeeeeniiennnn. 70,7

* El coeficiente de Gini mide la desigualdad a lo largo de toda la distribucién de los in-
gresos o consumo. Un valor de 0 representa la igualdad perfecta y un valor de 100, la
desigualdad perfecta.

FUENTE: PNUD, Inzforme sobre Desarrollo Humano 2004.

colarizacion en el quintil superior es de 11,4 afios mientras que en
el quintil inferior de ingresos es de 3,1 anos. Estas diferencias en los
anos de estudio tienen una clara repercusion en el acceso al merca-
do de trabajo y en las posibilidades de ingresos econémicos poste-
riores. La relacion entre pobreza, oportunidades educativas y man-
tenimiento en la situacion de pobreza es estrecha, lo que pone de
relieve las enormes dificultades para favorecer la movilidad social
en Latinoamérica.

Los datos del coeficiente de Gini (véase cuadro 2) confirman
esta situacion ya que muestran que todos los paises latinoamerica-
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GRAFICO 1. Usuarios de internet en regiones del mundo, 2004
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nos incluidos en el Informe sobre Desarrollo Humano 2004 del
PNUD se encuentran situados a partir del puesto 91 entre los 128
estudiados.

Retraso y desigualdad en el acceso a las nuevas tecnologias de
la informacion

Segtin datos del Banco Mundial de 2004, los usuarios de internet en
Estados Unidos alcanzaban el 64% de la poblacion, en Europa el
44% y en América Latina y el Caribe el 11,5% (véase grafico 1).
Pero ademas, las diferencias entre los paises latinoamericanos
son muy importantes (véase grafico 2). Un estudio reciente de Sun-
kel! da cuenta de los hogares familiares con hijos/as en edad esco-
lar que disponen de computador y acceso a internet. En términos
de disponibilidad de computadores se observan tres tipos de situa-
ciones: los paises con nivel alto (Chile, Uruguay, Costa Rica) donde
la proporcién de hogares con disponibilidad de computadores fluc-
tda entre 21 y 28%:; los paises con un nivel medio (Brasil y México)

U G. Sunkel (2006): Las tecnologias de la informacion y de la comunicacién
(TIC) en la educacion en América Latina. Una exploracion de indicadores, CEPAL.
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GRAFICO 2. Hogares con hijos/as entre 6 y 19 aiios con computador y acceso a
internet, total nacional, alrededor de 2003
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donde la proporcion oscila entre 16 y 19% de los hogares; y los pai-
ses con un nivel bajo (Pert, Paraguay, El Salvador) con una varia-
cién entre 4,5 y 5,4% de los hogares.

El acceso a internet desde los hogares es bastante menor a la
disponibilidad de computadores. Por ejemplo, en Costa Rica solo
un tercio de los hogares con computador tienen acceso a internet, y
en Chile y México algo menos de la mitad de los hogares con com-
putador estdn conectados a la red. Los paises donde hay una menor
distancia entre disponibilidad de computadores y acceso a la red
son Brasil y Uruguay. El grafico 2 estd ordenado de mayor a menor
acceso a internet. Uruguay encabeza la lista con un 17% de los ho-
gares conectados mientras que Paraguay se sitia en el dltimo lugar
con un 0,9% de los hogares conectados.

