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Democracia, Desenvolvimento, Desigualdade: Introdugao

Democracy, Development, Inequality: Introduction

José Reis

Paulino Teixeira

Os textos publicados neste numero de Notas Econémicas resultam de comunicagdes
apresentadas ao 2.° Encontro Anual de Economia Politica que teve lugar na Faculdade
de Economia da Universidade de Coimbra a 1 e 2 de fevereiro de 2019, o ano em que se
assinalou o 45.° aniversario do 25 de Abril. Colocou-se no centro do debate dois dos trés
D’s originais — democracia e desenvolvimento — e um novo D que esta eventualmente em
contradi¢do com estes — a desigualdade.

Os Encontros, organizados pela Associagido Portuguesa de Economia Politica, destinam-se
a todos os interessados no estudo da economia, independentemente da sua area disciplinar.
Supde-se que a economia é uma realidade concreta situada em contextos geografico e his-
toricos precisos. Os varios ambientes espacio-temporais produzem um conjunto de proble-
mas que ndo serdo completamente compreendidos fora de uma perspetiva transdisciplinar
que abarque os contributos das varias ciéncias soclais ¢ que nos ajudem a compreender as
condi¢oes materiais de cada sociedade.

Democracia, Desenvolvimento, Desigualdade ¢, pois, o tema sob o qual se organizam
estes seis textos. A problematica das desigualdades tornou-se incontornavel a medida que
os capitalismos acentuaram as dimensdes que desenraizaram a circulagdo de riqueza da
producdo, dos sistemas de emprego e das formas de vida material portadoras de mecanis-
mos de inclusdo mais justos. E que, a0 mesmo tempo, consagraram poderes que ignoram
a promogdo de uma maior igualdade, visto que desvalorizam recursos como o trabalho e
instrumentos como a ac¢io publica. Por isso, ficam em causa a democracia e os processos
de legitimidade que s6 vidas institucionais transparentes e assentes na expressdo popular
podem legitimar. Pelas instabilidades que geram, pelas crises que desencadeiam e pelos
bloqueamentos e exclusdes que originam, estes processos tém também de ser questionados
a partir da nogdo de desenvolvimento, quer quando consideramos sociedades concretas,
quer quando nos situamos a escala dos diversos espagos do mundo.

Os textos que aqui se publicam s3o, de formas diferentes, atravessados por questdes sig-
nificativas que configuram a economia politica, na sua pluralidade e na sua complexidade.
As formas justas de organizagdo da nossa vida coletiva, apelando para dimensdes morais
que dotem as circunstancias humanas de capacidades maiores do que as que correspondem
a cada individuo; as questdes relacionadas com a provisdo publica de bem-estar ¢ com as
tensdes que a rodeiam quando sujeitas a alternativas de risco individual, carecendo entdo
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de serem confrontadas com problemas de desigualdades; as carateristicas essenciais das
sociedades baseadas na prestagdo salarial e, portanto, na reparticio funcional do rendi-
mento, matéria de controvérsias macroeconémicas em que se reconhece a centralidade
da politica e de deliberagdes que ndao sio meramente mecanicas, coisa bem exemplificada
nos casos de estabelecimento de um salario minimo e nos diferentes voluntarismos que eles
exprimem; as irredutiveis assimetrias do mundo, particularmente bem expressas em areas
de fronteira, como a da satude — tudo isto sdo matérias que interpelam a investigacao sobre
as nossas economias e que tém respostas de diversa natureza. Os textos aqui publicados sdo
contributos importantes neste sentido.

Hélder Vinagreiro Alves e José-Miguel Fernandez-Dols interessam-se pelas narrativas
e pelos discursos das elites financeira a proposito de um “mundo justo” e pelas questdes
morais que elas convocam. Tém em mente afirmagdes que ouvimos nos paises do sul da
Europa em momentos recentes de crise profunda e discutem a imoralidade de discursos
que, porventura, podemos qualificar como moralistas, correspondendo-lhe uma nogao do
mundo que, na verdade, é alheia a consideragdes morais.

Os textos de Carlos Farinha Rodrigues e Isabel Andrade e de Maria Clara Murteira
revelam os seus interesses pelo sistema de pensoes, tratando das evolugdes que tem tido
recentemente em Portugal e analisando os seus impactos, quer pelos efeitos redistributivos
que originam, quer pelo modo como se relacionam com a institucionalizagdo dos direitos
e, assim, com os principios da organizacio social.

Tal como o tema anterior é um assunto essencial das politicas publicas e da redistribuicao,
também a institucionalizac¢@o e a evolu¢do de um salario minimo o é. Sendo uma questao
de justica social, que alias tem diferentes expressdes, que podem ser associadas ao contexto
institucional e politico de cada pais, ela ¢ também um elemento basilar da estrutura de
salarios do conjunto da economia e das suas rela¢cdes materiais. O artigo de Elsa Oliveira,
Helge Jorgens e Pedro Nogueira Ramos, deixa-nos, sobre isto, uma analise comparativa.

Alexandre Abreu oferece-nos um texto em que da atencdo ao que se passou ao longo
de varias décadas, desde a de sessenta até agora, e centra-se numa das questdes centrais do
processo de produgdo: a parte dos salarios no rendimento. Acompanha, em varios contex-
tos, a discussdio tedrica sobre o assunto e mostra as tendéncias identificaveis na economia
portuguesa, que permitem distinguir trés regimes de regulacdo da reparticao funcional do
rendimento.

Finalmente, passando para a esfera global da economia e para uma area especifica, a da
saude, Jodo Maia interroga-se sobre a possibilidade de uma biopolitica democratica ganhar
espaco e poder para as necessidades gerais, de modo a contrariar tendéncias assimétricas
expressivas. As questdes da solidariedade ¢ da cooperagio no plano internacional revelam-se
aqui muito importantes e o autor da-lhes a devida atencao.
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When a Generally Valued Discourse 1s Unwelcome: The Case
of Belief in a General Expression by a (Fictitious) Member
of the Finance Elite

Quando um Discurso Geralmente Valorizado Nao ¢ Bem-Vindo:
O Caso da Expressdo da Crenca Num Mundo Geral Justo por
Um Membro (Ficticio) da Elite Financeira

Hélder Vinagreiro Alves
José-Miguel Fernandez-Dols
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ABSTRACT

We aim to show that an idea that is generally valued (“just world”) when expressed by or-
dinary people becomes paradoxically a sign of immorality when expressed by the finance
elite. Participants from Portugal and Spain read the fictitious case (inspired by real events)
of “George M.”, a stereotypical member of the finance elite. Participants randomly read
that the target had expressed the idea that the world is fair or unfair to people in general.
Then, they indicated how immoral the target was and how much they wished him various
outcomes. Comparing the target who expressed “the world is not just”, the one who expressed
“the world is just” was judged as more immoral. Higher immoral judgements predicted
higher wishes of negative outcomes. These results advise the elite against using moralizing
discourses, which are likely to backfire.

Keywords: Belief in a just world; elits; perceived immorality; moralizing discourses; punish-
ments.

JEL Classification: C90; C91; Y80.

RESUMO

Pretendemos mostrar que uma ideia geralmente valorizada (“mundo justo”), nomeadamente
no contexto financeiro, quando expressa por pessoas comuns, se torna paradoxalmente
num sinal de imoralidade quando expressa pela elite financeira. Participantes de Portugal
e Espanha leram o caso ficticio (inspirado em acontecimentos reais) de “George M.”, um
membro estereotipico da elite financeira. Aleatoriamente os participantes leram que o alvo
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teria exprimido a ideia de que o mundo ¢ justo ou injusto para as pessoas em geral, avalia-
ram a sua imoralidade e indicaram quanto lhe desejavam um conjunto de acontecimentos.
Comparando o alvo que exprimiu “mundo ndo justo”, o que exprimiu “mundo justo” foi
avaliado como mais imoral. Este julgamento predisse maiores desejos de acontecimentos
negativos. Estes resultados desaconselham o recurso, por parte da elite, a discursos morali-
zadores que terdo o efeito oposto ao pretendido.

Palavras-chave: Crenca num mundo justo; elites; imoralidade percebida; discursos morali-
zantes; punigdes.

Acknowledgment: The research reported in this article was supported by Horizon 2020
Grant 793615 awarded by the European Commission to Hélder Vinagreiro Alves.
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1. INTRODUCTION

The “belief in a just world” (BJW) has been used as a metaphor for an implicit and
motivated reasoning, according to which “people get what they deserve and deserve what
they get” (Lerner and Simmons, 1966: 204). The BJW leads individuals to perceive peoples’
lives as fair, their own included, which is fundamental for their subjective wellbeing (Cor-
reia and Vala, 2004). The BJW reflects a naive immanent justice view (Callan et al., 2014)
containing a moralising component.

This moralising component, which is transmitted through various means, from fairy tales
to educational and professional organizations (Deconchy, 2011; Jose, 1990; Lerner, 1980),
teaches individuals that “good people” and their actions are systematically rewarded whilst
“bad people” and their actions are systematically punished. Within an economically liberal
logic, in which “social utility” is valued, that moralising component can be metaphorically
translated as a specific lesson. According to that lesson, individuals judged as having “social
utility” (e.g., being industrious, autonomous, entrepreneurial; Beauvois and Dépret, 2008)
ought to and will thrive. On the contrary, individuals lacking “social utility” (e.g., being lazy,
dependent) ought not to and will not thrive. In Western economically liberal societies and
contexts at least, the BJW thus serves as a mechanism that justifies that economic system
and inequality (e.g., Jost and Kay, 2010).

The research we present in this article is part of a larger project on the effects of moral-
izing discourses/narratives by elites. We will thus not focus on the BJW as a motivation to
perceive events and social arrangements as just. Instead, we will focus on the expression of
the “belief in a general just world” (henceforth, general BJW; Dalbert et al., 1987). The
expression of general BJW centres on the idea of deservingness in the lives of people in
general (in contrast to the “belief in a personal just world”, which is about deservingness in
people’s own lives; Dalbert, 1999).

We focused on general BJW because this was a constitutive element of various mor-
alising narratives used by the political and the finance elites to justify the implementation
of austerity measures in Europe after the 2008 crisis. For instance, these elites used the
argument, originally put forward by the International Monetary Fund in 2008, according
to which the Portuguese and other Southern European countries had been living beyond
their means (Dinis and Pereira, 2015; Santos, 2013; for other narratives [and associated
metaphors], see Caldas, 2013; Coelho, 2013; Krugman, 1996). Through the “beyond their
means” narrative, elites blamed the populations’ alleged wasteful past behaviour for their
suffering (i.e., the effects of austerity). This suffering and the measures underlying it were
thus communicated as just, whilst also seemingly aiming to teach those populations how
they should behave in the future.

Our main goal was to ascertain whether the expression of general BJW by the finance
elite is positively or negatively valued. As we will argue later, when such individuals express
the idea that people get what they deserve (high general BJW), they are more devalued —
specifically, judged as more immoral — than when they express the idea that individuals do
not get what they deserve (low general BJW). As we review next, this contrasts with past
research findings on the expression of general BJW by ordinary citizens.
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2. THEORETICAL FRAMEWORK
2.1. THE SOCIAL VALUE OF GENERAL BELIEF IN A JUST WORLD EXPRESSION

Research focusing on the expression of general BJW by ordinary individuals has found
that it has social value or credit. Indeed, studies conducted with Portuguese university students
and with employed and unemployed Irench citizens show that individuals know that the
expression of high general BJW can be a source of positive social value (Alves and Correia,
2008; 2010a; 2010b; Gangloff and Duchon, 2010; Gangloff and Mazilescu, 2015; but see
Testé and Perrin, 2013). Individuals use that knowledge to strategically convey specific im-
ages of themselves and to evaluate other people. Indeed, participants in these studies used
higher general BJW when asked to convey positive images of themselves and used lower
general BJW when asked to convey negative images of themselves. They also judged people
who expressed high general BJW more positively than people who expressed low general
BJW. Specifically, participants judged individuals expressing high versus low general BJW
as having more characteristics associated with social utility or market value in economically
liberal societies or contexts (e.g., Beauvois and Dépret, 2008; Cambon, 2006).

