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SOCTAL SECURLTY AND DEVEIOPMENT: THE IATIN AMERICAN EXPERIENCE
mlw.y

1,  Infreduetlon
Few lssuss of public poliey in latin America today encounter such wide

appamtmmutbmmorthowcmmwm.ym
Kaflcian trials of the citisen seeldng his rights from the sccial security
buresueragy and the plight of the retired employee as inflation erodes the
purchasing power of his pension are deseribed in similar language in conserva-
tive, reformist and revolutionary perdodicals. Consensus on the desirability

of soeclal securily is equally wide; for the most part, even the most exasperated
eritics take it for granted that sccial sscurity has became part of national life,
that Mm:ammmlyuwinhnromedammmntowmwmp
of the population., Laws providing new social security bemefits are supported
by parties of the right as well as the left, Social security costs contimue

to edgs upward in relation te the national product; in a few countriss these
costs have reached 12 per cant or more of the produst and in many others they
ars in the same range (2 - 5 per cent) as the sms spent on education, the
soclal sector maicdng the largest girect claim on publie rescurces,

L/  Director, Soceial Affairs Division, Economic Commission for latin America.
The views expressed here, however, are the responsibility of the author
and do not nsgessarily eoincdide with those of the ECLA Seeretariat. i

2/  'The delimitation of "goeial seowrity" in latin Amerieca presents various
difficulties, On the ome hand, certain types of protestion (e.g.,
workmen ‘s compensation for aceidents, indemmification for dismissal)
are coamnonly treated as direct obligations upon the employer. On ths
sther hand, as will be explained below, the socisl securdiy institutiona
sanmonly engage in a waristy of activities (health protestion, housing,
low-cost credit, social welfare, ete.) that fall outsids a striet definitiom .
af socisl security and overlap with activities of other publie institutions.
For present purposes, it will be neecessary to teke into account what the
soelal security institutions actually do, as well as their degree of
correspondence to "soodal seeurity” conceived as a system of protection
for defined population groupe against defined contingemcies.
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It is sumrising to find that this area of publie social actien, in spite
ofitnpmmummmﬂitimorthemw,theemmus
sume channeled through it, and fts complax influence on the labour forcs, has
been practically untouched by | development plamning movement of recent years,
A1l of the published plans and programmes of the latin American
countries speoify soda.lobjadjvea, most generally in the seetors of education,
health and housing, but often also in income distribubion, employmernt, food
consumption, water supply mll%niuﬁm, with occasional mention of clothing and
footwear mnsmtimaxﬂotoﬁ{mityﬁwlmnh Only one or two plans diseuss
social security Sestorel plahning units linked to the netional plaming ageney,
such as most countries now possesss for education and health, do not exist in
soclal security. Socisl securdty was not included among the numerous social
objectives specifiod in the 1961 Punta del Este Charter, and it was not umtil
the June 1967 Meeting of the Imter-imerican Econamdc and Social Council that a
resolution wae paseed including among the objectives of the Alllanve for Frogress
"the development of a social security policy integrally ce-ordinated with the

plans of econcmie and social | ®.
In the other social seatars, inclusion in published plans and the
organisation of seotoral plann maghinery has besn far from equivalent to

effoctive sectoral planning, let alemg incorporation inte a really comprehensive
strategy for allesation of ressurces. Soelal chepters have bean juxtaposed with
sccoomie 4n the plans rather than integrated. Relations between seetoral and
overall plaming machinery remain ill-defined. In most of the social sectors,
however, it is evident that both sides feel a need for inclusiom and integration.
nwplammhaﬂummmwmmdmlthuimpmw:of
development strategy as well as peremplory claimants to major shares of publis
resources, The eduestors and publie health spesialists feel a real need for
help from the plarmers toward the attaimmert of greater intermal efficiency,
and also a real need for a vodGe in plaming so as to protect their claim to

Y

andmpamshmﬁudincwvnlor
jerig. 4. The only national plan to
dinclude a chapter on soele mwmtobethatoflh‘uglw published
Mth-abunm as made, and even here social securily is alloted
one of the briefest ¢ 'in;mlﬁnwlmmk ("Reforma de la
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a share of public resources. e resulting dialogue shows good promise of
practical results. Other sosdal sectors such as housing are at earlier stages
of the same process.

In social security up %o She present neither the planners nor the sectoral
administratora seem to have beefl partieularly anxious for dialogue. One might
gurmise that planners fesl that they have enough problems without tackling a
sector characterised by administrative autonamy and conpartmentalization, the
fomof:tmmdmlupdﬁ.iedpnm, and the preserve of well-entrenched
bureaucratic interests, Moreower, while the resources handled by the social >4
security systems are enormous &id of obvious importance for development policy,
only a small fraction comes 1y frem the pool of public resources that the
plmmamsttrytomocm thoﬁordde,thamiﬂmuﬂtyammm
ations and the organized aooddi}!'er«.th&thavu been able to wring diapmportiwi
bmm-mnth-q.tmmugmphmmtmtmb;numwpmm A
would mean painful changes, " b‘ckotqncinlprivﬂoguandhyportmphi
bureaucracies, and new ' ommobhim,innatingmwbutm
of social security resourtes - _
axert influence mainly through the negative device of evading their own legally-
vequired contributions. ile, the danger of upsetiing the compromises on & 4
which their support is based and the eontimuing electoral appesl of social o
secwrity promises has made the netional politiecal leaderships reluctant to
intervene in the direction of rationalisation.
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In view of the costliness of the social seourity systems, the popular - }ij
discontent with their funetioming, and the irresistible pressures toward &
universalization, invest i of their problems and proposals for plaming %1
and reform were bound to come, they have come mainly from directions other k
than the plamming movement, vidudooomiublandoocidpouey specialists

hmtormmmmind Mandpmpoudmylnntw

&/  For example, Dr. Hernin Remero, la Crisls del Seeuro Social v la Reforma de
Ja Salubridad, Edicionss d hMmddadd.c‘hno, Santiago, 1958; Anibal
Pinte, "utmtiu pan unz Reforma de los Siatms convencionales de Prcr.l:!.dn
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countriss, advisory bodies on @ocial security have been set up by the national
amut‘inoy The international agencies concerned with technieal adviee and
financial aid - the Internatiomal Iabour Organizetion, the Organization of
Amerdican States, and more no‘s.'!r the Inter-fmerican Committee on the Alliance
for Progress - a.ﬂ;ormazvynrj of pramotion of soeial security are now warning
with increasing insistence that the systems as thay are ewolving are neither
squitable ner viable, The mein syeptoms of crisis are sufficiently documented
in recent reports of these agencies, although information on social security is
remarkebly fraguentary, tardy and of doubtful comparability, considering that
social gecurity institutions Wt-hdr very nature might be expected to give a
good deal of attention to statistiecs, record-keeping and cost-accounting.