Esto revela que hay diferencias significativas en la penetracion
de internet en los paises latinoamericanos por hogares, particular-
mente en familias con hijos/as en edad escolar. Indica también que
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GRAFICO 3.  Hogares con hijos/as entre 6 y 19 arios con acceso a internet segiin
quintiles de ingreso, total nacional, alrededor de 2003
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el acceso a internet en América Latina por hogares es extremada-
mente bajo al compararlo con los paises desarrollados. Pero ademas
de estas desigualdades entre los paises, hay que sefialar las desigual-
dades dentro de cada pais. Un primer aspecto es que el acceso a in-
ternet se encuentra fuertemente asociado al nivel de ingresos de los
hogares (véase grafico 3). En Uruguay, Chile y Brasil —que son los
pafses con mayor acceso a internet por hogares— la penetracion es
alta en el quintil V (fluctta entre 46% y 56%), comienza a ser sig-
nificativa en el quintil IV (especialmente en Uruguay) pero es baja
en los restantes quintiles de ingresos. En México y Costa Rica —don-
de el acceso a internet es de alrededor del 7 %— aproximadamente
un cuarto de los hogares del quintil de mayores ingresos tiene ac-
ceso a la red pero la conectividad es baja en los restantes quintiles
de ingresos. Por ultimo, en El Salvador, Pert y Paraguay —que
son los paises con menor acceso a internet por hogares (fluctia en-
tre 0,9% y 1,5%)— la penetracion de internet esta entre el 4 y el
5,7% en el quintil de mayores ingresos y bajo el 1% en los restan-
tes quintiles.
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GRAFICO 4. Awmiérica Latina (5 paises): tasa de alumnos por computador, 2000
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Desigualdades educativas

Estas diferencias sociales se manifiestan también entre las escuelas
publicas y las privadas y, de otra forma, entre las posibilidades de
acceso a la educacion en las zonas urbanas y las zonas rurales, entre
los diferentes grupos étnicos y culturales y entre los hombres y las
mujeres, de tal modo que la situacion mas desventajosa la sufren las
mujeres que viven en la zona rural y que pertenecen a una minoria
cultural.

Un indicador que se incluye en el estudio citado es la «densidad
informdtica», esto es, la razon de alumnos por computador, que es
un factor que condiciona el uso que estos pueden hacer de los re-
cursos tecnoldgicos (véase grafico 4). Los datos se han obtenido
considerando la matricula total de alumnos (esto es, incluye prima-
ria y secundaria) dividido por el total de computadores disponibles
para los estudiantes (esto es, descontando los computadores de uso
exclusivo para profesores y personal administrativo). Uruguay enca-
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CUADRO 3. Porcentaje de la varianza entre escuelas en relacion con la varianza
total en el estudio PISA-2003. Comparacion de Brasil, Esparna, Mé-
xico y Uruguay

Paises Var. Entre Var. Intra Total % Entre
Brasil ............... 4.128,29 5.173,60 9.301,89 44,38
Espana............ 1.476,85 6.081,74 7.558,59 19,54
México............. 2.476,01 3.916,46 6.392,47 38,73
Uruguay........... 4.457,08 5.858,42 10.315,50 43,21

beza la lista con una tasa de 27 alumnos por computador, le siguen
México, Chile, Argentina y, a bastante distancia, Brasil (193:1).
Aunque la situacion es distinta en paises de la OCDE (segun la
base de datos PISA 2000 la razén de alumnos por computador en
Estados Unidos es de 6,8:1, en Suecia de 9,4:1 y en Corea de 8,9:1),
las diferencias escolares son menores que las que se encuentran al
comparar la situacion de los hogares.

Los datos del informe PISA-2003? ponen de manifiesto también
las diferencias entre Espana y los paises latinoamericanos participan-
tes en relacion con la equidad de sus respectivos sistemas educati-
vos, lo que suele evaluarse por la contribucion de la varianza entre
escuelas a las diferencias globales en rendimiento. En PISA-2003, la
menor varianza entre escuelas se encuentra en los paises ndrdicos
(en Finlandia es del 5%). Como se comprueba en el cuadro 3, el
porcentaje de variacion entre escuelas en relacion con la varianza to-
tal en comprension lectora es mucho mas reducido en Espafia que
en los otros tres paises latinoamericanos: Brasil, México y Uruguay.

Estas desigualdades se manifiestan también en los resultados
que obtienen los alumnos en funcion del tipo de escuela en la que
estan escolarizados, como se observa en el cuadro 4.