Indeed, in studies conducted in France, Germany and Portugal, Alves et al. (2018) showed
that the expression of general BJW is especially approved of (or prescriptively normative,
Cialdini and Trost, 1998) in at least one prototypical context associated with the finance
sector, specifically a bank. In their Study 1, Alves et al. (2018) asked participants to imagine
themselves in job interviews in four professional contexts (a bank, a union, a Human Rights
NGO or an institution that promotes employability of people with intellectual disability).
Participants were then asked to indicate what they would say in each context to convey a
positive image of themselves to their prospective employers. Results showed that participants
would express higher general BJW to convey a positive image at a bank than in the other
contexts. In Study 2, Alves et al. (2018) asked participants to judge individuals who expressed
either high or low general BJW during job applications in the same contexts. Individuals
expressing high versus low general BJW were judged more positively and as more deserving
of the job when they were applying at a bank. Mirroring Study 1's results, this pattern was
reversed in the other contexts.

Although the aforementioned research has provided insights as to the judged norma-
tivity of general BJW, it has only used “ordinary individuals” as targets of judgments. If
expressing high versus general BJW has more social value in contexts associated with finance
sector, does it imply that all social actors associated with that context reap the benefits of
expressing high general BJW? Up to now research has not tackled the likely and paradoxi-
cal possibility that individuals devalue the expression of general BJW, when expressed by
members of the finance elite. The research we present in this article presents the first study
aiming to address that limitation.
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2.2. THE FINANCE ELITE AND THE EXPRESSION OF GENERAL BELIEF IN A
JUST WORLD

Contrary to what used to happen decades ago, members of the finance elite are no longer
judged as respectable citizens (Moohr, 2014). Regardless of whether or not only a minority
of the finance elite engaged in highly publicized white-collar crimes (e.g., the 2008 cases
of Lehman Brothers and Bernie Madoff), in general those individuals are stereotypically
judged as white-collar criminals in a process resembling “stigma by association” (Goffman,
1963/1990). For instance, they are perceived as greedy, selfish and remorseless “bad apples”
— that is, immoral individuals — who attract outrage and revenge wishes from the average
citizen (Cullen et al., 2009).

Being a moralising discourse, the expression of high BJW by someone who is stereotypi-
cally judged as immoral is likely to be seen as a sign of their immorality, for instance of
their hypocrisy or aloofness regarding other people’s suffering. Despite the fact that in eco-
nomically liberal contexts the expression of high general BJW is normative and that of low
general BJW is counter-normative, members of the finance elite can thus be paradoxically
expected to be targets of even more negative judgments when they express the former rather
than the latter. If that is the case, individuals are also likely to wish these sort of representa-
tives of the finance sector positive and negative outcomes to a lesser and higher extent,
respectively. The latter may even involve life and death or health-related wishes, which are
usually counter-normative/illegitimate, at least when their targets are ordinary individuals.

With the study we present in this article, we thus aimed to address the following ques-
tions for the first time: Does the expression of general BJW, which is especially valued in
cconomically liberal contexts when enacted by ordinary individuals, become judged as
immoral when enacted by finance elite members? Does it make individuals more prone to
wish those elite members negative outcomes?

3. HYPOTHESIS

Our hypothesis is represented in Figure 1: the expression of high versus low general BJW
by a member of the finance elite will lead to higher immorality judgments (path a) which, in
turn, will predict higher negative outcomes wishes (path b). In other words, we predicted an
indirect effect of expressed general BJW on negative outcomes wishes (henceforth, “negative
wishes”) via judged immorality of the target.

In this line of research this is the first study to present an elite member as a target of
participants’ judgments. It is also the first study to measure participants’ wishes towards
someone. For these reasons, we explored whether or not there are significant direct effects
between the expression of general BJW and negative wishes (path c).
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Figure 1: Visual representation of the hypothesised relation between general BJW and negative wishes via perceived
immorality

perceived
immorality
,"
patha \‘\‘.“ path b
General BJW path ¢ -
Expression ————————l s ————————— negative
(I = low; 2 = high) wishes

4. PARTICIPANTS

One hundred thirty-seven university students took part in this study!. Of these, 97 were
Spaniards (41 males, 55 females, one unreported; Mage = 2261, $D = 4.01) and 40 were
Portuguese (26 males, 14 females; /Mag =20.00, $D = 4.67).

4.1. METHOD

€

4.1.1. EXPERIMENTAL DESIGN

The study has a unifactorial design with two levels: expression of high versus low gen-

eral BJW.
4.1.2. PROCEDURE

The experimenter invited participants to take part in the study during class time. The
experimenter was not their teacher. They were assured that their participation was voluntary
and anonymous and that they could give up at any time without having to explain their
choice. Finally, they were told that those who decided to take part in the study should do
so in silence, without looking at their peers’ answers, and that at the end they would be
fully debriefed as to the goals of the study. The experimenter then randomly distributed
the study among the participants.

On the first page participants were thanked for accepting to take part in the study and
were told that they were going to read about “George M.” and some interview excerpts with
him for a British TV channel. The text about George M. comprised stereotypical behaviours
of the finance elite and similar events that have received high publicity in mass media (e.g.,

! As aforementioned, this study has various novelties. Therefore, we did not know what effect sizes of paths a
and b to expect. As a result, we could not estimate the number of participants needed prior to conducting our study.
Furthermore, our data collection was dependent on participant availability. Our sample, however, has an adequate
number of participants. According to Fritz and MacKinnon (2007), researchers need 116 participants to detect a
significant indirect/mediated effect (.80 power) when 0.39 < path a < 0.59 and 0.26 < path b < 0.39, as is our case.
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Eisinger, 2014) or shown in films (e.g., “The big short”, Gardner, Kleiner, Milchan, Pitt,
& McKay, 2015). This was done to enhance the chances that George M. and the negative
social consequences of his actions would be close to the prototypical perceptions of the fi-
nance sector elite. Specifically, we portrayed George M. as working for an important British
bank. His so called “creative accounting” allowed the bank to cash in millions of pounds,
which rewarded him generously in productivity bonuses. After authorities found this out,
the bank shares plummeted. Nevertheless, George M. was promoted at the bank and further
offered millions of pounds in productivity bonus, whilst thousands of people around the
world lost their jobs. Although authorities accused him of fraud, he was not condemned
due to a technicality. That page ended with the sentence: “These are some excerpts of the
interview with him:”.

On the second page, participants read three excerpts of a bogus 50-minute interview with
George M. The “interview excerpts” were actually the Portuguese or Spanish translations
of the personal BJW scale items (Dalbert, 1999) adapted to “people in general”. In order to
increase believability we added several expressions to emulate oral speech (“that’s it”; “for
instance’; “it’s like I said before”). According to the experimental condition, participants
randomly read that George M. had said that people generally get what they deserve (high
general BJW) or that people rarely get what they deserve (low general BJW). The “excerpts”
were preceded by “minute 10, 26 and 43” to indicate that “George M.” had expressed high
or low general BJW at different times during the “interview”, not in a row. We operational-
ized high [low] general BJW expression as in Alves and Correia (2010a):

“(Minute 10) I think that people generally [rarely] get what they deserve: Overall, events in
people’s lives are [not] just... That’s it: I believe that most of the things that happen in people’s lives
are [not] fair, that they usually [rarely] deserve what happens to them. (...) (Minute 26) “People are
usually [rarely] treated fairly, for instance, I think that important decisions that are made concerning
people are usually [seldom] just.” (...) (Minute 43) “It’s like 1 said before, in people’s lives injustice

[justice] is the exception rather than the rule.”

After reading the texts about “George M.”, participants judged how immoral they
thought he was (third page)? and indicated to what extent they wished him a serious of
positive and negative outcomes (fourth page). After all participants had finished responding,
the experimenter thanked them, debriefed them as to the goals of the study and answered
their questions.

2 On this page there were other items that were included for exploratory purposes only (c.g., “George M. deserved
being promoted.”; “George M. was aware of the consequences of his actions.”).
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4.1.3. MEASURES
4.1.3.1. PERCEIVED IMMORALITY

We measured this variable with the item: “George M. seems to be an unscrupulous
person.” Participants responded on a 7-point Likert-type scale (1 = I totally disagree; 7 =
I totally agree).

4.1.3.2. NEGATIVE OUTCOMES WISHES (17 1TEMS; 0 = .93)

We created 17 items to measure the extent to which participants wished George M. a
series of outcomes. The items comprised negative and positive wishes pertaining to various
life domains (e.g., success, interpersonal relationships; the full list of items can be consulted
in the Appendix). We aggregated the 17 items, after reversing the positive wishes, in order
to get an index of negative outcomes wishes (as a proxy of punishment wishes)®. Participants
responded on 7-point Likert-type scales (1 = not at all; 7 = very much).

5. RESULTS

In order to test for the indirect effect of perceived immorality in the relation between
general BJW expression and negative wishes, we used Model 4 of Process macro (version
2.16; Hayes, 2013) and asked for 95% bias-corrected confidence intervals (CI) with10,000
bootstrap resamples?.

As predicted, the relation between general BJW expression and outcomes wishes via
judged immorality of the target was significant, as the confidence interval does not include
zero: b = 0.18, SE = 0.09, 95% CI [0.02, 0.39]. Specifically, as predicted, the expression

3 In a pilot study with 429 Portuguese and Spanish university students, we ran an exploratory factorial analysis
which yielded three factors with eigenvalues > 1 accounting for 62.79% of variance: negative socio-economic wishes,
positive socio-economic wishes, physical consequences wishes. We decided to aggregate the 17 items into a single
index, because exploratory analyses indicated that we would arrive at the same conclusions with separate analyses for
cach factor. In footnote 5 we nevertheless indicate the values of the indirect effects for each factor. The interested
reader can obtain more details of these analyses from the first author.

* This macro allows researchers to calculate statistical mediation without having to assume a normal distribution
of the variables. It calculates bias-corrected confidence intervals for indirect/mediation effects through a number of
boostrap resamples (usually, 5,000 or 10,000). The indirect effect is the product of path a by path b. The macro
provides a point estimate and a CI for the effects. Effects are interpreted as “significant” if zero is not in the ClIs.
There are a number of predetermined models, and Model 4 is the one to be used when there is just one “mediator”
(in our case, “judged immorality”). Note that, contrary to the “causal steps approach” by Baron and Kenny (1986),
this approach does not require path ¢ to be significant.