The present paper will *1 very briefly with the historical evolution
of social mnﬂtyinhtmmumdwiththapram gymptoms of mal-
functioning, relying mainly on the documentstion prepared by the various
international ag-ncin.y It Ql‘l. then turn to the processes of social change

5/  In particular, Chila‘s Genisién de Estudioa de s-mm Social which

in 1963 published an Jnformg sob -
in seversl vo a,mdkgmt!m'scm:laﬁnkacmhmmta

Chilane

de Seguridad Socilal,
&/  The most extensive tion is to be found in a report prepared by

the I10 for its Eighth arence of American Member States, Ottawa,

September 1966: "Papel hSqmdadSoeialydaanJomimbodc

mcmdidmad.VMd.ngranSoom Econdmico™., A brief
chapter on "New Or ‘mintheﬂaldofﬁoeialﬁocmity"inthe

Countrisa®, 1umwﬁmmm1mnmmmmtm1m,
mmagmmummmhmm Several of the
stic Efforts and Needs for Internal Financing®
riat of the Inter-American Committee of the

4 s national social security systems, An
Mtwﬁ:undngmpliodbythemmmo
de Association's Study Group on Labour Affairs
Inter-imerican Development Bank’s
')‘bﬂngaoutthemlenﬂ.tyandhckor
‘the mystems
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and the pressures from within $he soeisl structursa that have more to do with
the linas of growth of a1l ! 8 sectiobs of public sceial action than do official
policies and plans, Fipally, 4t will discues the functions that might be
expected of social security wihin a really comprehensive and vigorous strategy
for development, and will suggest some requisites if social security is to be
linked with plamning 4in more Shan a ritualistic sense,

2,  Jistery

The ewolution of the soaflal seeurity systems in Iatin America has takem
two main forms, Although most of the problems the systems now face are common
to the region, their relative dmportance is affected by the age of each system,
by the lines of its evolution, and by the evolution of the national econcmy.

1) The first oomt.riu,r the reglon to embark on social security were
those of the "Southern Cone®™., Chile and Uruguay began in the 1920's or even

earlier to establish separate funds (gajas) for specific categories of employers
and workers, each with ite ownl legally defined sourees of income, conditions

of entitlement, range of benefits, and adninistrative apparatus. Argentina
followed somewhat later along the same path. These systems have groun by
acoretion until most of the econcmically active population is now covered,

at least in principle, rural workers, domestic workers, and the sslf-employed
being quite recent additions, The proliferation of separate funds has been
followed but not replaced by the setting wp of broad institutions covering

most wage-earners not covered by pre-existing funds, The enaciment of legislation
regulating the worldng conditfons and organizaticnal rights of specific categories
of employees and workers has followed a similar course.

While these countries show many dissimilarities, by the 1920°s they were
all set apart from the rest of the region by their relatively high degree of

urbanigation, by the emergenes of urban middle classes as decisive politieal
foreces, and by the growth of frade union movements of some importance. The
soclal security and labour pretective initiatives derived from the sonceptions
of soclal justice held by the new political movements; they also represented
promising means of strengthening the following of these movements among public

and private amployees and of winning over the organiszed workers from more
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revolutionary appeals, I&" de emphasis that Chile and Uruguay began to
bulld wp their social security systems well in advance of most countries of
Eumpoandﬁorthmm;in"lthmmmtﬂesinmlamlammmh
mmdthepmporhimofwmmmmahmﬂlwthanmtho
Earopean countriss that plones in social security.

Durdng the 1920's it would have seemed rezconable to expest thet the
income lsvels of these three mﬂuwuldmntimtorin,thatimms
#ibuted, and that the abdlity of the econamies
bems would be strengthened, In fact, the
rest of latin America the traumatic effects of
the viclagitudes of export booms, import
industrialization that added wp to apparently
and economic diversification up to the early
deviated from most of the other Lstin American  |f
omthcumndhm.

the depression of the 1930%s
shortages and import-substi

satisfactory rates of I
1950%s, Since then, they

One feature of thias
strats much wider than in
share of the national p
through organisational
lsadership to reconcile

s rest of the region to enforce derands for a larger
and for specific serviess from the publie sector,
gth and the vets, The ability of the political

8 demands and combine them into a whole compatible
with dynanic development hag been limited. Albert Hirschman has pointed to the
function of the high rates of inflation charactoristic of these countries since
the 1950's or sarlicr as devites permitting the authorities to avoid direct
confromtation between the sise of resources and the size of separate claims
mthn.y Up to a polnt, ® pm—-alwthcrmhlmur:!.tymrupmu
to pressures and competitive p nﬂnlappnlamtohln served the same
puspose, wails the inflation has furthered a complicated juggling of the burden

of costa.

.'Z/ Buﬂhﬂpf-l' 3in Jq:lm (Twentisth Century Fund, 1963).
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In Bragil, the evolution of soelal security, beginning in the 1930's,
has been rather similar, altheugh the greater dynamlsm of the Bragilian
economy and the wide gap betwwen internal regions in levels of income, degrees
of urbanigation and size of the strata able to exert effective politiecal
pregsure intreduce important differences, and the percentage of total
wmammmmmmmmammmm;
nea.me«i.a

2) Most of the countries that embarked on sosial sscurity during
the 1930%s and 1940%s enacted legialation setting wp a =ingle institution
to provide limited benefits €0 certain categorics of urban workers and
enployses for a beginning, but with the intention of gradusl expansion of
coverage in respect of occupations, geographical areas and types of coverage;
such expansion by stages was generally provided for in the basic leglslation
itself, Pre-existing pension systems for public employees and the armed
forees generally retained thedr ssparate administrations. Durdng this period,
the standards and recommendations adopted by the ILO and other international
agencies exerted considerable influence, and the countries drew on expert
advige from these sgencies, The most important soeial security systems
established aleng these lines are those of Celombia, Mexico and Venesuela,
While these countriss were whanizing rapidly and insustrializing sonewhat
lass rapidly, the uwrban middle streta and wage earners constituted relatively
small proportions of total population duwrding the formative period ef social
security, and political pressures for axpansion were weaker than in the first
group, During the past two decades the growth of national produst has been
considerable, but ite distribution has been exiremely uneven, The numbers
of urban wage earners and smployees in the "modern" sectors of the economies

have grown rapldly, but the gap betweem their incomes and those of the remainder

of the population seems to have widsned; except in Venesuela, the rural
population is etill a majority. The social security systems have been able
to expand only to a limited extent beyond the categories of urban workers

and employees originally cowered; the growth of the systems has depended mainly

on the growth of these groups and on the provision of more extensive benefits

&/  While up-to-date and ecomparable information is not availsble,
@ocial security are estimated to have amounted to 6.5 per
Mott.hnpupuh m‘Mhl‘)& 40,6 per gent in

Uruguay (1962), 27.4 per cent in Argentina (1961), and 22,9 per cent
in Chile (1960).