Hay que destacar, sin embargo, que la mayor parte de estas di-
ferencias dependen del contexto sociocultural de los alumnos y de
sus escuelas. Sin embargo, los datos del cuadro 4 permiten dos

2 OCDE (2004): Learning for tomorrow’s world: First results from PISA 2003,
Paris, OCDE (versién espafiola en OCDE-Santillana).

176



LAS REFORMAS EDUCATIVAS EN ESPANA Y EN LOS PAISES LATINOAMERICANOS

CUADRO 4.  Rendimiento en matemdticas vy lectura por tipo de escuela

Piiblicas Concertadas Privadas
Matem. Lectura Matem. Lectura Matem. Lectura
Brasil ....... 342 (6,2) 390 (5,8) 454 (11,3) 487 (9,2)
Espafa... 472 (3,4) 466 (3,6) 505 (4,2) 501 (4,8) 520 (9,7) 515(9,4)
México...... 375(3,5) 388(3,9) 430 (8,9) 454 (6,6)
Uruguay... 409 (3,7) 420 (3,8) 501 (6,1) 524 (6,1)
OCDE...... 494 (0,8) 489 (0,8) 526 (1,7) 516 (1,8) 530 (5,2) 520 (4,4)

comparaciones interesantes. En primer lugar, que las diferencias
entre las escuelas publicas y privadas son mayores en Brasil y Uru-
guay que en México vy, finalmente, que en Espafia; en segundo lu-
gar, que los alumnos de las escuelas privadas de Brasil y México se
sitGan en puntuaciones similares a las que alcanzan los alumnos de
las escuelas publicas espafiolas, lo que apunta a que, mas alla del
contexto sociocultural de las familias, han de intervenir otros fac-
tores. Julio Carabafa, después de realizar una comparacion similar
con los datos de PISA-2000, apunta a que tal vez el nivel de exi-
gencia escolar en determinados paises latinoamericanos sea una va-
riable que deba ser tenida en cuenta en el momento de interpretar
los resultados.

En estos retrasos y desigualdades se encuentran los principales
focos de tension en la educacion, lo que obligaria a cambios pro-
fundos en los recursos que se proporcionan a las escuelas, en el
apoyo a la escuela publica, en el tiempo escolar de los alumnos, en
la formacion de los profesores, en el curriculo y en los sistemas de
evaluacion de los alumnos. Pero no bastaria con esto: seria preciso
al mismo tiempo un mayor compromiso de la sociedad y de las fa-
milias y la movilizacién activa de los distintos sectores sociales, so-
bre todo de aquellos que han disfrutado de mayores oportunidades
educativas, para conseguir reducir la brecha existente entre unos
paises y otros.
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¢QUE ESTAMOS APRENDIENDO DE LAS REFORMAS EDUCATIVAS
EN ESPANA Y EN LOS PAISES LATINOAMERICANOS?

La importancia de las condiciones sociales para el aprendizaje
y el éxito escolar

La pobreza, la marginacion, la ausencia de trabajo estable de los ca-
bezas de familia y la dificultad de acceder a una vivienda digna son
los factores que muestran una mayor relacién con el abandono es-
colar. No hay mejor reforma educativa que la mejora de las condi-
ciones de vida de los sectores de la poblacién que viven en esta si-
tuacion.

No cabe duda, por tanto, que el contexto econémico, social y
cultural de la familia tiene una especial influencia en el progreso
educativo de sus hijos. La inmensa mayoria de los estudios lo com-
prueban, aunque como afirma Lahire’, lo mas importante no es el
capital cultural que se posee, sino como se transmite. Un capital
cultural enriquecido puede tener escasa incidencia en el progreso
educativo de los hijos. Por el contrario, los padres con escaso capi-
tal cultural pueden compensarlo con las relaciones que establecen
con sus hijos o con la busqueda de apoyos externos, lo que favorece
su aprendizaje.