> When we calculated indirect effects for each factor of negative wishes, we arrived at the same conclusions:
(negative socio-economic wishes; Grand Mean = 3.19, SD = 1.49): b = 0.25, SE = 0.12, 95% CI [0.04, 0.50]; (positive
socio-economic wishes; Grand Mean = 2.63, SD = 1.20): b = -0.18, SE = 0.10, 95% CI [-0.40, -0.02]; (physical
consequences wishes; Grand Mean = 1.74, SD = 1.24): b = 0.12, SE = 0.07, 95% CI [0.02, 0.30]. Note that while the
indirect effect is positive for negative socio-economic and physical consequences wishes (positive relations in paths a

16



HELDER VINAGREIRO ALVES
Josi-MicueL FERNANDEZ-DoLs

‘WHEN A GENERALLY VALUED
DISCOURSE IS UNWELCOME

of general BJW (1 = low, 2 = high) led to higher perceived immorality of the target (path
a), b=0.53, S =10.27,95% CI [0.01, 1.06]. In other words, participants judged the target
as more immoral when he expressed high rather than low general BJW (M = 5.38, SD =
1.19 versus M = 4.80, SD = 1.83, respectively). T-tests for one sample comparing each mean
value against 4 (the midpoint of the scale) indicated that both mean values were above it,
thigthW(7O) =9.79, p < .001; tloijW(GE’) = 3.56, p =.001. Joining the two results, we con-
clude that participants judged both targets as immoral, with the target who expressed high
general BJW being judged as even more so than the target who expressed low general BJW.
Also as expected, perceived immorality significantly predicted negative wishes (path b),
b=0.34, SE=0.06, 95% CI [0.22, 0.47]. Specifically, higher perceived immorality predicted
higher negative wishes.

The direct effect from general BJW expression to negative wishes was nonsignificant
(path ¢) b =-0.36, SE = 0.18, 95% CI [-0.71, 0.01]. This means that expressing high or low
general BJW per se did not lead participants to wish the target negative wishes to a different
degree: Grand Mean = 3.74, SD = 1.18.

Finally, given that our sample comprises participants from Portugal and Spain, we ex-
plored whether there were any significant differences involving their nationality. We thus
conducted two 2 (general BJW expression: high/low) X 2 (nationality: Portuguese/Spanish)
ANOVAs: one on judged immorality and another on negative wishes. Neither the nationality
main effects nor its interactions with expressed general BJW were significant at the .05 level
(all F5[1, 133] = 0.45, ps = .50, Y]QPS < .003.

6. DISCUSSION

Past research on the expression of general BJW showed that, overall, saying that people
generally get what they deserve and deserve what they get grants (ordinary) speakers positive
social value, namely that associated with market value in economically liberal societies/con-
texts (e.g., Alves and Correia, 2010a; Gangloff and Mazilescu, 2015). Furthermore, research
has also shown that this effect is specific to contexts associated with the finance sector, where
expressing the idea that people get what they deserve is prescriptively normative whereas
expressing the opposite idea is counter-normative (Alves et al., 2018).

In the study reported here, participants read about “George M.”, an alleged member
of the finance elite. Our aim was to show for the first time that expressing general BJW
in an economically liberal context can be paradoxically a source of moral devaluation by
outsiders, at least when the speaker is presented as a stercotypical member of that elite.
Reflecting immorality associated with those individuals, our results show that, on average,
“George M.” is indeed judged as immoral, regardless of whether he expresses high or low
general BJW. Importantly, as predicted, when the target expresses high versus low general
BJW, he is judged as even more immoral. In turn, higher immorality judgements predict
higher negative wishes.

and b), it is negative for positive socio-economic wishes (positive effect in path a and a negative effect in path b). The
interested reader may obtain more detailed information from the first author.
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The aforementioned patterns may stem from different sources. For instance, they may
reflect the fact that individuals who are perceived as immoral but resort to a moralising
discourse are likely judged as especially hypocritical. Another possibility is that the expres-
sion of high general BJW by elite members may be a sign that they and ordinary citizens
inhabit metaphorically different worlds, with different moral rules and justice criteria. This
1s an especially upsetting possibility.

Indeed, the wide media coverage of finance scandals after the 2008 crisis likely resulted
in those elite members being perceived as not only unaccountable culprits for it but also as
reaping benefits from it (Eisinger, 2014). Nevertheless, the “different worlds” account sug-
gests that the elite are perceived as actually believing that this state of affairs is just. When
such individuals resort to a general BJW discourse, they are likely interpreted as implying
that those who lose deserve their losses, and those who win deserve their rewards. In that
context, this is a system-justifying, thus protective, discourse (Alves et al., 2018). Ironically,
however, instead of protecting that system, the expression of general BJW by finance elite
members backfires and likely leads to moral outrage among those outside that circle. Con-
sistent with that, in a qualitative study conducted in Greece (Vavvos and Triliva, 2018: 324),
one interviewee referred to the elite members who used the “beyond the means” narrative
in these terms: “And the fury I feel...the fury is personal... I want him, him, him to pay for
the crime they committed to me, to my family, to my mother, to my father, to my friend,
and to my neighbour (...)”.

We did not measure participants’ moral outrage in our study (nor asked the extent to
which they felt affected by the crisis). Nevertheless, our results suggest that higher moral
outrage towards the target who expresses high versus low general BJW may have played a
role in our participants’ responses. Indeed, they wished the target who expressed high ver-
sus low general BJW more negative outcomes which, we must not forget, include personal
injury. As we stressed in the procedure section of this article, we described “George M.”
in such a way that he could be perceived as a sort of “representative” of current economi-
cally liberal system, specifically its financial sector. This raises the likely possibility that by
considering “George M.” as immoral, participants actually judged the perceived functioning
of that economic system as such (just as the participant in Vavvos and Triliva, 2018’s study
seems to be doing).

Despite believing this is an important first study on the effects of moralizing discourses
by elites, we must acknowledge several limitations that should be addressed in the future.
First, “George M.” was presented in such a way as to reflect current stereotypes of the
finance elite and its functioning. Future studies should also present the case of a member
of that elite without directly mentioning such representations. If those studies get similar
results, there will be stronger evidence for the fact that moralising discourses/narratives
backfire when enacted by elite members. Second, our immorality measure only has one item.
Future studies should include richer measures which distinguish various everyday categories
of (im)morality (e.g., Phalet and Poppe, 1997). This will allow researchers to identify which
categories better predict negative wishes towards the elite. Third, as stated previously, we
did not measure participants’ moral outrage towards the target. Nevertheless, it would be
important to include this variable in future studies. Based on the review by Miller (2001),
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we expect it to be a more proximal variable predicting negative wishes. Finally, samples of
future studies should not be restricted to university students.

Despite these limitations, we believe that this study is a valuable first contribution to
warn the elites against the use of certain discourses/narratives that may backfire against
them. Turning to our case, general BJW expression may have been a convenient and com-
fortable device to convey the ideas the elite(s) wished to communicate and justify (e.g., the
implementation of austerity measures). Nevertheless, the public opinion might perceive
moral narratives grounded on the BJW as unjust and offensive when they are used by elite
members of. If we are right, this might partially explain the growing disaffection of ample
sectors of the population toward the finance and political elites (Ernst et al., 2017). From
our point of view, this should worry current elites and motivate them to reflect upon the
use of narratives felt as unjust and oftensive.
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APPENDIX
List of items used to measure outcomes wishes:

1. Que tenha morte com sofrimento prolongado.

. Que venha a ficar na pobreza.

. Que esteja rodeado de pessoas que gostem dele. (R)

. Que se sinta s6 durante toda a sua vida.

. Que ganhe o euromilhdes. (R)

. Que a sua mulher o abandone.

. Que venha a ser preso por um delito que ndo tenha cometido.

. Que consiga atingir os objectivos que tracou para a sua vida. (R)
. Que seja feliz em toda a sua vida. (R)

10. Que nio tenha amigos.

O~ O O B N

©

11. Que apanhe uma doenca que o leve a sofrer.

12. Que no trabalho falem com ele apenas o minimo indispensavel.

13. Que tenha problemas com o Fisco, mesmo que seja por um erro dos servigos.
14. Que tenha um acidente, no qual fique desfigurado.

15. Que leve uma surra das grandes.

16. Que chegue a presidente do banco. (R)

17. Que tenha muitos amigos. (R)

Note: The letter “R” indicates items which were reverse-coded before being included
in the negative outcomes wishes index.

The three factors identified in the pilot study (see footnote 3) were: “negative socio-
-economic wishes” (items 2, 4, 6, 7, 10, 12, 13), “positive socio-economic wishes” (items 3,
5,8,9, 16, 17) and “physical consequences wishes” (items 1, 11, 14, 15).
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ABSTRACT

The aim of this paper is to analyse in detail the redistributive effects of pensions, other
social benefits, and taxes in Portugal during the 2008-17 period, which includes the eco-
nomic crisis of 2010-13 and the recovery starting in 2014. It examines the successive
income distributions and their transitions from Market to Disposable income. Pensions are
analysed individually because of their growing importance, but they also make the highest
contribution to the decrease in income inequality. The rise in the dimension, efficacy, and
progressivity of taxes explains the relative stability of the Gini coefficient during the crisis.
After 2014, Disposable income inequality decreased significantly, helped by the economic
recovery, falling unemployment, and improving income policies.

Keywords: Income inequality; redistributive policies: tax-benefit system; Portugal.

JEL Classification: D31; H23; 138

RESUMO

O objetivo deste estudo é o de estudar em pormenor os efeitos redistributivos das pensdes,
outras transferéncias socias e impostos em Portugal no periodo 2008-17, incluindo a crise
de 2010-13 e a recuperagdo econémica pos-2014. As sucessivas distribui¢des do rendimento
e respetivas transi¢des do rendimento de Mercado ao Disponivel sdo analisadas. As pensoes
sdo objeto de atenc¢Zo individual dada a sua importancia crescente e serem elas que ddo a
maior contribui¢do para o decréscimo da desigualdade. A subida da dimensao, eficacia e
progressividade dos impostos explica a relativa estabilidade do Gini durante a crise. Depois
de 2014, a desigualdade do rendimento Disponivel diminuiu significativamente devido a
recuperagdo econémica, quebra do desemprego e a alteragdo das politicas publicas.
Palavras-chave: Desigualdade; politicas redistributivas; sistema de prestagdes sociais, sistema
fiscal; Portugal.
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REDISTRIBUTION POLICY AND
INEQUALITY IN PORTUGAL (2008-2017)

1. INTRODUCTION

More than 20 years after Atkinson’s 1996 presidential address to the Royal Economic
Society entitled “Bringing income distribution in from the cold”, the study of income inequal-
ity and its reduction through the redistributive effects of public policy instruments, benefits
and taxes 1s at the centre of the public debate. It features in both academic research and
political discussions across the ideological divide, and enjoys widespread media attention.

The relationship between the tax-benefits system and income distribution inequality
and the analysis of the redistributive impact of taxes and social transfers have long been
discussed in the economic literature. In the nineties, a new approach emerged focussing on
the analysis of the defining characteristics of the different types of welfare state and how
these shape redistribution, as discussed in, for example, Esping-Andersen (1990), Castles
and Mitchell (1992), and also in Esping-Andersen and Myles (2009). Their comparison of
the different types of welfare state was still mainly based on macroenomic indicators, such
as the weight of taxes and social transfers in GDP. However, the availability of microdata,
sourced from either administrative data or direct household surveys, has comprehensively
transformed this topic by creating a more microeconomic approach based on the analysis
of household income and the microsimulation of the impact of social and fiscal policies on
inequality and social well-being.

In this context, a widely used methodology to analyse income inequality and redistribu-
tion relies on the identification of the impact of social benefits and taxes in the reduction
of inequality, the relationship between the dimension and progressivity of the redistributive
policies, suggested in Kakwani (1977) and Reynolds and Smolensky (1977), and the distinc-
tion between vertical and horizontal equity, discussed in Verbist (2004) and Urban (2014),
for example. The redistribution effect of an instrument is defined as the change in income
inequality achieved by its introduction. It considers both the expenditure side, through
benefits, and the revenue side, through taxes. Vertical equity is achieved through the reduc-
tion of the difference between wealthier and poorer households, whereas horizontal equity
measures whether households at the same level of income are treated equally.