A |
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Most of the mmaller mn&m of the region also took the first steps toward
soclal security through genemsl enabling legislation, at intervals from the
1930%s to the 1950%s, A% igh trends in the individual countries have since
been quite diverse, the ively limited degree of urbanisation and extent
of urban salaried employuent restricted the expansion of social security
in most of them, In several i neas, the provision of social security is
divided between a fund for pu smployees or public and private employees
and a fund for some : ‘of wrban workers, the latter offering much
more limited benefits then the former,

3.  Erobleng |

The erises of the social security systems at present involve their
finameing, their administration, thedr capacity to meet their legal obligations
for bensfits and their capacify to exbend protection to wider pepulation
stratas ‘

1) mmmumajmeznaﬂmmwumnumwma

betwean legal obligations and actual payments by employers, workesrs, and the
Ste : i, that in the couniries with systems of the
first type they have reached 1s found elsewhere in enly a few Emropean

: aployer-aployes contributions to the wage
bill in covered cecupations has climbed, according to one estimate, to

12=49 per cent. in Chils, 3945 per cent in Urugnay, 12.5-33 per cent in
Argentina, and 22 per cent i Brasil, Contribution rates in the second group
of cowrtriss are mch lower, But in a few mmall cowmtries with quite restricted
orcupstional coversge they have reached anomalously high levels: in Bolivia

9/  Soolal sseurity miutadtohnoenutituhdS.Opar
cent of the popm Kdln in 19633 4.l per cent of the populatiom
of Venezwela in 1961; and 3.2 per cent of the population of Colombia
in 1964, Peru, with a pooial security system for employees and
workers, had a @ of 7.0 per cent in 1961,

]
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35.5 par ecent of the wage bill and in Paragusy 19percurbgl9/ Employer
contributions generally amoun® to two-thirds or more of the above totals.
The econamie implications of sontributions enm this scale and the real final
distritution of the burden ralss complax quastions, It can bs assumed that
& large part of the burden 18 shifted to the general public in the form of
highex prices for goods and services produced in the seetors covered by
social sscurity. It ean also be assumsd that, to the extent that employers
carmot pass en the higher labowr costs, soclal security eontributions of
these dimensions constitute importent stimuli toward the adoptiom of capital-
intenalve techniques and hinder the absorption of the rapidly growing wrban
labowr foree, At the sams time, a very large part of the burden is evaded,
offten by collusion bstwesn employsrs and workersy increassd oontribuiion
rmmnkwwowmammwww-m
tives to evasion, Moreover, ander inflationary conditions private employers,
by delaying payment to the soelal secwrity fund of thedr own contributions
and thops of thelr workers, are abls to add significantly to their working
capital with paymert of cnly nendnal interest on the "loan®., In Argentine
in 1560/61 exployer evasion and delays in paymants substracted an estimated
47 per sent from the total that should have been eollected. In some comtries
this prastice has become institutionalized through the periodic passage of
laws permitting delinguent employers to consolidate their debts to the
system and pay then in quotas over several years. FPrompt payment thus tends
o be psnalized and more and more employers wait for a consolidatien law to
regularise their situation,

10/ The sbove totals ware derived from various sources by the IMF document
oited in footnote §/. sowrces differ to some extent, depending
on their delimits of "goalal security", but do not significantly
dtcrthoaﬂnotn&tw.
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2) In a good many coumtries, the State itself has succumbed to the
same temptation as the private contributors and is in arrears in three kinds
of paymente: in direct obligations for subsidies under the tripartite systems
of fipancing, in obli=tions A~ an employer to contribute sums related to the
salaries of public employees, and also in contributions withheld from these

salaries. Such arrears, sometimes covered by issuance of goverrment securities; ™

are partiecularly large in same of the countries in which inflation is chronice.
In Argentima in 1963, the ingrease in the Goverrment 's nonconsolidated debt to
the social security sector mas emuiwalent to more than 30 per cemt of social
security receipts, and in Brezil it amounted to nearly 28 per cent.

3) The social security systems were originally expected to meet bansfita
from the returns on investment of their rererves. Such returns have generally
been very low, and in the systems of the first type, inflation has practically
wiped out the reserves themselves; one reason has been the oblipgatory purchase
of bonds covering povernment budget deficits. In the maturer systems, income
from contributions of the aetive population no longer produces a significant
surplus for investment; the system has to d epend almost exclixsival,v on such
contributions to moet its ewrrent obligations. In Urumuay, between 1957 and
1965, the percentage of soedal security income from State contributions and
special taxes fell from 1049 to 6.4 and the Income fram interest from 7.4 to
1.5, while contributions of active insured rose fram 77,7 to 90.3.

4) It is generally agreed that administrative costs are excessive,
although information on them is only fragmentary. The ILO has pointed out
that even where such costs are limited by law "certain devices have been
adopted to hide same of these costs, imputing them to other accounts,” 12/

I Chile the Comisitn de Estudios de Seguridad Social found that, as

early as 1959, social security funds employed 38,700 persons, or 26 per cent
of the total mumber of public employees. Ratios of one functionary to every
100 contributors sesm to be common in systems belonging to both of the main
types: The result has been not only an important diversion of resources away

12/ "Papel de la Selgur:!.l‘laﬁR Social Yy del Me )ormient.o de las Condiciones de Vida
en el Progreso Soclal y ficondmico”, op.cit.




fram the mupposed benefici@ries of the systems, but also extreme inefficiency
in their functicning. Lagk of prior qualifications among the functionaries &4
has uenally not been offee by training on the job, and in spite of their )
mmbers adequate records are not kept. (An ILO report concludes pessimistic&l]yf
that, without basic adminigbrative reforms, the recent introduction of elect
data~-processing in some of the systems will only increase the expense and g _
confusion,) . " :

5) The circmstances described above mean that the maturer systems are
unable to meet in full thedr ohligations to the population already covered for
benefits that have been legislated without any regard to actuardal realities
or foreseeabls resources. Bven among the younger and smaller systems, a few g
seem to have reached this point. Frustrated applicanta blsme the long delays i
in proecsssing of be;mfitq on buresucratic lethargy and inéqqpemca, but it ;
is apparent ‘that several of the aystems are forced to usas delays, evasions
and dilution of the quality of services as a means of bringﬁng the real level |
of benefits down to the lawel of resources. The IO survey cited one -
with a waiting list for mtirment. pensions of 3,000 and an average proeesdng
pericd of more than three years; prompt action on applications would mean T
immediate bankruptcy. Inflation has also functioned to ease the burden upen
the systems; periodic readjnstments practically never restore ‘the original
purchasing power of the pemsions except for a few privileged '}categm-ias of
pensioners. Up to a point, the very deficiencies of the systams may increase
their utility to practical politicians on vhom the applicants must depend for '
expenditing of their appmatn onse ' gl &