Hay que destacar, sin embargo, que el mayor problema existe
cuando el capital cultural es pobre y su transmision es igualmente
pobre. Las familias con muy bajos ingresos y con reducidos recur-
sos personales tienen serias dificultades para promover el compro-
miso de sus hijos con los objetivos escolares e incluso para su asis-
tencia a la escuela. Y muchas familias en los paises latinoamericanos
se encuentran en esta situacion. Las familias se ven abocadas a que
sus hijos trabajen o que cuiden de los hermanos pequefios en vez de
asistir a la escuela. Para estos alumnos, de poco sirve la ampliacion
de la educacion obligatoria.

5 B. Lahire (2003): «Los origenes de la desigualdad escolar», en A. Marchesi y
C. Hernandez Gil, E! fracaso escolar. Una perspectiva internacional, Madrid,
Alianza.
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Posiblemente, la conciencia colectiva de la radical importancia
de la familia en la educaciéon conduzca a que este tema forme parte
inexcusable de las futuras reformas de los sistemas educativos. Por
ello, los programas tipo Bolsa-Escuela de Brasil, en el que se incen-
tiva la permanencia de los alumnos en la escuela a través del apoyo
econémico a las familias, pueden ser una poderosa herramienta
para evitar el abandono escolar prematuro.

La necesidad de adoptar un enfoque sistémico
aunque progresivo en las reformas educativas

Los cambios educativos necesarios para asegurar los objetivos desea-
dos son, en ocasiones, inmensos. Existe la tentacion de querer hacer-
lo todo de forma simultanea, con el riesgo de fracasar en tan ambicio-
sa empresa, o, por el contrario, de cambiar los proyectos cada poco
tiempo ante las dificultades encontradas o por el deseo de diferen-
ciarse de los nuevos gobernantes, lo que también conduce a que casi
nada cambie. Hace falta tener claro el modelo futuro, las condiciones
y los factores que permiten la mejora de la educacion. Entonces, es
preciso enfrentarse a los cambios de forma progresiva, conscientes de
las interacciones de todos los elementos pero sin pretender conse-
guirlos todos al mismo tiempo ni durante un solo periodo de gobier-
no. Por ello, los acuerdos politicos y sociales en torno a los objetivos
de la educacion y los procesos de cambio son de enorme utilidad, ya
que aseguran la estabilidad de las reformas, generan confianza en la
poblacién y concentran los esfuerzos en los objetivos pactados. Los
Pactos de la Moncloa en Espana en 1978, o los acuerdos educativos
recientes en Perti y Ecuador —en este tltimo pais refrendados por
los ciudadanos en votacion popular— son ejemplos positivos de una
dinamica acertada y concertada para mejorar la educacion.

El valor del pacto educativo

Estas experiencias resaltan la importancia de los acuerdos para me-
jorar la educacién en cada pais. Los cambios educativos que se
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orientan al incremento de la calidad y de la equidad necesitan tiem-
po y exigen, por ello, politicas firmes, estables y participativas. Para
lograr los objetivos deseados seria importante formalizar un gran
acuerdo nacional entre las fuerzas politicas y sociales que incluyera
determinados compromisos: financiacion de la educacion; papel del
gobierno, de las regiones y de los municipios; programas integrales
sociales y comunitarios para reducir el abandono escolar; mejoras
en la organizacion y el funcionamiento de las escuelas; tiempo esco-
lar, capacitacion y desarrollo profesional de los docentes; modelos
preferentes de evaluacion de las escuelas, y sistemas de indicadores
para comprobar los cambios en el sistema educativo.

¢Es posible este tipo de acuerdos cuando existen opciones ideo-
l6gicas diferentes en la concepcion de la educacion? Seria imposi-
ble, sin duda, si exigiera renunciar a los propios puntos de vista.
Pero seria mas factible, dentro de las dificultades, si existiera el
convencimiento de que la educacion ha de considerarse una priori-
dad nacional y se buscara algtn tipo de pacto en torno a unos obje-
tivos basicos que, por su planteamiento equilibrado, pudieran ser
respaldados por todos.