Recent applications using microdata from different countries can be found in, for ex-
ample, Astarita et al. (2018), Avram et al. (2014), Cok et al. (2013), Guillaud et al. (2019),
Immervoll et al. (2006), Immervoll and Richardson (2011), Mantovani (2018), Orsetta and
Hermansen (2018) and Verbist and Figari (2014). The results generally point to a greater
redistribution efficacy of taxes and difficulties in targeting /means-testing of benefits. Sub-
stantially different and complex pensions (state and private) systems are often not included
in the analysis, although they play an increasing role in countries with ageing populations.
Furthermore, the recent international economic crisis led to widespread implementation of
austerity policies and cuts in social spending, emphasising the importance of evaluating the
efficacy of these policies when resources are scarce.

In a Portuguese context, Alves (2012) and Rodrigues and Andrade (2014) show that
the introduction of social policies targeting the high levels of income inequality and the
sustained expansion of the welfare state were successful in reducing inequality (and poverty)
in Portugal, particularly before the crisis.
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The aim of this paper is to analyse the changes in the redistributive capacity of the
main public policy instruments in Portugal between 2008 and 2017. During this period,
there were major changes in Portuguese public policies, driven by the deep economic crisis
which led to a sharp fall in household incomes in 2010-13.

The 2008-17 period analysed in this paper can be divided into three distinctive sub-periods:

The first, before the economic crisis, is characterised by weak economic growth and
an emphasis in public policies aimed at reducing inequality, poverty and social exclusion.
The Gini coefficient fell from 0.381 in 2004 to 0.337 in 2009, as discussed in Rodrigues et
al. (2012). This reduction is mainly explained by the higher relative growth of the lower
household incomes: the share of the 10% lowest household incomes in the total income
increased at an annual rate of 2.6% compared to a much lower 0.4% rate in average income.

The second corresponds to the economic crisis of 2010-13, characterized by high un-
employment, falling household incomes, and the implementation of austerity measures and
cuts in public spending. The unemployment rate rose from 7.6% in 2008 to 16.2% in 2013,
and household incomes fell by more than 10% in real terms.

The third, after 2014, marks the start of the economic recovery process, with unemploy-
ment getting close to its pre-crisis levels, household incomes increasing by about 8% in real
terms, but still not enough to recuperate their pre-crisis levels, and a significant reversal in
public policies after 2015. Income inequality has also returned to its pre-crisis decreasing
trend: in 2017, almost all inequality indicators attained their lowest level since they were
first officially calculated.

One of the most heated debates about this period concerns the evolution of inequality
during the economic crisis. Using only the Gini coefficient, it is undeniable that inequal-
ity fell both before the crisis and more recently, particularly since 2016. However, during
2010-13, the Gini coefficient remained nearly stable with a slight upward trend. Hence,
some analysts and policy makers defend that the economic crisis did not lead to an increase
in inequality, while acknowledging its negative impact on household incomes and poverty
indicators. Therefore, it becomes essential to understand how inequality evolved during this
period and the role played by the different redistributive policies in that evolution.

This paper is organised as follows: Section 2 briefly describes the main changes in
redistributive policies in 2008-17; Section 3 introduces the data and income concepts and
Section 4 defines the measures of inequality, redistribution and progressivity of pensions,
other social benefits and taxes used in this paper; the main results are presented in Section
5 and Section 6 concludes this paper.

2. MAIN CHANGES IN REDISTRIBUTIVE POLICIES

A consequence of the economic and financial crisis was the implementation of a Finan-
cial Assistance Programme agreed by the Portuguese government, IMF, ECB, and European
Commission in 2011. Measures such as the freezing of the national minimum wage and
cuts in public sector wages and pensions, together with rising unemployment and decreasing
levels of economic activity, all led to a severe reduction in household incomes.
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Simultaneously, there was a reduction in the efficacy of the social benefits that target
lower income households. The entitlement to child benefit was curtailed in 2010, and the
access rules to the guaranteed minimum income (RSI) were significantly altered in 2010
and again in 2012. Rodrigues et al. (2016) show these alterations led to a decrease of more
than 25% in the number of RSI recipients between 2009-13, coinciding with a period of
growing poverty and worsening living conditions.

Income tax (IRS) was also substantially modified, particularly in 2013. The number of
IRS brackets dropped from 8 to 5, and the marginal tax rates increased significantly. An
“extraordinary surtax on income” and a special average surtax of 3.5% on IRS taxable
income net of the annual value of the national minimum wage were applied in 2011 and
again in 2013-15. In 2011 and 2015, an “extraordinary solidarity contribution” was applied
to the highest pensions.

After 2014, these austerity policies started to be reversed and, together with the economic
recovery, contributed to the (partial) recovery to pre-crisis household income levels. Although
austerity income policies were progressively abandoned like, for example, an increase of
15% in the national minimum wage between 2014 and 2017, the more structural alterations
in the tax system remained virtually unchanged until 2017.!

3. DATA

Using the microdata available in the Portuguese component of the European Union
Statistics on Income and Living Conditions survey (EU-SILC), it is possible to analyse in
detail the different distributions of household income and evaluate the redistributive impact
of the social policy changes in Portugal in 2008-17.

The starting point in the evaluation of the resources available to each housechold is
the definition of the concept of income. The EU-SILC adopts the concept of Disposable
monetary income, which is defined as the monetary income received by the household and
cach of its members individually from work (employee wages and self-employment earn-
ings), other private income sources (capital, property, and private transfers), pensions, and
other social transfers. Then, it is possible to differentiate between gross and net income and
estimate the impact of income taxes and social benefits.

Throughout this paper, the household’s Disposable income is the key variable in the
analysis of household incomes and estimation of inequality indicators. However, the defini-
tion used here differs slightly from that used by Eurostat because it excludes the component
“Regular interhousehold cash transfers paid”.

The role of benefits and taxes in the structure of household incomes and their equalising
impact is revealed using four sequential income distributions:

Market income, which includes wages and salaries, plus self-employment, property,
and other private incomes. It is the closest approximation to an economy without

! The IRS extraordinary measures were progressively withdrawn and most terminated only in 2018-19. The
number of income tax brackets increased to 7 in 2018.
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explicit state intervention but, by excluding all other incomes, it generates a large
number of individuals and households with zero (Market) income;

MarketP (Market + Pensions) income adds (gross) old-age pensions and survivors
related benefits to Market income;

Gross income is defined as MarketP income plus social security cash benefits: un-
employment, housing, sickness, disability, maternity, and child benefits, plus the
RSI and CSI (Solidarity supplement for older people);

Disposable income is obtained from Gross income by deducting “Social Security
Contributions” (SSC) and (direct) taxes.

Following the Eurostat methodology, all income distributions are transformed using the
modified OECD equivalence scale to harmonise household data in terms of dimension and
age structure, thus making comparisons possible.

The redistributive role of the tax system is determined by comparing Disposable and
Gross income, and that of social benefits by comparing Gross and MarketP income. In this
paper, pensions are analysed apart from Market income. This is a complex issue because
Portuguese pensions are, in general, contributive and therefore should be seen as deferred
compensation and not as social benefits. However, the separate analysis of pensions is justi-
fied by both their growing share in household incomes due to the ageing of the Portuguese
population, and their being mostly state pensions hence strongly determined by public policies.

Although the EU-SILC microdata is very detailed, it still has limitations that prevent further
analysis of the redistributive effects. One of its main drawbacks is the non-differentiation
between means-tested and non means-tested benefits throughout the period under analysis.?
Thus, it is not possible to discriminate between contributive and non-contributive pensions
or between insurance unemployment and social unemployment benefits.

4. MEASURES OF INEQUALITY, REDISTRIBUTION AND PROGRESSIVITY

The Redistributive Effect (RE) of a tax or a benefit can be measured by the difference
between the pre-instrument income Gini coefficient, G, and the post-instrument income
Gini, Gy, RE = Gy — G). It measures the variation in income inequality produced by the
introduction of the tax or benefit under analysis. A positive RE value implies a decrease in
inequality, whereas a negative one reveals its increase.

However, this concept raises the issue of the re-ranking effect (RR), first discussed in
Atkinson (1980). Receiving pensions, social transfers, and/or paying taxes generates changes
in the households’ income that can alter their ordering and positioning in subsequent income
distribution percentiles. A good example is that of individuals whose sole income is their
old-age pension: they are positioned at the bottom of Market income distribution but, once
pensions are included in the analysis, they can be immediately re-ranked into the highest
percentiles of the MarketP distribution. This effect can be substantial in countries with age-
ing populations, as found in Marx et al. (2013)’s re-ranking sensitivity analysis.

2 This information is only available since the 2013 survey.
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The re-ranking effect can be measured by the difference between the Gini and concen-
tration coefficients of the post-instrument income, RR = G, — (), where () is calculated
like its Gini counterpart, G, but with all incomes ranked by the pre-instrument income.

Then, the vertical effect (VE) of an instrument is equal to the difference between its
redistributive and its re-ranking effects: VE = RE — RR. Hence, by definition, the VE can
only capture the instrument vertical equity and not its full RE, as discussed in Atkinson
(1980) and Plotnick (1981). The VE can also be calculated as the difference between the
pre-instrument Gini and the post-instrument concentration coefficient, VE = Gy — (}.5 The
latter is often referred to as the Reynolds-Smolensky (1977) index.

The total RE of an instrument depends on three factors: its average rate, its progres-
sivity level, and the RR size. Its average rate is given by ¢ = %, where T is the total instru-
ment amount. Its progressivity level is traditionally measured by the Kakwani (1977) index,
K= C;— Gy, te, the difference between the instrument concentration coefficient, ¢, and
the pre-instrument Gini. It is positive when the instrument is progressive, zero when it is
proportional, and negative when it is regressive.! Finally, its total RE is given by:

_ — _1
RE= Gy~ Gy= —~ K- RR

and the instrument size equals its weight in the post-instrument income % =1 it) .

An alternative approach is suggested by Lerman and Yitzhaki (1985). Their methodol-
ogy identifies the contribution of each type of income to the total inequality of Disposable
income. They demonstrate that the Gini coefficient, G, can be written as G, = 2 skGrrk,
where s, is the share of income £ in Disposable income, G, is its Gini, and 7, is the correlation
between the two incomes. Income £ relative contribution to Disposable income inequality

is given by 5, G, 1,/ G-

5. MAIN RESULTS

Table 1 shows the evolution of the Disposable income of the Portuguese population and
the 15t and 5™ quintiles of its distribution over the 2008-17 period.

The combined effects of the deep economic crisis and austerity public policies are clearly
visible, with the Portuguese average Disposable income falling by about 13% between 2009
and 2013. However, this reduction hit the lower income households hardest: the 1% quin-
tile households average Disposable income fell by 22%, whilst that of the 20% wealthiest
houscholds fell by less than the national average (12.6%).

In the post-crisis period (2014-17), falling unemployment, economic recovery, and changes
in public policies led to an average increase in Disposable income of 7.9%, which still falls

3 Tt should be noted that VE = RE when there is no re-ranking.

+ It is expected that taxes are progressive (i.e., the wealthier individuals pay higher tax rates than the poorer),
but that benefits are regressive (i.e., they are primarily aimed at lower income individuals). Thus, A should be positive
for taxes and negative for benefits. However, some analysts prefer to apply the concept of targeting, rather than
regressivity, to benefits. Hence, high negative Kakwani values reflect high levels of benefits targeting.
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short of reinstating pre-crisis income levels. In fact, the 2017 average Disposable income
corresponded to about 95% of its value in the last pre-crisis year. Furthermore, the Dispos-
able income of the poorer households increased by 20.2% in real terms between 2014-17,
4.2 times the rate of growth of that of the 20% wealthiest households (4.9%).