6) All of the cotmtrﬁa have endorsed the objective of gredual extension ;g
of social securdty to the whole of the low-income population, amd it 4is gene
agresd that without such an extension social security constitutes either a i
redistribution of income of limited importance within the lower-middle incame i
strata or an inadmissible redistribution of income towards these strata at thn |
expense of the needier pasts of the population. The two main types of social
sacurity system present dﬁforam'. deficiencies in repard to capability of
reaching this objective:

i
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a) In the maturer serms of the first tvpe, rural workers, domestic
servante, self-employed, efe., have in recent years been included.
Difficulties in callact:l;tr contributions from these groups and their
employers are naturally g.*:tar, amd capaeity to contribute much lower, than
in the cases of the mplq*a and workers previously covered. It can be
assumed that the very wide pap between the aize of these groups and the
number of social security jnmmutara among them cited by the ILO for years
around 1960 has since narrowed somewhat, but effective coverage remains far ) :}
from universal. !NMoreover, m syctens have ilt-in inecuities that are
accentuated by the new ace _l tions: The most serious of these inecuities
derive from a distinction between "employers" and "workers" that is
particularly clearcut in ﬁlﬂ. where it reflects an exceptionally wide gap t |
in average incomes bet.wmgtm two categories. According to caleculations made -
by the Conisién de Estudios de Beguridad Social and since cited repeatedly,
a millfon and a half workeps affiliated to the largest socfal security fund -
in 1959 received 33 per ujt of total soeial security benefits provided by *':
the eountry, while 550,000 ﬁmploracn affiliated to other funds received 59 per .- °
cent. L/ (Miscellaneous ﬁ'da accounting for # per cent of benefits are :
excluded from the calculatfon.) The newer groups covered have either been
added to the workers! sacurity institution or given a new fund of
thelr own (e.ga,' the fund for rural and domestic workers in Uruguay). In the
former case, the already imadequate funds of the insured workers will have to
be spread much thimmer. In the latter case, the amount. of protection that can

4

13/ The Comisién de B os de Seguridad Social also made an Mereqting

calculation of the distribution of direct costs, of real costs,
and of benefite of ial security in 1959:
Direct costs Real costs Benefits

dorkers 690 21.8 2506
Employees ' a7 31.9 43,0
Enployors 437 15.8 -
Recelvers of income fram
real estate and enterprises - 25.3 -
Public treasury */ H 30.8 - -
Community in general 4.9 L9 Lol

Costs of administration n.g
surplusses 27.0

|
#/ Costs to conmunity im pgeneral represent certain earmarked taxes not
entering into the pgemeral revenue.



be financed from ths contribMtions of workers whose incomes are close to the
subeistence level is bound £ be mmall. If social security is to become a
reality for the newly covered groups, the State will have to assume directly
& large part of the cost, at 2 time when the State is unable to meet in full
its previous socizl security obligations. , ,
b) In the countries with systems of the mecond typs, the legislative
basis for planned expansion ds more matisfactory and inequalities in social
security rdghts within the aystems are less complicated and less entrenched.
However, the percentages of mational population engaped in apricultural labour,
self-employed, or intermittently employed in urban marginal occupations are
a pgreat deal larger than in the first group and their ner capita incomes are
lower. At their present stages, the social security systems are particularly
wulnerable to the charge that they are protecting urban minorities at the expense
of the whole population, but the possibility of expanding contrimutory systems
to the majority seems to be nil, , '
To sum up, the systems of the first type are facing crises of inclusion,
those of the second type crises of exclusion.

i .
R P A

he Struct sources of the p ens

The difficulties sumarized above are well-known, and have been sufficiently
documented in national and nternational reports not to require detailed
discussion in a brief survey such as the present. The Chilean system, in
particular, has been the suBject of exhaustive studies and reform proposals
since the 1950's. The fact that reforms are alow in coming or limited to
details, and that plecemeal legislative granting of new benefits, hand-to-mouth
finaneing and tortucus administrative procedures persist is certainly not due
to unawareness on the part of Governments or the publie.

The explenation must b8 sought in present processes of change in the
economlie and social structupes of Iatin America. Sinee 1961, when the ideal of
planned and harmonious ecomamic and social development was embodied in a series
of commitments agreed to by the Govermments of latin America, economlc growth
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has contimied to be fitful and wvery unevenly dis‘ributed between countries,
economic sectars and intermal reglons. Soclal change has been rapid and
pervasive but subject to sbriking contradictions ard discontinuities. The
following phenomena are particularly conspicuous facets of the overall
process of change: 1) repid and concentrated' eity growth, accompanied by a
transformation of patterns of urban life under influences from industrialized
high-income societies outside the regiony 2) rural unrest ansociated with
stagnation of incomes and smployment opmmrt@iths, widening rurel contacte .
with urban forces of change, and weakening of the traditional systems of power
relationships; 3) incapacity of the dynamic sectors of the econamies to offer
employment to 2 labour forge with high rates of growth and low levels of
qualification; L) emergence amd rapid growth of geographically and occupatimm]iy
motdle "marginal® populatden strata with increasingly insecure relationships
to the national systams of production, consumption and political parhicipatimag‘?

The objectives agreed upon in 1961 amd subsequent years included more
equitable income distribution, with special emphasis on shifts in the incidence
of the tax burden; agrardian reform; and full employment. Objectives of this
kind imply far-reaching ehanges in power relationships and in the character
of economic growth. They also imply strong and consistent political leadership
backed by administrative structures able to cope with difficult new functions,

It is not surprising that tangible progress in these areas has been limited
or that the passage of legislation and the setting up of new adminstrative
and planning machinery remain the chief reasons for optimism that can be
cited by the reglonal bodiss responsihble for assessment of progress.

The commitmerts of 1961 also included specific vargets in a mumber of
sactors of public social action. Programmes in all of these sectors could
present strong cases for their indispensability to the cause of development
itself, under the conception of "human resource development", and they also

»
i

14/ These questions are to be discussed in ECLA's 1967 Economic Survey of
Eg} Amrga.-

\
.
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responded to strong popular demands. Objectives could be formulated in
simple and politically appealing terms, and expansion of social programmes
would not expect to meet the tenacious resistance sure to be encountered by
aprarian reform and fiseal reform. It thus might be é:qveeted that the
former would advance more Papidly and asmoothly than the latter.