Mejorar la calidad de la ensenanza y reducir
la inequidad educativa

Normalmente, las reformas educativas diferencian entre sus objeti-
vos aquellos orientados de forma especifica a la mejora de la cali-
dad (gobernabilidad del sistema educativo, curriculo, formacion del
profesorado, evaluacion, direccion de las escuelas) y aquellos otros
mas vinculados a la igualdad en la educacién (acceso, permanencia,
compensacion de las desigualdades, atencion a las minorias étnicas,
culturales o lingiiisticas). Hay que reconocer, ademas, que las dina-
micas de la calidad y de la equidad son en parte diferentes, por lo
que el enfoque diferenciador tiene una base conceptual y progra-
matica. Sin embargo, las desigualdades en América Latina son tan
enormes que no parece posible hablar de calidad educativa sin refe-
rirse a la equidad, por lo que no habria mejor apuesta por la mejora
de la calidad educativa que conseguir que todos los alumnos estu-
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dien mas horas al afo, durante mas afios y en condiciones y progra-
mas similares a aquellos que estan escolarizados en la franja de es-
cuelas con mayores recursos educativos humanos y materiales.

Los recursos y materiales disponibles, el tiempo escolar de los
alumnos, las condiciones de trabajo de los profesores e incluso la
exigencia en el aprendizaje son desiguales en unas situaciones y en
otras. Si a ello se le une que la participacion y la dedicacion de las
familias en la mayor parte de los casos son diferentes y que las ex-
pectativas sobre las posibilidades de estudio de los hijos son clara-
mente desiguales, es facilmente predecible que los afios escolares de
los alumnos y los resultados que obtengan en sus estudios sean pro-
fundamente diferentes, lo que perpetia el circulo de la desigual-
dad: bajos ingresos familiares, bajo nivel de estudio de los hijos,
bajo nivel de ingresos de los hijos.

En este panorama desolador, hay que reconocer que en la Gltima
década se han desarrollado en Latinoamérica iniciativas esperanza-
doras: la ampliacién enorme de la escolarizacion; las mejoras en la
organizacion y en la gestion; los cambios en el curriculo; el impulso
a la formacion de los profesores y la creciente conciencia de la so-
ciedad de la importancia de la educacion para las futuras generacio-
nes. Sin embargo, falta atn el esfuerzo del conjunto de la sociedad
que permita reducir la distancia, cada vez mayor, entre sus sistemas
educativos y los de los paises més desarrollados.

No hay, por tanto, en Latinoamérica, igualdad en los resultados,
ni en los procesos educativos, ni en el acceso a la ensefianza, ni sufi-
cientes oportunidades para que todos los alumnos puedan estudiar
durante al menos diez afios. Ante esta realidad, es preciso realizar
propuestas viables que contribuyan a mejorar la calidad y a reducir
la inequidad educativa. Las cuatro siguientes me parecen las mas
importantes “.

1. Garantizar que todos los alumnos tengan doce afios de es-
colaridad, desde los cuatro a los dieciséis aftos. No existe
objetivo mas importante en un pais que extender la educa-

4 A, Marchesi (2006): E/ valor de educar a todos en un mundo diverso y desi-
gual, PRELAC, ntm. 2, pp. 54-68.
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cién para todos los alumnos durante esas edades. Para lo-
grar este objetivo es necesario actuar en una doble direc-
cion. Por una parte, construir escuelas suficientes, para lo
que hace falta mas inversion en educacion; por otra, evitar
que los alumnos abandonen sus estudios por falta de re-
cursos familiares o porque no encuentran sentido al tiem-
po que dedican a ir a la escuela. En este tltimo punto, los
programas del tipo bolsa-escuela, la participacion de las
familias, la dedicacion de los maestros y una ensefanza
atractiva y motivadora son estrategias imprescindibles. Al
mismo tiempo, la existencia de una oferta de educacion
inicial o infantil —especialmente dirigida hacia los nifios
que se desarrollan en condiciones desfavorecidas— es una
garantia para su permanencia prolongada en la escuela y
para la reduccién de las desigualdades posteriores en el
aprendizaje.