Table 1: Evolution of Disposable income, 2008-17

2008 2009 2010 2011 2012 2013 2014 2015 2016 2017

Population | 11453 | 11700 | 11415 | 10830 | 10221 | 10168 | 10332 | 10875 | 11109 | 11 147

222) | (162 | (56) | (134) | (119) | (114) | (114) | (07) | (107) (95)

Ist quintile | 4125 4 368 4 244 3933 3525 3407 3560 3825 3976 4278

(53) (51) (45) (46) (49) (45) (41) (39) (39) (38)

5th quintile | 24769 | 24294 | 24106 | 22928 | 21 309 | 21 235 | 21 411 | 22543 | 22918 | 22453

®21) | @62 | @76) | (413) | (319) | (@91) | (334) | (294) | (313) | (256)

Note: Annual values in euros in 2017 prices. Standard errors in parentheses.
Source: INE, Statistics Portugal, EU-SILC 2009- 2018.

The complex evolution of Disposable houschold income is reflected on the inequality
indicators given in Table 2, and traditionally published by INE.> Between 2009-13, the
Disposable income Gini remained relatively stable, suggesting that the increasing distance
between the incomes of the wealthiest and poorest households detected in Table 1 did not
extend significantly to this indicator.® However, when indicators that are sensitive to the
extremes of the income distribution are used, the results change noticeably. For example,
the S80/520 ratio, an indicator that compares the income share of the 20% wealthiest and
poorest households, rose by about 12%, from 5.6 in 2009 to 6.2 in 2013.

In the post-crisis period, the (partial) recovery in income levels, fall in unemployment,
and progressive removal of the austerity policies meant that practically all inequality indi-
ces return to their decreasing pre-crisis trends. They actually achieve their lowest ever INE
published values in 2017.

% The values in Table 2 are marginally different from those published by INE because they are based on a slightly
different definition of Disposable income (see above).

5 The Gini values during the crisis and austerity policies period were actually lower than its 2008 value.
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Table 2: Disposable income Inequality

2008 2009 2010 2011 2012 2013 2014 2015 2016 2017

Gini 0.354 0.337 0.343 0.345 0.343 0.346 0.341 0.340 0.336 0.323

(0.010) | (0.006) | (0.006) | (0.005) | (0.005) | (0.004) | (0.005) | (0.004) | (0.004) | (0.004)

S90/S10 10.2 9.2 9.3 10.0 10.7 11.1 10.6 10.1 10.0 8.7

(0.6) (0-4) (0-4) (0-4) (0.4) (0.4) (0.4) (0.3) (0.3) (0.2)

S80/520 6.0 5.6 5.7 5.8 6.0 6.2 6.0 5.9 5.8 5.2

0.25 | (0.15) | (0.16) | (0.16) | 0.17) | ©0.16) | (0.15) | (0.13) | (0.13) | (0.10)

Note: Standard errors in parentheses.
Source: INE — Statistics Portugal, EU-SILC 2009- 2018.

An additional insight on how the distribution of Disposable income changed in this
period is gained from analysing the evolution of its quintiles in Table 3. The share of the
poorest 20% households (1% quintile) in Disposable income fell from 7.2% in 2009 to 6.7%
in 2013, but this downward movement was sustainably reversed post-crisis: it reached 7.7%
in 2017, its highest ever value. Conversely, the share of the wealthiest 20% households (5"
quintile) rose slightly above its 2009 value at the beginning of the crisis and then stayed
almost unchanged around 42% until it dropped to 40.3% in 2017. The evolution in the
central part of the income distribution (2" to 4" quintiles) is noteworthy: their share had a
small increase during the crisis (50.3% in 2010 to 51.5% in 2013) and remained thereabouts
until the 52% attained in 2017.7

7 See Rodrigues et al. (2012, 2016) for a detailed study of the changes in income distribution in Portugal in the
pre and crisis periods.
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Table 3: Quintile shares of Disposable income

2008 2009 2010 2011 2012 2013 2014 2015 2016 2017

Ist quintile 7.2 7.5 7.4 7.3 6.9 6.7 6.9 7.0 7.2 7.7

0.17) | (0.14) | (0.13) | (0.13) | (0.14) | (0.13) | (0.12) | (0.11) | (0.11) | (0.10)

2nd quintile 12.0 12.3 12.2 12.3 12.4 12.2 12.4 12.4 12.6 12.8

0.22) | (0.15) | (0.16) | (0.14) | (0.14) | (0.13) | (0.13) | (0.11) | (0.12) | (0.10)

3rd quintile 16.0 16.5 16.2 16.3 16.6 16.7 16.8 16.6 16.7 16.9

0.27) | (0.18) | (0.18) | (0.16) | (0.15) | (0.14) | (0.14) | (0.13) | (0.13) | (0.11)

4th quintile | 21.6 22.2 22.0 21.9 22.4 22.5 22.4 22.5 22.2 22.4

0.33) | ©21) | 022 | (0200 | (0.17) | (0.16) | (0.17) | (0.15) | (0.15) | (0.13)

5th quintile 43.3 41.5 42.3 42.4 41.7 41.8 41.4 41.5 41.3 40.3

0.87) | (053) | (0.54) | (0.49) | (0.43) | (0.40) | (0.43) | (0.36) | (0.38) | (0.32)

Note: Standard errors in parentheses.
Source: INE — Statistics Portugal, EU-SILC 2009- 2018.

These results shed further light on the behaviour of the inequality indices estimated in
Table 2 and how income inequality changed in Portugal in this period. The near stability
of the central quintiles shares is decisive to explain how the Gini, a coefficient that is par-
ticularly sensitive to changes in that part of the distribution, remained so stable during the
crisis. Afterwards, and especially in 2017, the significant increase in the 1% quintile share,
together with the small reduction in the share of the 5%, justify the clear decrease in all
inequality indicators detected in Table 2.

The analysis of the evolution of household income over this period requires a more
detailed study of the main components of Disposable income and distributions already
described. The most important results in Table 4 are the fall in the relative importance of
(gross) Market income during the crisis period (90.8% of Disposable income in 2012), which
is closely connected to the increase in unemployment and decrease in economic activity in
this period; and the continuous rise in the share of pensions in Disposable income, which
increased by about 7% between 2008 and 2017.

The (relative) importance of social benefits is more complex to analyse, given its het-
erogeneity and data availability limitations already discussed. Throughout the economic
crisis, the means-tested benefits targeting poverty and social exclusion suffered severe cuts,
but these were more than offset by the increase in unemployment benefit triggered by the
sharp rise in unemployment. This justifies that the maximum weight of ‘other benefits’ in
Disposable income in this period is recorded in 2013 (6.2%) and coincides with the highest
value of the unemployment rate in decades (16.2%).

Finally, Table 4 shows the substantial increase in the weight of taxes in Disposable
income during the crisis, particularly after the changes to the tax system introduced in the
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2013 Budget. Taxes were about 25% of Disposable income pre-crisis, rose to about 29% in
2011, falling in 2012 due to the slowing economic activity. The changes in the tax system
lifted them to over 30%, where they have remained in the post-crisis period.

Table 4: Structure of Disposable income in %

2008 2009 2010 2011 2012 2013 2014 2015 2016 2017

Market income 97.8 95.7 96.7 95.5 90.8 95.4 96.8 96.6 96.7 97.7

11y | (1o3) | (1.00) | (111 | 0.99) | (1.07) | (1.00) | (0.97) | (0.93) | (0.85)

Pensions 22.8 23.6 24.4 28.8 28.7 29.9 29.9 31.7 30.7 29.8

0.78) | (0.70) | (0.70) | (0.79) | (0.74) | (0.75) | (0.74) | (0.81) | (0.70) | (0.63)

Other benefits 4.3 5.3 5.2 4.8 5.3 6.2 5.2 4.6 4.1 3.9

0.20) | (0.24) | 0.24) | (0.21) | 0.21) | (0.28) | (0.27) | (0.18) | (0.20) | (0.16)

Taxes + SSC -24.9 -24.6 -26.3 -29.1 -24.8 -31.5 -32.0 -32.9 -31.6 -31.3

(0.42) | (0.42) | (0.40) | (0.48) | (0.42) | (0.48) | (0.43) | (0.46) | (0.43) | (0.39)

Disposable Income | 100.0 | 100.0 | 100.0 [ 100.0 | 100.0 | 100.0 | 100.0 | 100.0 | 100.0 | 100.0

Note: Standard errors in parentheses.
Source: INE — Statistics Portugal, EU-SILC 2009- 2018.

Table 5 shows the estimated relative importance of each income component in total
Disposable income inequality using the Lerman and Yitzhaki (1985) methodology.

Market income makes the highest relative contribution to inequality, as expected, ex-
plaining about 120% of the Disposable income Gini. This value clearly exceeds the share
of Market income in Disposable income, which is always below 98% (see Table 4). Pensions
also make a positive, and growing, contribution to the increase in inequality during this
period. In 2008, pensions explained about 17% of total inequality, a value that had risen
to 31.4% by 2017. The increase in the pensions contribution is also greater that the rise in
its share, and reflects the growing heterogeneity of pensioners’ incomes.

The relative contribution of the other social benefits to inequality is negative in most
years, revealing their equalising character. The exception is the 2013-14 period, when their
contribution is marginally positive, which may be explained by the increase in the weight
of the contributive unemployment insurance in this period. However, the overall impact
of other social benefits is very small and its estimated results are not significant, as demon-
strated by the reported standard errors. Although 2016-2017 has promised some recovery,
the equalising capacity of this component is still below its pre-crisis levels.

As expected, given their size, taxes and SSC have the most important, and significantly
increasing, equalising contribution. This increasing equalising role is one of the most distinct
characteristics of the alterations that have occurred in the Portuguese income distribution
in this period. It is arguable that, without it, the increase in Disposable income Gini would
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have been much more significant during the 2010-13 crisis, and the post-crisis fall in in-
equality may have been slower.

Table 5: Relative contribution to Disposable income inequality (%)

2008 2009 2010 2011 2012 2013 2014 2015 2016 2017

Market income 122.3 123.3 121.8 118.9 115.2 123.8 125.6 121.6 122.0 124.0

©2.08) | (2.03) | 2.07) | 2.50) | 2.16) | 2.27) | ©@.13) | 2.20) | (2.13) | (1.97)

Pensions 17.1 17.9 20.3 29.1 28.2 29.6 29.2 35.1 33.1 31.4

(1.70) | (1.53) | (1.56) | (1.86) | (1.73) | (1.72) | (1.72) | (2.01) | (1.67) | (1.53)

Other benefits -1.3 -2.1 -1.2 -1.2 -1.7 0.3 0.3 -0.1 -0.4 -0.6

0.26) | (0.36) | (0.40) | (0.35) | (0.34) | (0.61) | (0.67) | (0.39) | (0.52) | (0.38)

Taxes + SSC -38.1 -39.1 -40.9 -46.7 -41.7 -53.7 -55.1 -56.6 -54.7 -54.8

(0.86) | (0.83) | (0.85) | (1.05) | (0.83) | (0.93) | (0.83) | (0.90) | (0.87) | (0.80)

Disposable Income | 100.0 100.0 100.0 100.0 100.0 100.0 100.0 100.0 100.0 100.0

Note: Standard errors in parentheses.
Source: INE — Statistics Portugal, EU-SILC 2009- 2018.