In practice, trends since 1961 have been quite irregular, both between
countries and botween sectors of social action. For the region as a whole
the social programmes, taken together, svem to have barely maimtained their
previous share of the product in relation to other forms of public and
private experditure. The most impresnive cuantitative gains have been made
by edueation, in which upward trends visible long before 1961 have attained
a mementum making the educational systems key factors within present processes
of social change, both as objects of pressures from within the societies and
as sources of pressures upon the societies. The most disappointing experiencés i
have been in housing, in which publicly-finincod programmes of low-cost
construction ‘and ‘stimilatien of private initiative have proved almost irrelevant:
to the needs of the growing urban low-income population, so that uncontrolled .
shantytown expansion now threatems to overwhelm the cities, In health, the ..
easier gains associated with the control of mass diseases have already been b5
realized, and the-relatively expensive area of nrotection represented by
water supply and waste disposal systems §is prosrene, under the stirmlus !
of large-scale external afd. Increasing life expectancies have thus far not §
affected age distribution in most of the countries because of continuing high ¥
fertility mtes, but the fact that larper mumbers of persons of all ages ars ’.-
now surviving under conditions unfavourshle to their generel levels of health
and in urban settings that make them aware of the existence of modern medical
services means that the demand for a wide range of curative services is rising
rapidly - a trend that has important implications for social security~. In
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regard to foord conmimptiom; although targets have been set forth in a
number of national plans, publiec action rereins fragmentary and self-
contradictory, unable to reconcile pressures to raise agricultural prices
and pressures to keep urban food prices low. Although reliable information
is secarce, it is probable that the diet of larpe low-income strata has
deteriorated in recent years.

If one goes beyond the rather ambigvous indications of trends afforded
by statistics that represent nmational averages, it ie evident that the
evolution of programmes in each af the social sectore has been influenced
only to a limited extent by the publicly formulated objectives of social
justice and human resource development. Rather, the lines of growth are
the resultant of diverse pressures emanating from within the societies.
This resultant cammot coineide in full with the aspirations of any one of
the groups exerting pressure, nor with the publicly endorsed objectives of
the programmes, The pressures come from the fol'owing directions:

1) The growing bodies of professionals and public functionaries employed .

in the social programmes. Each social sector has its own intemal momentum
and aspirations toward a larger share of public resources. At the same
time, the rapld expansion of secondary ind higher education and the limited
capacity of the privats sectuy wo wovide jobs meeting the expectations of
sducated vouth have intensified previaus pressures for expansion of publie

employment. All of the social programmers have suffered fram a disproportionate | f

growth of administrative posts in relation to staff providing direct services.
Tn soclal security, administrative autonomy, sources of income not subject to'
central budgetary control, and political appointment of top functionaries s
have sometimes opened the way to padding of staffs on the basis of party
reconmendations rather than qualifications and have enabled the functionaries
to determine their own share of social sscurity resources without effective
external contfiols (In an extreme case, an important nart of the reserves of
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one social security institution were "invested"” during a period of inflation

" in low-interest loans for housing restricted to the functionaries of the

system.) Except in the countries with the older and larger social security
systems, the functionaries constitute rather small percentages of the
total number of publie employees, and as pressure groups do not compare in
importance with the teaghers and publiec health employees., Their influence
in the passage of new social security legislation meems to have bsen minor,
but they undoubtedly have considerable ability to block rationalization of
the systems. Another kind of "internal® mamentum has come from the legislative
bodies, some of which have been remarkahly penerous in woting benefits to
their own members.

2) The social strata constituting the principal clienteler of tha
educational, housing, health, soclal security and social welfare services
up to the present. L/ These strata have been almost entirely urban, made
un of employees and workerr belonging to the "modern” sectors of the
economies and with incomes epabling them to meet some part: of the resl conts
of the services (through rocizl socurity contri'mtiors, rediecal fres, housing
amortization péymnta, maintenance of children during prolonged schooling |
and purchase of ‘school supplies). While the characteristics of these strata
vary widely according t0 national rate and stage of urbanization and
industrialization, they seem to be growing not only in absolute mmbers but
also in relation to total population im all except a few small countries with |
stagnant economies. Their aspirations, under the influence of their own
rising levels of education and of the consumption pattems and stimuli inport.od
from the high~income countries of North Amsrican and Western Burope, are
increasing faster than their abilities to satisfy them; a trend supported by
their concermtration in the larger cities. At present, they are threatened

15/ It might be expected that the social welfare services would concentrate
upon the neediest strata of the urban population. To a very large
extent, however, these services have evolved within social security
uyst.ema, housing programmes, modern Iindustrial enterprises and special
programmes for public employees, the armed forces, etc. They have thus
dealt mainly with social strata having relatively secure jobs and incames
rather than with the marginal population.



on the one hand by rising costs of the services and durable consumer goods

they consider indispensable %o their status, and on the other by rising taxes,
since in practice the shift to progressive direct taxes strikes the salaried
groups earlier and harder than the upper-income strata, Their capacity to A
absorb assistance from the pablic sector in meeting thelr social needs, ‘]
particularly in education amd housing, is practically unlimited. Their views Y
of social “"rights" are infiuenced by comparison of their lot with that of the ‘
middle classes of other regions, much more than by comparison with the k
low-income strata of their own countries. Except among the youth, prior to
absorption into employment and family formation, their willingness to make
sacrifices in the name of soeial solidarity or development is small. Az was
previcusly indicated, the salaried or "dependent” component of these middle
strata is now the main beneficiary of the social security systems, after the
functionaries of the systems themselves, but with wide inequalities by
occupational categories and with nearly universal dissatisfaction deriving

from the gap between expected and real benefits, The past domination of

soclal security by salaried smployees, with job security but little capacity
for individual savings, made it natural for the systems to concentrate on
retirement pensions, with legal provisions as to pensionAble age and years of
service for entitlement becoming steadily more generous. In public employment,
relative advantages in pensions and years of service required for entitlement
seem often to be the main comsiderations behind choices of public mmmaw
As the functions of the public sector expand, the burden of retirement pensions
for individuals in their forties and fiftles becomes more formidable; pension
for school teachers,for example,threaten to consume an urmanageably high
proportion of educational allocations. At presemt, under the need to finance

16/ The struggle of public emplaoyees for pension privileges seems to have been
deeply rooted in some of the countries long before the introduction of
contributory social security. In a work published in 1876, the Uruguayan
statesman José Pedro Varela stated in a deminciation of chronic budget
deficits: "We see among us men in full vigour of age and health receiving
fat retirement pensioms; others that have served the nation only a few
years and who have nevertheless been pensioned, counting as years of
service years passed abroad or in other occupations, on the pretext that
during these periods they were unjustifiably separated from their posts.
The widowe reproduce themselves with astounding fertility...; the minors
keep themselves in a perpetual infancy..." (Quoted by Aldo Selari,

Estudios sobre la Sociedad Uruguaya, Tamo I, Montevideo, 196k )



pensions out of current inctme, the clash of interests between the "active"
contributing employed groupé and the "passive" pensioners is coming to the
fore. The former try to evade contributions and the latter depress salary
levels by seeking new jobs to supplement their pensions. The flnancing of
middle~income housing through social security reserves can also be attributed
to the domination of the systems by the urban middle strata.