Asegurar que todos los alumnos estén al menos cinco horas
diarias en la escuela en la educacion primaria y seis en la
educacion secundaria. El tiempo de estudio es una de las
condiciones importantes para mejorar los resultados de los
alumnos. Las diferencias entre unas y otras escuelas en ese
tiempo es una de las causas de las desigualdades entre los
alumnos. Las diferencias se muestran, ademas, no sélo en el
tiempo de estudio, sino en la organizacion de ese tiempo y
en las ofertas educativas complementarias al término del
horario académico. Las escuelas con horario integrado, con
un sélo turno de alumnos, ofrecen una ensefianza mas ven-
tajosa que aquellas que deben dividir su tiempo entre dos o
incluso tres colectivos de alumnos. Las dificultades de pro-
gresar en esta direccion son enormes, no sélo por las cons-
trucciones escolares necesarias sino por su implicaciéon en
las retribuciones de los profesores.

Conseguir una oferta educativa similar en todas las escuelas.
El logro de este objetivo conduciria, sin duda, a mejorar la
educacion, pero también a reducir los desfases a que deben
hacer frente los alumnos escolarizados en la escuela publica
cuando han de competir en el ingreso en la universidad con
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aquellos que han estudiado en una escuela privada. El dise-
flo de programas educativos adecuados, la mejora de la su-
pervision escolar, el seguimiento de los alumnos con mayor
riesgo de abandono y la formacion permanente de los pro-
fesores son algunas de las iniciativas que contribuirian a la
consecucion de este objetivo.

4. Cuidar la formacién, la seleccién, las condiciones laborales
y el desempefio profesional de los maestros. Estos objetivos
no se apuntan aqui desde la reflexion sobre los problemas
de la profesion docente en Latinoamérica sino desde el ana-
lisis de la equidad educativa. Es justo que todos los alumnos
reciban una ensenanza similar sea cual sea la escuela en la
que estén escolarizados. Y para ello, es preciso que todos
ellos tengan profesores con un nivel parecido de formacion,
con tiempo disponible para su formacion y con una jornada
laboral que, por su extensién, no les impida preparar sus
clases, disefiar métodos de ensefianza motivadores, seguir
los ritmos de aprendizaje de todos sus alumnos y preocu-
parse por cada uno de ellos.

Una evaluacion equilibrada frente a la obsesion
por los estindares

La evaluacion de los alumnos es la accion educativa paradigmatica
de uno de los dilemas principales de la educacion: el que se produ-
ce entre las demandas de la sociedad hacia el sistema educativo,
que exige certificar y seleccionar, y las demandas de los propios
alumnos, que piden una ensefianza sensible a sus necesidades y a
sus ritmos de aprendizaje. Por una parte, los profesores deben valo-
rar si el nivel de conocimientos de los alumnos alcanza el que ha
sido establecido para acceder a un nuevo curso u obtener finalmen-
te la titulacion correspondiente. Por otra, los profesores han de rea-
lizar su evaluacion teniendo en cuenta la situacién personal del
alumno y sus progresos individuales y deben orientarla a mejorar la
accion educativa y los aprendizajes de los alumnos. La funcién so-
cial y pedagdgica de la evaluacion reflejan de forma clara la tension
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entre los objetivos de la institucién escolar y sus objetivos al servi-
cio de las necesidades de los alumnos.

Los desequilibrios en el desarrollo del curriculo se amplian atn
mas cuando se observan los objetivos de la evaluacion de los alum-
nos, habitualmente centrados en la adquisicién de conocimientos.
Apenas se tienen en cuenta las dimensiones afectiva, social y moral
de los alumnos y s6lo de forma excepcional se utilizan los resulta-
dos obtenidos para conocer las consecuencias del proceso de ense-
flanza y de aprendizaje en la equidad educativa: la actividad del
profesor en relacion con los alumnos de rendimiento mas bajo; las
causas de las diferencias entre los mejores y los peores alumnos; el
progreso educativo de los alumnos que proceden de diferentes sec-
tores culturales o sociales; la actitud de los profesores con los dife-
rentes grupos de alumnos y con los alumnos individuales; el apoyo
proporcionado a cada uno de ellos en funcién de sus posibilidades
educativas, y la percepcion de los alumnos sobre la justicia en la es-
cuela, por citar alguna de las mas relevantes.