The Gini coefficients of the four income distributions, shown in Table 6 for 2008-17, can
be used to analyse separate and sequentially the evolution of each component’s inequality.
Unlike Disposable income inequality, already discussed, Market income inequality increased
noticeably during the crisis, when its Gini rose by about 8%, from 0.522 in 2009 to 0.563 in
2013. Therefore, the fall in both the level of Market income and in its weight in Disposable
income, already discussed, was accompanied by an increase in its inequality. This increase
spread to MarketP and Gross income inequality, with the latter rising by about 0.3 percent-
age points (p.p.) between 2009-13. The apparent immunity of Disposable income inequality
is essentially justified by the increasing redistributive capacity of the tax system, as seen in
Table 5 and discussed further in Table 7. Post-crisis, there was a reduction in the inequality
of all income components, leading to lower 2017 inequality levels than before the crisis.
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Table 6: Distribution of income components, Gini coefficient

2008 2009 2010 2011 2012 2013 2014 2015 2016 2017

Market income 0.528 | 0.522 | 0.527 | 0.543 | 0.548 | 0.563 | 0.555 | 0.547 | 0.540 | 0.526

(0.010) | (0.007) | (0.007) | (0.007) | (0.006) | (0.006) | (0.006) | (0.005) | (0.005) | (0.005)

Market + Pensions | 0.417 | 0.408 | 0.413 | 0.422 | 0.423 | 0.437 | 0.427 | 0.425 | 0.417 | 0.401

(0.010) | (0.006) | (0.006) | (0.006) | (0.006) | (0.005) | (0.005) | (0.005) | (0.005) | (0.004)

Gross Income 0.395 | 0.379 | 0.386 | 0.397 | 0.393 | 0.408 | 0.404 | 0.405 | 0.398 | 0.384

(0.010) | (0.006) | (0.006) | (0.006) | (0.006) | (0.005) | (0.005) | (0.005) | (0.005) | (0.004)

Disposable Income | 0.354 | 0.337 | 0.343 | 0.345 | 0.343 | 0.346 | 0.341 | 0.340 | 0.336 | 0.323

(0.010) | (0.006) | (0.006) | (0.005) | (0.005) | (0.004) | (0.005) | (0.004) | (0.004) | (0.004)

Note: Standard errors in parentheses.
Source: INE — Statistics Portugal, EU-SILC 2009-2018.

The total RE of each of the three types of policy instruments considered are presented
in Table 7, making it possible to identify the individual contribution of pensions, other
(social) benefits and taxes to lower income inequality.

The instrument with higher RE is undoubtedly pensions, reducing the Market income
Gini by about 12 p.p. Although Portuguese pensions cannot be actually classified as an instru-
ment of redistribution policy given that they there are mostly contributive, their relevance to
reducing Market income inequality is easily explained. Pensions represent a very significant
part of the total houschold income, as already discussed, and a substantial proportion of
the households that get income from pensions have zero Market income.® Hence, they are
strongly “regressive” in the transition from Market to MarketP income, ¢.e., a considerable
proportion of their recipients live in households with zero Market income, and thus pensions
generate a large re-ranking effect, as discussed later.

The redistributive impact of other benefits is rather small, reducing the Gini by less than
3 p.p. throughout. Their highest RE is in 2012-13, during the crisis, explained by the role
of automatic stabilisers, such as unemployment benefit, which naturally declined post-crisis
and to values lower than those pre-crisis. The low redistributive efficacy of other benefits is
largely due to their small weight in total household income which is, undoubtedly, one of
the main weaknesses of the Portuguese redistributive policies.

The most important modification in the redistributive capacity of any instrument
considered in this period is that of taxes, which greatly reduce inequality in the transition
between Gross and Disposable income. Pre-crisis taxes RE was about 4 p.p., which more
than doubled to 6.2 p.p. in 2013 as a result of the austerity policies and tax system changes.
Post-crisis, their RE remained at about the same level, even after some of the crisis extraor-
dinary tax measures were removed. Recognising this substantial increase in the RE of taxes

8 Throughout this period, about 24% of the households have zero Market income, whilst 48% of the households
that get pension income earn zero Market income.
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is particularly relevant because it endorses the re-evaluation of the evolution of inequality
in Portugal in this period. Increasing inequality in Market income during the crisis was
not transmitted to Disposable income, or only very marginally, because of the increased
redistributive efficacy of taxes. Post-crisis, this growing efficacy of taxes together with policy
reversals and economic recovery led to a larger reduction in Disposable income inequality.

Table 7: Redistributive Effects of Cash Benefits and Household Taxes

2008 2009 2010 2011 2012 2013 2014 2015 2016 2017

Pensions 0.110 0.114 0.114 0.121 0.125 0.127 0.127 0.122 0.123 0.124

(0.004) | (0.004) | (0.003) | (0.004) | (0.004) | (0.003) | (0.003) | (0.003) | (0.003) | (0.003)

Other benefits | 0.023 0.029 0.027 0.026 0.030 0.028 0.023 0.021 0.018 0.018

(0.001) | (0.002) | (0.001) | (0.001) | (0.001) | (0.001) | (0.001) | (0.001) | (0.001) | (0.001)

Taxes + SSC 0.040 0.042 0.043 0.051 0.050 0.062 0.063 0.064 0.062 0.061

(0.001) | (0.001) | (0.001) | (0.002) | (0.001) | (0.001) | (0.001) | (0.001) | (0.001) | (0.001)

Note: Standard errors in parentheses.
Source: INE — Statistics Portugal, EU-SILC 2009- 2018.

Figure 1 summarises the RE of all three instruments, and shows how their increased
redistributive efficacy during the crisis was clearly linked to the higher taxes RE. Their
joint RE is about 20 p.p., with a maximum of 21.7 p.p. in 2013. However, if pensions are
excluded, this value drops to below 10 p.p.

Figure 1: Summary of the effects of benefits and taxes in reducing inequality
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Figure 1 gives a clear image of how the redistributive efficacy of pensions, other social
transfers and direct taxes evolved in Portugal in recent years, particularly during the economic
crisis. Nonetheless, it does not provide a comparison with that of other countries, namely
those of the EU. Although much research on the redistributive efficacy of social transfers and
taxes has been published recently, it remains difficult to find studies directly comparable to
the present one, covering the same time period and specifically addressing the redistributive
role of pensions. However, some comparisons are possible with, for example, Alves (2012)
and Mantovani (2018) who estimate the redistributive effect of social transfers and taxes in
2009 and 2012, respectively. They conclude that social transfers (excluding pensions) have,
in Portugal, a lower redistributive efficacy whilst the fiscal system has a higher than average
redistributive efficacy compared to that of the other EU countries.

As discussed before, the progressivity of a tax, or the regressivity /targeting of a social
benefit, is essential to ensure an increase in the RE of a given income component. As ex-
pected, Table 8 shows negative Kakwani values for pensions and other benefits, and positive
values for taxes.

Table 8: Kakwani index of Benefit/Tax Progressivity

2008 2009 2010 2011 2012 2013 2014 2015 2016 2017

Pensions -0.938 | -0.918 | -0.929 | -0.954 | -0.929 | -0.964 | -0.970 | -0.967 | -0.959 | -0.989

(0.026) | (0.019) | (0.020) | (0.018) | (0.020) | (0.016) | (0.015) | (0.017) | (0.016) | (0.013)

Other benefits | -0.771 | -0.785 | -0.772 | -0.796 | -0.812 | -0.755 | -0.749 | -0.730 | -0.709 | -0.731

(0.025) | (0.025) | (0.030) | (0.030) | (0.024) | (0.030) | (0.038) | (0.028) | (0.036) | (0.032)

Taxes + SSC | 0.173 0.184 0.177 0.189 0.213 0.209 0.208 0.206 0.207 0.205

(0.005) | (0.004) | (0.004) | (0.004) | (0.003) | (0.003) | (0.003) | (0.003) | (0.003) | (0.002)

Note: Standard errors in parentheses.
Source: INE — Statistics Portugal, EU-SILC 2009-2018.

In absolute value, the instrument with highest Kakwani values is pensions, but this re-
sult needs to be interpreted with due care. The negative Kakwani values show that, when
transferring from Market to MarketP income, a very significant part of pensions goes to
households that have low or zero Market income, and therefore are placed in the lowest
percentiles of the Market income distribution. If, instead, households were always ranked
by Disposable income, the highest pensions would go to houscholds placed on the highest
percentiles of the Disposable income distribution, rather than to those close to its bottom.

The (absolute) Kakwani values for other benefits are also high, although decreasing in
recent years. Given that its RR is minute (see Table 9), it can be argued that these values
are accurate in showing that most of these benefits are paid to low income households and
indicating a very high targeting level.



NoTAs ECONOMICAS
Julho '20 (23-42)

Finally, tax progressivity increased significantly since 2011 as a result of changes in the
tax system and the introduction of extraordinary surtaxes. Together with the already dis-
cussed increase in the average tax rate, they explain the rise in the RE of taxes. Furthermore,
it should be noted that taxes and SSC are analysed together because of data availability
limitations. As most of the SSC that applies to employees are proportional and remained
relatively constant throughout this period, income tax progressivity is underestimated by
the Kakwani index.

The results on the level and evolution of tax progressivity are even more relevant given
how high this progressivity was already in Portugal at the start of the period analysed, as
indicated by the Kakwani index. Using a similar methodology, Verbist and Figari (2014)
show how Portugal was one of the UE-15 countries with highest level of tax progressivity,
but also a below average weight of direct taxes in Gross income.’ The results in Table 8
emphasise how taxes progressivity and weight in income increased together in this period.

Table 9 shows the re-ranking effect (RR) associated with each of the three instruments
analysed in this paper. Taxes and other benefits have virtually negligible RR throughout this
period, which implies that their REs do not generate significant changes in the households’
rankings on the income distribution. Conversely, and as already discussed, pensions gener-
ate very significant, and growing, RR in the transition from Market to MarketP income,
reaching a maximum of 0.117 in 2015.

Table 9: Reranking effect (RR)

2008 2009 2010 2011 2012 2013 2014 2015 2016 2017

Pensions 0.067 0.068 0.074 0.100 0.098 0.103 0.102 0.117 0.108 0.107

(0.004) | (0.004) | (0.004) | (0.006) | (0.005) | (0.005) | (0.005) | (0.005) | (0.004) | (0.004)

Other 0.004 | 0.004 | 0.005 | 0.004 | 0.005 | 0.008 | 0.007 | 0.005 | 0.004 | 0.004
benefits

(0.0004) | (0.0005) | (0.0005) | (0.0004) | (0.0004) | (0.0009) | (0.0013) | (0.0006) | (0.0005) | (0.0006)
ZSE“ * | 0003 | 0003 | 0003 | 0004 | 0003 | 0.003 | 0.003 | 0003 | 0.003 | 0.003

(0.0001) | (0.0001) | (0.0001) | (0.0001) | (0.0001) | (0.0001) | (0.0001) | (0.0001) | (0.0001) | (0.0001)

Note: Standard errors in parentheses.
Source: INE — Statistics Portugal, EU-SILC 2009-2018.

The VE of each instrument are shown in Table 10. As discussed earlier, these are equal
to the RE of each instrument when all RR is excluded. Given the negligible RR of both
taxes and other benefits in Table 9, their VE are very similar to their total RE, but the large
RR of pensions generate VE well above their total RE.