3) The urban and rumal low-income strata that constitute the majority
in most Latin American countries, Until quite recently these strata received
only token benefits from publie soeial action - at most, a year or two of
elementary schooling and some protection against mass disesases: Urbanization,
coineiding with the gradual breakdown of previocus sources of minimal security
from the family, the commnity, or the paternmalistic landlord is changing the
meaning of "deficits" in seeial security as well as education, housing and
health. As long as the cities were small and the rural majorities were
controlled and isolated by the haclenda system, the obvious deficlencies
measurable by statistical indicators did not amount to real demands exerting
pressure on the public sector. The demands are now real and potentially
overwhelming in their political implications, although they have no more
backing than before in terms of private or public purchasing power, and
although the capacity of the more margimal strata to relate demands to
imnediate needs is erratic, The goverrmental commitments to universalize
and equalize the soclal serwices, however far from realization, have contributed
to a widening awareness of social rights. Movements contending for political
power now have to bld for the support of masses that a few years ago could be
ignored or counted on to vote as directed by the landlord or local caudillo,

The low-income masses are insecure in many different ways and the promise
of protection against risks has a powerful appeal to them, but their
priorities are likely to bs quite different from those of the previous
baneficlaries of social security, and their adaptability to systems based on
insurance principles and compulsory savings quite limited. Retirement pensions
probably fall outside the seope of their immediate aspirations, and their forms
of employment as well as their low life-sxpectancies would make such pensions
hardly relevant. Although their response to preventive health measures may be



apathetic, free medical care is of crucial importance to them, Family
allowances have an obvious appeal to groups with high fertility and
subsistence levels of living. Secure tenmure of a dwelling or even of a
space on which to erect a shack i= anxiously sought.

The most basic and infractable problem of the low-income sirata,
however, is employment secupity. Up to the present, makeshift ways of
livelihood supplemented by informal mutual ald among relatives and
neighbours have shown remarkable resilience in keeping measurable urban
unemployment from reaching erisis dimensions, but there are symptoms that
this resilience may be reaching its limit, Meamwhile, in the rural
population, despite the movement to the towns of about half the population
increment resulting from matural increase, the most precariously situated
elements - cultivators of dwarf holdings needing additional wage inccme to
meet minimum subsistence needs, and landless migratory workers dependent on
seasonal labour - seem to be growing in rmumbers., Unemployment insurance
would be completely inapplieable to the situation of these strata and the
financing of direct measures for the support of minimm family incomes
would be ocut of the question, even if the State becomes able to capture
and redistribute a mach larger share of the national income, While the
resources already allocated to social programmes could undoubtedly support
health care, family welfare and housing measures much better adapted to
the needs of the low-income masses than at present, the underlying
deficiencies and frustratiome will remain until these masses can be drawn
into employment with A reasenable degree of contimuity and with incomes
supporting an adequate level of living. Such employment is an obvious
precondition for the functioning of any contributory system of social
security. Moreover as long as family incomes remain highly insecure as
well as inadequate, depending on a succession of temporary expedients,
the families are unable to make effective use of the educational services
that are counted on to raise the future employment qualifications of their
children.
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In all eof the social Sectors the State confronte pressures from
previous beneficiariee for More and from potential beneficiaries for
equal rights. Until recemtly bergaining over the allocation of public
resources wes restricted £o urban minorities. Now, ever wider population
strata are finding pelitical chamnels through which to enter the bargaining.
Even when the inability of the "mormal” political process to satisfy
contending :l.m.emb-mc ings in the armed forces aa arbiters or
gearantore of the status que, the problem remains and the search for
expedients to attract wider popular support without threatening existing
privileges i1s soon resu ‘ '

In this process, the ability of the State to implement existing

plans and schemes for ratienalization of the soclal services is restricted
by the low degree of cons meus and confidence in its impartiality as
arbitrator of the allocation of resources,

5 riterds for goc gecurity refory

What should be the giiding principles for reform and planning of social
security wnder the clroumstances outlined above? Plausible answers to this
question do not call for much ordginality; they have been set forth in several
of the regional and n pnal studies cited above. The more intractable
problem lies in the securing of popular understanding and support for the
diffioult choices that must be made:

1) Costs must be kept compatible with per capita income levels and
with the whols range of ¢laims on public resources. latin American experience
demonstrates that when cogls rise above a certain point neither the direct
contributors noxr the S 'rullyumethoh:ﬂm;mthepmuuot
evading or shifting it economic distortions and social injustices proliferate.
The fixing of practicabls $op limits in terms of percantage of national income
would depend on many facte pouliartothemmtqanditsmotobbain@g
and using social security Pevenue, but it would seem undesirable to allow
employer=worker contributiens to rise above 20 per cent of the wage bill,

2) Finmcing and distribution of benefits must be made compatible

with national objectives for income redistribution. It is probably desirable
that whatsver social protection the country can afford should continue to be



financed mainly from a spocdal tax based on earned incomes; whether this is
formally contributed by the euployer or the employee may not affect the real
incidence of the burden very much, The objective of incame redistribution
implies, however, that an im share of sccial security income will have
to come from general publie and that a mush higher proportion of the
tax sowrces of this reverme have to be shifted to the high-income strata.
It also dwplies that ben financed in this way will have to be distributed
in aceordance with need, and that the better-off contributors to the gystem
dmldmbwmbamﬁt- tching the sige of their contributions. Additional
social insurance for groups with income levels permitting them to save
for their own future securify may also be desirnble, but should not b subeidized
by the commmity at large, either directly or through higher costs of goods '
and servicee produced by the insured groups,

3) The relevance to atin American conditiens of the traditional
pringiples of inswrance and financing of benefits through eapitalization must
be re-sxamined, These pringiples have troken down in all of the maturer soecial
security systems of the Ideally, social security surplusses should
constitute a valmable source of coupulsory savings for developmental investment
and a tool of m : pold.qrtlmghﬂmitat&motmtlpomng
mmmmtm ha# been squandered in the past, and it is doubtful
whether the future record 0&n be better, in view of econcmic vicissitudes,
political pressures, snd the problems of extension to social strata less able
, ps previously covered. The countriss with cronie
inflation have been unable use the contributions to eontrol consmption,

nary pressure., Most countries of the regiomn

a redistribution of part of the current national income to meet certain defined
n 1s to be retained, however, the public

1y determined and coherent efforts through the plamning
nechinery to rescncile two Objectives that pull in different direstions:

a) channeling of irvestment to projests with high development priority;

b) satisfactory and am“rm of retwn on investment. Renmmeiation of



the primiplo of capitalization would not mean abandorment of the contributory
principle, Ifthemtmmhuﬁﬁmthaommumtommlatemm,
however, the immediate burden ean be lightened somewhat, and, incidentally,
the gystems will be less tempted to spend en imposing buildings and to enter
into services that should be provided by other argans of the State.