La habitual distorsion del proceso de evaluacion de los alumnos
y su desajuste con los principios que rigen el curriculo, e incluso
con aquellos que en teoria orientan la evaluacion, se ve reforzada con
determinados modelos de evaluacion institucional. De poco sirve
transmitir el mensaje de que la educacién escolar ha de ser amplia y
equilibrada, orientada hacia el conocimiento pero también hacia el
desarrollo afectivo y moral de los alumnos, en la que participen los
profesores, los alumnos y los padres, y en la que tan importante
sean los resultados como los procesos educativos y el funciona-
miento equitativo de la escuela; de poco sirve, decia, si la evalua-
cion de las escuelas se fija exclusivamente en los conocimientos de
los alumnos en matemiticas y en lengua, y se establece una estrecha
relacion, incluso publica, entre los buenos rendimientos de los
alumnos en estas materias y la buena educacion, al margen incluso
del contexto social y familiar de los alumnos y de las escuelas. Difi-
cil tarea, sin duda alguna, que las escuelas puedan resistir tan pode-
rosa presion y no restrinjan sus esfuerzos a seleccionar a los alum-
nos con mayores posibilidades de aprendizaje (relacionados, sin
duda, con su origen social y cultural) y a exigirles el mayor esfuerzo
para que den lo mejor de si mismos en estas pruebas. Hace falta, en
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consecuencia, proponer modelos institucionales de evaluacién que
tengan en cuenta la eficiencia de la ensefianza de las escuelas, en
donde se incluya el analisis del contexto sociocultural, de los proce-
sos educativos y de los resultados, y en los que se tenga en cuenta
también la equidad de su funcionamiento.
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I. COMENTARIO

SIMON SCHWARTZMAN

Marchesi presenta un cuadro bastante dramatico de la situacion de
la desigualdad social y educativa en América Latina. Creo que com-
parto sus preocupaciones: los problemas educativos no pueden re-
solverse si no se logra también reducir la pobreza y la desigualdad
social; es importante universalizar la educacion basica de calidad.
También estoy de acuerdo en que es necesario establecer un pacto
o un consenso politico para que los gobiernos den a la educacion
los recursos y el apoyo que necesita.

Sin embargo, ademas de la preocupacion por la calidad de la
educacion y por la importancia de conceder prioridad a las politicas
publicas y de afrontar los problemas de la desigualdad, es necesario
también tener ideas claras —basadas en la evidencia empirica—
acerca de qué politicas funcionan y cuales no, o de las pueden tener
efectos negativos. En estos puntos yo no veo las cosas de la misma
manera que Marchesi.

Marchesi presenta muchos datos sobre las desigualdades en
América Latina en el acceso a computadoras y a internet. Parece
que supone que la inclusion digital es un factor central para la me-
jora de la educacion en la region. Sin embargo, la evidencia empiri-
ca disponible no muestra esto. No me refiero s6lo a Brasil, sino a
los analisis de las evaluaciones del Sistema Nacional de Evaluacion
de la Educacién Basica —SAEB—, asi como también a los de Esta-
dos Unidos. Las buenas escuelas pueden usar bien los recursos de
las TIC; las malas los usan mal, o los dejan a un lado. Inversiones
masivas en la compra de computadoras y en el establecimiento de
redes de internet son una prioridad equivocada. Lamentablemente,
muchos paises en nuestra region la estdn adoptando.

Marchesi dice que «El Programa Bolsa-Escuela, en Brasil, ha
contribuido enormemente a la reduccion de las tasas de abandono

* Presidente I