9 Similar results can be found in Alves (2012) for 2009 and Mantovani (2018) for 2012.
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Table 10: Vertical equity measure (VE)

2008 2009 2010 2011 2012 2013 2014 2015 2016 2017

Pensions 0.177 0.182 0.187 0.221 0.223 0.230 0.229 0.239 0.231 0.231

(0.006) | (0.006) | (0.006) | (0.007) | (0.006) | (0.006) | (0.006) | (0.006) | (0.006) | (0.005)

Other benefits | 0.026 0.033 0.032 0.030 0.035 0.036 0.030 0.025 0.022 0.021

(0.001) | (0.002) | (0.002) | (0.002) | (0.002) | (0.002) | (0.002) | (0.001) | (0.001) | (0.001)

Taxes + SSC 0.043 0.045 0.047 0.055 0.053 0.066 0.067 0.068 0.065 0.064

(0.001) | (0.001) | (0.001) | (0.002) | (0.001) | (0.001) | (0.001) | (0.001) | (0.001) | (0.001)

Note: Standard errors in parentheses.
Source: INE — Statistics Portugal, EU-SILC 2009- 2018.

6. CONCLUDING REMARKS

This study furthers the understanding of the evolution of income inequality in Portugal,
in 2008-17, and the role played by the redistribution policies. It analyses in detail the impact
of pensions, other social benefits, and taxes plus SSC using a methodology that examines the
successive income distributions and the transitions between them, from Market to Disposable
income. Together, the three instruments made a significant and increasing contribution to
lower the income inequality generated by Market income. Between 2008 and 2017, they
reduced the Market income Gini coefficient by more than 20 p.p.

Unlike many other studies where the mostly contributive pensions are included in Market
income, their effects on inequality and income distribution are analysed individually here.
This decision is justified by the growing importance of pensions in household incomes and
the fact they are mainly state pensions, although pensions are not strictly a redistributive
policy instrument. Then, the highest reduction in inequality is detected in the transition
between Market and MarketP income (about 12 p.p.), with pensions generating large re-
-ranking effects, unlike the small movements generated by the other policies. However, this
result should be interpreted with due care: about a quarter of the Portuguese households do
not earn any Market income and pensions are their largest, or even only, source of income.
Moreover, in general, pensions do not have an equalising effect over Disposable income,
and actually made an increasing contribution to total inequality in this period, from about
17% to 31.0% in 2017.

The ‘other benefits’ have a small redistributive effect, reflecting their low weight in Dis-
posable income. However, their relative efficacy is more than proportional to their dimension
because of the significant number of benefits that are means-tested, and their high targeting
level is visibly detected by the Kakwani index. The small dimension of social benefits is one
of the strongest limitations of the Portuguese redistribution system, particularly compared
to other European countries.
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The weight of taxes in Disposable income increased significantly during this period, while
their redistributive effect increased by about 50%. As their re-ranking effect is negligible,
their total redistributive effect is identical to their vertical effect.

During the hardest period of the economic crisis, the Disposable income Gini remained
virtually unchanged, although the analysis of other inequality indicators reveals a significant
increase in the distance between the bottom and top of the income distribution during this
period. This relative stability of the Gini during the crisis is the result of two opposing
processes: a large increase in Market income inequality (about 4 p.p.) and a strong increase
in the dimension, efficacy and progressivity of taxes.

After 2014, Disposable income inequality decreased significantly, reaching one of its lowest
ever values in 2017. This reflects the joint effects of economic recovery, falling unemployment,
increases in the income of the poorest households, and improving social policies that had
been seriously weakened during the austerity period. Nevertheless, the reduced magnitude
of social policies, particularly those that are means-tested, remains a serious hindrance to
the efficacy and efficiency of social policies to advance income redistribution in Portugal.

This paper also demonstrates the fundamental part played by the fiscal system in cor-
recting the income distribution in Portugal. One of the biggest challenges to Portuguese
public policies is how to keep, or even increase, the progressivity and redistributive efficacy
of direct taxes structurally without resorting to extraordinary measures and/or increasing
the average fiscal burden.
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ABSTRACT

This article analyses the path of reforms of the Portuguese public pension system that started
around 2000. It identifies a radical transformation of the objectives and instruments of
pension policy, the organizing principles of the system and the conception of rights. Public
provision of retirement income is gradually but drastically reduced, implying the progressive
transfer of responsibility and risk to individuals. In order to explain how radical institutional
change was achieved keeping society “anesthetised”, despite the apparent stability of policies,
a reference is made to the political processes of reforms (strategies that avoid opposition
and legitimation discourses) and to the use of automatic adjustment mechanisms (instru-
ments that contribute to the de-politicization of pension cuts because they reduce spending
without requiring legislative changes).

Keywords: Social security; pensions; pension reforms; political economy.

JEL: Classification: H53; H55; 138; P16

RESUMO

Este artigo analisa a sucessdo de reformas do sistema publico de pensdes iniciada, por
volta do ano 2000, em Portugal. Identifica uma transformac@o radical dos objetivos e ins-
trumentos da politica de pensdes, dos principios organizadores do sistema e da concegio
dos direitos. A provisdo publica de rendimento na reforma reduz-se de forma gradual,
mas dréstica, implicando a transferéncia progressiva da responsabilidade e do risco para
os individuos. Para explicar como foi possivel concretizar a mudanga institucional radical,
apesar da aparente estabilidade das politicas, mantendo a sociedade “anestesiada”, faz-se
referéncia aos processos politicos das reformas (as estratégias que evitam a oposi¢do e os
discursos de legitimagao) e ao uso de mecanismos de ajustamento automético (instrumentos
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que contribuem para a despolitizacdo dos cortes das pensdes, porque reduzem a despesa
sem exigir alteracdes legislativas).
Palavras-chave: Seguranca social; pensoes; reformas das pensoes.

g ¢ > P 5

Agradecimento: Estou imensamente grata ao Dr. Joaquim Feio pela leitura critica da

versdo preliminar do presente artigo. Os seus comentarios e conselhos inspiradores muito
contribuiram para melhorar a versao final do texto.

44



Maria CLARA MURTEIRA

A EROSAO DRASTICA DA SEGURANGA
DE RENDIMENTO NA REFORMA
EM PORTUGAL

[UJnless one ts practising a self-consciously ideational social science, one
might be, as Keynes famously put it, a Euclidian geometer in a non-Euclidean
world (Keynes, 1957, 16). That is, to continue his geometric metaphor, we
might lwe in a world of knots and spheres, but without attending to ideas,
soctal scientists are equipped to see only right angles and squares.

Blyth (2011: 83)

1. INTRODUCAO

No artigo citado em epigrafe, Blyth salienta que as ideias sdo fundamentais para
entender, ndo s6 a natureza da agdo humana, mas também a causalidade em ciéncias
sociais. Os processos ideacionais — conceito que inclui ideias politicas, crencas culturais e
ideologias politicas (Béland e Mahon, 2016) — tém merecido uma atencio crescente na
investigagdo sobre mudanga em politica social. As ideias interagem com as instituigdes e
os fatores de contexto (a mudanca demografica e econdémica, as lutas politicas, etc.), sdo
veiculadas por atores concretos (académicos, instituigdes internacionais, think tanks, partidos
politicos, etc.), podem ser difundidas de diversas formas (hierarquica ou espacial, por
replicacdo ou inspiragdo) e o seu impacto pode ser diferenciado consoante o contexto
institucional e politico. Como Béland (2005) salientou, as ideias ndo sdo meros epifenomenos,
meros “eventos mentais” sem efeitos materiais, podendo ser tratadas como variavel
independente no estudo da politica.

I num quadro marcado pela influéncia de ideias ¢ de normas politicas difundidas ao
nivel transnacional e europeu que se inscrevem as reformas do sistema publico de pensdes
conduzidas em Portugal, desde a viragem do século. Nao podem, por isso, estas reformas
ser explicadas apenas por fatores de contexto (como as pressdes orcamentais associadas ao
envelhecimento demogréfico) ou idiossincrasias nacionais. As ideias difundidas, ao nivel
transnacional e europeu, sobre a necessidade de reformar os sistemas publicos de pensdes
¢ os modelos de provisdao recomendados, influenciaram de forma decisiva as reformas
nacionais das pensdes. Destaca-se, primeiramente, a agenda politica impulsionada pelo
Banco Mundial, desde meados dos anos noventa. A influéncia das ideias e das normas de
atuacdo politica recomendadas pelo Banco Mundial (1994) fez-se sentir em Portugal, a
partir de 1996, ano em que foi instituida a Comissao do Livro Branco da Segurancga Social,
encarregada de propor medidas de reforma da seguranga social. Os trabalhos da Comissao
langaram no espago publico a discussdo sobre a sustentabilidade financeira das pensdes em
contexto de envelhecimento demografico, iniciando a “construcido social da necessidade”
(Cox, 2001) de reformar pensdes. Mais tarde, o processo de integra¢do econdémica europeia
foi um importante catalisador das reformas nacionais das pensdes. Com a Unido Econémica
e Monetaria, as institui¢des europeias encarregadas dos assuntos econémicos e financeiros
passaram a exercer pressdes diretas para a reducdo da despesa com os sistemas publicos
de pensdes. E embora as politicas sociais tenham continuado a ser definidas ao nivel na-
cional, a influéncia europeia fez se sentir também ao nivel “cognitivo”, apés a Cimeira de
Lisboa, através do método aberto de coordenac¢ao (MAC). Este instrumento de governagao
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visa promover a convergéncia das politicas nacionais, de forma nao vinculativa, através da
defini¢do de objetivos comuns, do uso sistematico de linhas diretrizes e indicadores e da
comparacio do desempenho dos paises (benchmarking). A efetiva convergéncia das politicas
nacionais de pensdes ¢ reconhecida nos relatérios que sintetizam os resultados das duas
primeiras rondas do MAC (EC, 2003; 2006). Portugal nao foi excegdo, pois as reformas
introduzidas desde a primeira década dos anos dois mil alinharam-se com os modelos e as
ideias politicas difundidos através de soff law a nivel europeu.

O resultado da referida trajetéria de reformas foi a erosdo gradual, mas drastica, da
seguranca de rendimento na reforma. Facto que interpela a questionar como foi possivel
introduzir a mudanca institucional descrita mantendo a sociedade anestesiada. Para esclarecer
esta questdo, impde-se uma reflexdo breve sobre os processos politicos das reformas (o papel
das estratégias de blame avoidance ¢ dos discursos de legitimac@o) e o recurso a instrumentos
de politica como os ajustamentos paramétricos automaticos.

2. A “NOVA ORTODOXIA DAS PENSOES”

O consenso ideologico do péds-guerra que permitiu a emergéncia e, mais tarde, a expansao
dos sistemas publicos de pensdes, em muitos paises desenvolvidos da Europa e do mundo,
comegou a diluir-se em meados dos anos setenta.