4) Social security provisions must be brought into compatibility
with national objectives for full smployment and for higher produstivity.
mmmmmmmummmwamuwm
should be kept to & minimum and that social security costs should not constitute
an artificial stimulus for ¢ to reduce their labowr foree and turn to
capitel-intensive techniques, It also requires that premature retirement
frem the labour force should be discouraged and that the active populatien
should not be saddled with an axvessive burden for suppert of the retired,
The agricultural labour foree presents special problems in relation to thess
criteria, The regionally-endorsed cbjectives of agrarian reform imply far-
reaching changes in occupational structures and the emergence of a new class
of family farmers producing for the market. The alternative means by which |
the bensficlaries of agrarian reform can be helped to provide their own seeurity
cannot be discussed here, But there seems to be a danger that the introduction
of traditional forms of soglal seeurity for rural wage earners, prior to agrarian
reform,will introduce employnment rigidities hindering the wider transformation
that is needed.

5) Uniformity, consistency and dnp].‘lcity in legislative basis,
administration and conditions of entitlement must be sought within a single
institution responsible for the entire socdal security ssetor, As long as

16/ This also applies to the whole range of labour-protestive legislation,
which often hag consequences the opposite of those intended, when applied
to employment situations characteristic of latin America, For example,
laws prohibiting dismissals of workers or providing gemerous compensation
for disnissal after & minimm period of employment commonly motivate
employsrs to diamiss workers prior to completion of the minimmm peried
for entitlement.
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this requisite ie not met, 3ittle progress can be expected toward the

income redistribution and f@ll employment objectives, Aside from the
hindrances %o labour mobili introduced by differential legislation and
the important share of esaten up by administrative costs,
administrative complexities inevitably mean that the system is manipulated
for the benefit of the beb cated and more influential middle-income
contributors.

6) The whole range of activities carried out by social security
institutions at presemnt ) be reviewed so as to bring them into closer

correspondence with the . argent needs of the population to be covered
and at the same time duplication with other soeial sectoral
programmes. In general » this should mean more emphasis on protection
of the family as a unit rather ﬂumfthe insured worker as an individual,
and in particular on stregthening of family capacity to provide for the
children on whom future di opment depends; The practicability and
desirebility of generalized family allowances in lLatin America at present
are questionable, but thegy would respond to more urgent social needs and
should have more positive developmental consequences than do the retirement
pensions, ’

Public agencies (and @wen sub-divisions of agencies) in all of the
social eectors tend to Mon in isolation and to set up servicas
paralleling those of ether agencies, whether in ignorance of the latter or
on the plea that the existing services are not meeting needs that impinge
on their own direct respomns ;ilit-:lu. The social securlty systems, with
their administrative au and restricted clienteles; have been particularly
subject to this temptation and their earlier stages, when contributions
provided large surplusses, méde it sasy to indulge the temptation,

The financing of h services through a social security tax is
legitimate, and this should ‘lo one of the most promising ways for a system
with limited resources to afford some protection to families of contributors
as well as the population ub'.llargl. Up to the present, howsver, the large
expenditures of the social se agencies on health services have entailed
variocus anomalies and s 88 of inefficiency. It has not been unccmmon for
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the social security system (or several separate social security funds) and
the ministry of health to éngage in parallel hospital-building programmes,
with neither agency able %0 recruit sufficlent physicians and auxiliary
perscnnel to provide effective services for the masses of the population.
In a good many systems the families of insured workers are entitled to

only limited medical benefits, or none. Moreover, the attempts of the
population strata newly inecorporated into social security to make use of
the medical services to which they are entitled faces them with new sources
of insecurity deriving frem the insufficlent resources of these services:
long waite for attention, perfunctory treatment, arrogance of personnel.
This is probably now the most prominent and neuralgic aspect of social
security to the groups covered other than the better-off salarled emplayees.
Several workable alternative means of finmancing and administering public
health services, inside or outside of social security, could no doubt be
introduced; what is essentdal is that the services be unified and rationalized,
one way or another,

The housing activities of the social security institutions have
generally vacillated betwsan the objective of income-sarning investment of
resarves and the objective of providing low-cost housing for members, without
accﬂplii,hing either, The cost of housing constructed by the social
security funds has placed it out of the reach of the majority of the
contributors, inflation and rent freezes have wiped out the returms, and
functiomaries have found a tempting source of illiecit gains in their ability
to obtain and dispcse of such housing. While the housing nesds of the low-
income masses are desperate, other means of mobllizing resources to mest
these needs seem likely to be more effective than social security.

Future relztionships betwsen social security, social assistance and
social welfare (social serwvice) deserve more careful consideration than can
be given here. Many soclal security institutions have set up their own
soclal welfare units and these now constitute a leading source of employment
for graduates of schools of social work. Their main function, however, is
to help applicants through the administrative lahyrinth constructed by the
social security systems themselves, Simplification of the systems and
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awakening of a disposition to serve the puhlic among administrative persomel
would eliminate most of the nsed for this function. At the same time,
axtension of social securdly to the margiml strata, with their manifold
difficulties in gaining & Becure foothold in the kind of urban soclety now
evolving in latin Amerdea, should open up a2 largs and challenging area for
the functions more legitimately expected of trained social workers, while
attempte can be expected to invest social security with responsibdlities
more properly belonging fal social assistance. Outside the sccial security
systems, one finds a wide wariety of small-scale public agencies and private
agencies receiving public Qubtidill that are charged with soclal assistance
and social welfare functiomns. The establishment of such agencies has
responded to many separate initiatives and to the disposition of the public
authorities to provide at »iaast a token solution to glaring social evils
= such as the largs M of abandoned and vagrant children = when they
have no clear ideas as %o jov the larger problem can be solved within the
limits of the resources at their disposal and when the problem itself
does not generate strong smough pressure to force them to allocate larger
rosourges. The pressures ?rs sure to became stronger and the future
planning of social securdily will have to be accampanied by the working out
of clear principles for @ kinds of social assistance that can be afforded,
the sources of its financing, and the administrative channels for ite
d.upming,,l

7) The social securdty systems must begin to plan and evaluate their
operations in the light of full and reliable statistical information. In
all of the social sectors the informational basis for plaming remains
lamentably weak, and social security is probably the worst off of all,
This deficiency has s”m'ﬂ; aspecte:

First, practically all of the systems have neglected the opportunity
to organige and dina:uﬁt‘ infermation that should be an automatic
by-product of their own ac’j‘rd.vitiu. The lack of records concerning

17/ See Virginia A. ParaiSo, "Social Service in Latin Amearica: Functions

and Relationships to Development”, Economic Bulletin for Iatin America,
Economic Commission for ILatin Amerdca, XI, 1, April 1966,



contributors and of full data comcerning costs is striking. One of the
firet stages in reform will have to be the systematic collection of internal
statistics and their prompt dissemination in a form intelligible to the
publiec,

Second, neither the legislative bodles nor the social security
adninistrations have taken advantage of the information already at hand that
would throw light on the practicability and future implications of specific
benefits and measures of financing. This refers particularly to demographic
statistics on age distribuion and rates of growth of different age groups,
and to statistics on composition of the labour force. In some of the systems
there is reason to believe that this neglect has been deliberate; actuarial
caloulations have been kept confidential becouse of the nmon-viable position
thay wonld reveal.

Third, existing demographic information is far from adequate, and
information on employment &nd unemployment, wage levels and income distribution
much less so. Quantitative generalizations and forecasts on these latter
topics ean be found, but for the most part they rest on very shaky foundations.
It is probable that underemployment and concealed unemployment are growing
in importance and that lewels of living of soms of the marginal groups are
deterdorating, but very little is kmown concerning the dimensions and
specific characteristios of these problems. Rational social security
policies - as wall as overall development policies - will require much more
comprehensive and reliable information, information that can be obtained

cnly through systematic sample survays.

6. Social sscurity and plamning

In view of the nearly universal endorsement by public authorities in
Iatin America of the indispensabdliity of comprehensive longterm planning for
development, it would seem obviocus that social security should be incorporated
into such plamning, along with the other sectors of social policy. For many
reasons, however, the inclusion of social security chapters in plans and the
setting up of sectoral plamming units would be only a first step, and not
necessarily a decisive one,



The entire planning movement is now going through a.stage of ... .
rethinking as a result of its confrontation with the realities of the
societies and economies since 1961, The planning machinery created in
these years and the accumulated experience in application of plans
represent. assets of great potential value, but the experience has included
a great deal of frustration stemming from "general lack of politdcal
support for planning, inadequate overall development stirategles, absence
of effective co-ordination between policy and operational machinery and

more specific drawbaekl."w Flanning has not been able to substitute for ...

vigorous and consistent pollcy directives;, and it cannot be affirmed that
the plamning structires have yet functioned as effective frameworks for
policy in any of the social sectors.

In social security, with its array of vested interests entrenched
behind legislative and administrative entanglements, the preparation by a
planning agency of a consistent programme embodying the criteria suggested
above, with timetables amnd specifications of the share of public rescurces
to be devoted to social seeurity, is likely to have no immediate effect
at all, In fact, as expsrdence in other sectors indicates, planning can
sasily become one more device for evasion or postponsment of policy
decisions that would endanger the exlsting political compromise, and one

nore means of satisfying the pressures for public employment of professionals,

The slowness of progress toward implementation of the recommendations made
several years ago by social security reform commissions and intermational
experts demonstrates the difficulty of crossing the gap bstween planning
and action, The more elaborate and abstruse the techniques introduced for
social security programming, the smaller the likelihood of any practical
effect,

18/ "Planning .';.n Yatin Amerdica" (E/CN.12/772, 2 March 1967). This is the
most recent in a series of studies in which the ECLA Secretariat has
analysed the achievements and problems of development planning.



The potential u’t:d..].:l.im| of planning, however, can be viewed from
another and mors oni'-imiati& dirsction. John Friedmann has made a very

interesting distinction between "manifest" and "latent" functions of
planning, with special ref to Vemmelauw The former compydise
the use of certain te g8 for the allocation of resources in order

to reach quantitative tar « The latter include the focussing of
public attention on the creftion of a "devalopment soclety" and the
raticnalization of pniiuo" debate over economic and social issues
within 2 common understandifg concerning limitations of resources,
pricrity objectives, the to choose between altermatives and the
need to weigh relative and banefits of different measures, These
latent functions can be of great value even if circumstances cutside
the control of the planners bring about wide divergencies between their
calculations and the actual : of economic and social change,
but they cannot be rnlizod%unlm public opinion has same faith in the
capagity of planning to aceemplish its manifest functions,

In social security ﬂ& latent functions can be of crucial importance,
The process of piecemeal u*miﬁn without regard to resource limits,
squitability or economic ly=effects is bringing unpleasant practical
consequaences that make -:L]J#::; of people aware of the need for some kind
of change, The social security systems cannot be made to function better
until strong popular demands that they function better offset the more

e

19/ Jahn Friednann, Venezuela: From Lrdne alogue, National Flanning
Serdes I, Syraetun Unive Another of Friedmann’s

application of planning to soe:'ml security: “,..planning typically
occurs = and receives political backing - under conditions of crisis,
The ratiomality of plamning practice must therefore bs a ratiomality
adapted to its conditions; it must sacrifice comprehensiveness to the
urgency of overcoming Specific bottlenecks; it must be more problem

unately, many would-be plammers regret this passing
Lty to the point where they fall to see the
ssafl adaptive behaviocur to crisis situations...
cu® when there is rapid change and this, of course,
is precisely the condifiion of modern economic development,”



selfish and short-sighted pressures. The emsrgence of such demands
requires a degree of confidence that the publlic authorities are acting
in good faith, that they are capable of planning, and that they are
trying to meet the real needs of the people affected by their plans,
Effective application of planning to social sscurity will require
presentation of the factual bases and the objectives of such planning
in language that can be readily undsrstood, the widest possihle publicity
for these presentations, and formal representation of all groups affected
by social security in the planning process,

This last requisite presents obvious difficulties. "Popular
~ participation in plamning” has become a slogan of increasing attractiveness
to palitical leaders and planners, but there are no simple recipes for its
~ translation into practice in societies with rigid social stratification,
low consensus and intense palitical competition, Patermalistic traditions
predispose even the most soefally-oriented administrators to assume that
they know what peocple need without asking them. Conversely, the low-income
masses understandably try to escape from thelr pervasive insecurity by
transfer of decision-making $o any figure who seams to have sufficlent
power to produce soluotions = whether amplqgyer, public official or populist
leader. The strength and representativensss of the organizations
representing different classse and occupational groups vary widely; many
of thess organizations are ideoclogiecally committed to intransigeant
oppoeition to the present pulilic nuthorities, und the greater part of the
low-income population can make its woice heard only by voting for populist
candidates, if at all, |

Nevertheless, the recemt growth of peasant unions and of organizations
for defense of local interesst® among the urban marginal population -~ phenomena
that are only beglmning to be studied - indicate that the ablility of the
different strata to express themselves in an organized w through leadership
from their own ranks is likely to be more evenly distributed in the futurs.
For the present, plamners have to bs prepared to swallow considerable portions
of disorder, waste, and diversion of rescurces to meet demands quite different
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from their own conceptioms of priorities. However, if they prepare
themselves to enter imte a frank dislogue with the people on development
objectives, resources and social needs, there are sufficient grounds for
hope that the present erises can be overcome and that forms of social
security capable of contibuting both to development and to social
Justice can be evolved.
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