Estes sistemas foram instituidos num tempo marcado pelo influxo da Teoria Geral de
Keynes. Prevalecia entdo a ideia de que os programas de transferéncias sociais eram bené-
ficos em si mesmos e favoraveis ao bom funcionamento da economia, pela sua capacidade
de sustentar a procura agregada, o emprego ¢ o crescimento econémico. Beveridge (1944)
perfilhou esta visdao. Em Full Employment in a Free Society argumentou que a economia do
tempo de guerra demonstrava que o pleno emprego (condigdo necessaria para viabilizar as
recomendacdes do seu relatorio Social Insurance and Allied Services) podia ser assegurado “pela
socializagdo da procura sem a socializagdo da producdo” (Beveridge, 1944: 29) e que as
transferéncias sociais poderiam contribuir para esse fim: “A despesa em consumo privado
pode ser aumentada e estabilizada pela agdo do Estado na redistribui¢io do rendimento,
através de medidas de seguranca social e da tributacido progressiva” (Beveridge, 1944:
30). As transferéncias sociais que elevassem a propensdo a consumir de forma duradoura,
promovendo a redistribuicdo a favor dos grupos de menor rendimento, poderiam ter um
impacto positivo na acumulac@o de capital, no nivel de produgao e rendimento. Esta pers-
petiva, dominante até meados da década de setenta, favoreceu a expansdo dos sistemas
de seguranga social.

A partir do final dos anos sessenta, as ideias de pendor liberal passaram a adquirir
expressao nos circulos académicos e politicos, afirmando a superioridade dos mecanismos
de mercado relativamente a intervengdo econémica do Estado. As politicas econémicas
keynesianas e o Estado de Bem-estar tornaram-se alvos privilegiados de critica. No que
respeita aos programas de seguranca social, os autores monetaristas imputam-lhes efeitos
econdémicos adversos. Iriedman (1967) propds mesmo a sua substitui¢io por um esquema
de imposto negativo, que teria menores custos, concentraria recursos nos verdadeiramente
necessitados e interferiria menos na liberdade individual ¢ no mecanismo de mercado.

46



Maria CLARA MURTEIRA

A EROSAO DRASTICA DA SEGURANGA
DE RENDIMENTO NA REFORMA
EM PORTUGAL

Outros autores salientam os efeitos redistributivos adversos, por supostamente favorecerem
as classes médias e ndo beneficiarem apenas os pobres (Stigler, 1970). A partir dos anos
setenta, o contexto macroeconémico marcado pela estagflacdo criou a oportunidade para
o questionamento frontal das ideias e politicas keynesianas e propiciou a afirmac¢io de um
outro quadro de pensamento econémico. O monetarismo tornou-se influente, dando lugar,
mais tarde, & nova economia classica.

A mudanca do paradigma econémico dominante teve repercussdes profundas na forma
de perspetivar a generalidade dos problemas econémicos que ¢ hoje corrente. A questdao
das pensdes nao foi exce¢do. Os influentes trabalhos de Feldstein (1974; 2005), assentes nas
premissas do modelo neoclassico, estabeleceram os alicerces teoricos da “nova ortodoxia” das
pensdes. Feldstein acusou os sistemas de pensdes financiados por reparti¢ido de deprimirem a
poupanga, a acumulacio de capital e o crescimento econémico. Analisando o problema a luz
do ‘principio da escassez’, o autor pressupde que o nivel de produgdo ¢ determinado apenas
pela disponibilidade de fatores produtivos. Como o envelhecimento demografico implicaria
a escassez de trabalho, para sustentar o crescimento econémico futuro, seria necessario asse-
gurar um ritmo superior de acumulacdo de capital, o que s6 seria possivel se a poupanga se
elevasse (o que exigiria a redugdo da parcela da producido corrente afeta a consumo). Para
tal, argumenta a favor das reformas que introduzem um patamar de capitaliza¢do, porque
pressupde que os esquemas de reparti¢do afetam negativamente a poupanga (a obrigacao de
contribuir reduziria a poupanca dos trabalhadores e os reformados tenderiam a consumir
a totalidade da pensao). Portanto, o consumo dos reformados deveria ser contido; a redu-
¢ao do consumo dos ativos nio seria desejavel, pois desincentivaria o esfor¢o, produzindo
efeitos adversos na oferta de trabalho e na produgao futura. Importaria, portanto, reduzir
as pensdes garantidas pelos sistemas de reparticio.

As premissas em que assenta o modelo de Feldstein sdo questionaveis a luz de perspeti-
vas tedricas alternativas (ver Cesaratto, 2005). Pivetti (2006) caracterizou o debate sobre as
pensdes como “o epitome absoluto da dicotomia entre o ‘principio da escassez’ e o ‘principio
da subutilizag¢do de recursos numa economia de mercado’ (Pivetti, 2006: 381). Admitindo
a possibilidade de subemprego dos fatores de producdo, a questdo das pensdes passa a ser
encarada sob uma outra 6tica. Numa economia em que ha subutilizagio de recursos, o nivel
de producio deixa de poder ser explicado apenas por fatores de oferta. Neste caso, ndo ¢
necessario reduzir o consumo (diminuindo a generosidade do sistema de pensdes ou o nivel
de vida dos ativos) para assegurar um maior nivel de investimento, porque ndo ha nenhum
mecanismo que assegure o ajustamento automatico do investimento a poupanga disponivel
(visdo keynesiana). A reduc¢@o do consumo pode ser contraproducente. Um sistema de pensdes
que redistribua rendimento de forma a elevar a propensdo a consumir de forma duradoura
pode mesmo ser favoravel a acumulacdo de capital e ao crescimento, por ter capacidade de
sustentar a procura de bens de consumo (Pivetti, 2006).

Todavia, a analise econémica das pensdes hoje dominante assume o ‘principio da es-
cassez’. Como esta perspetiva se tornou hegemonica, a necessidade de reformar os sistemas
publicos de pensdes é tomada, em geral, como uma verdade indiscutivel. Sé os modelos de
reforma e as estratégias de execucio sao objeto de debate.



NoTAs ECONOMICAS
Julho '20 (43-63)

A PRIVATIZACAO DAS PENSOES

O monetarismo teve o seu laboratoério de experimentac¢do no Chile, em 1981, onde se
desenvolveu o primeiro ensaio de “privatizacido das pensdes”, com a transi¢do para um
sistema privado com contas individuais de poupanga-reforma.! Seguiu-se o Reino Unido,
em 1986. Alguns paises da América Latina introduziram sistemas privados de pensoes, no
inicio dos anos 1990. Mas o novo paradigma — a “nova ortodoxia das pensdes” (Miiller,
2003) — s6 se tornou influente em meados da década de 90.

Ap6s a publicac@o do relatério Averting the Old Age Crisis, o Banco Mundial (1994) passou
a liderar uma campanha transnacional para a afirmacdo do novo paradigma. O documento
foi crucial para a afirmagio da “nova ortodoxia das pensdes”, porque sistematizava a cri-
tica dos sistemas publicos de pensdes, providenciava uma justificagdo para uma mudanga
radical no modelo de provisdo de rendimento na reforma em contexto de envelhecimento
demografico e propunha uma alternativa. O modelo de reforma recomendado envolvia a
reducdo do papel redistributivo do Estado e o desenvolvimento da provisdo complementar
privada; incluia trés pilares: um primeiro pilar pablico redistributivo, centrado na provisao
de niveis minimos de rendimento, sobre o qual se edificaria um segundo pilar complementar,
privado e obrigatério, com contas individuais de poupancga-reforma, ao qual se adicionaria
um terceiro pilar constituido por esquemas privados voluntarios.

Para promover esta agenda politica, o Banco Mundial operou em cooperagio com ou-
tras instituigdes internacionais, como a OCDE, o FMI, etc., redes de peritos, economistas
monetaristas do Chile, think tanks libertarios, consultores individuais, entre outros, na difusio
de novas ideias e normas politicas (Orenstein, 2008). Nos paises que enveredaram pela priva-
tizagdo, os atores politicos transnacionais exerceram influéncia nas fases de desenvolvimento,
transferéncia e execu¢do das reformas. Estes atores influenciaram os processos politicos de
diversas formas (difusdo de normas de atuacio, coer¢do), utilizando diversos mecanismos
(desenvolvimento e promocao de ideias, financiamento, assisténcia técnica), operando em
coligag@o com atores politicos nacionais e grupos de interesse ligados ao sector dos seguros
e fundos de pensdes (tema extensivamente analisado em Orenstein, 2008). As reformas das
pensdes sdo hoje consideradas um caso de “politica global”, porque contaram com o envolvi-
mento direto “de atores politicos que operam num espaco transnacional no desenvolvimento,
na transferéncia e na execugdo da politica” (Orenstein, 2005: 180). Até 2004, mais de trinta
paises, com modelos de provisdio maioritaria ou exclusivamente publica, enveredaram pela
privatizagdo. Este movimento teve maior incidéncia na América Latina, desde o inicio dos
anos 1990, e na Europa Central e de Leste, apos 1997, mas atingiu igualmente paises de
Africa ¢ da Asia (Orenstein, 2013).

Em 2004, a difusdo destes esquemas foi praticamente suspensa ¢ depois da crise finan-
ceira global entrou em refluxo (Orenstein, 2011). Uma elevada percentagem dos paises que
optaram por privatizar as pensdes ja reverteu essas reformas (cerca de sessenta por cento,
segundo Ortiz et al., 2018). Estdo hoje bem identificados os problemas sociais e econémicos
associados a esta opgao politica: baixa taxa de cobertura, inadequagao das presta¢des garan-

! O conceito de privatizagio das pensdes corresponde “[a substitui¢do] total ou parcial dos sistemas de pensdes
de reparti¢do pré-existentes por sistemas privados de contas individuais de poupanga-reforma” (Orenstein, 2011: 65).
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tidas, aumento das desigualdades, elevados encargos para os orcamentos publicos devido aos
custos de transicdo, elevados custos administrativos, que absorvem uma parcela consideravel
do valor das poupangas acumuladas nas contas individuais, etc. (Ortiz et al. 2018).
Muitos paises desenvolvidos, em particular da Europa Ocidental, ndo introduziram
aconteceu pela porta dos fundos” (Orenstein,

«

reformas tao drasticas, mas a privatizagio’
2011). Os novos modelos de provisdo reduziram significativamente a generosidade das
pensdes publicas, favorecendo o desenvolvimento em paralelo dos esquemas privados. Nal-
guns casos, os ultimos tornaram-se obrigatérios, como na Suécia; noutros, voluntarios, mas
promovidos através de incentivos fiscais, como na Alemanha. Estas reformas conduzem,
em ambos os casos, a reducdo drastica das taxas de substituicdo (relagdo entre a primeira
pensdo e o dltimo salario), mas vdo levar algumas décadas a fazer sentir plenamente os
seus efeitos. Na realidade, os sistemas de pensdes generosos da Europa Ocidental ja “foram
estripados” (Orenstein, 2014: 64).

3. AS REFORMAS DAS PENSOES NA UNIAO EUROPEIA

Na Unido Europeia (UE), com o processo de integragdo econdémica ¢ monetaria, os
instrumentos de politica macroeconémica ao dispor dos governos foram drasticamente li-
mitados. A politica econémica reorientou-se para a oferta, o que teve implicagdes profundas
na concecdo e estruturagiao das politicas sociais em geral: em vez de se orientarem para
assegurar a protecdo dos individuos em relagao aos mercados, passaram a direcionar-se para
promover a sua inser¢ao no mercado.

Em particular, as politicas de oferta reservam aos sistemas publicos de pensdes um papel
meramente instrumental, subordinando-os aos imperativos do equilibrio or¢amental e de
eficiéncia no mercado de trabalho (o que exige contribui¢des baixas, para nio elevar os
custos do trabalho, e pensdes pouco generosas, para nao desincentivar a oferta de trabalho)
e ao primado da competitividade (CE, 2006).

E reconhecida hoje a coincidéncia, quer no tempo, quer na orientagdo geral, das reformas
conduzidas em muitos Estados-membros, desde 2000, embora a convergéncia das politicas
nacionais de pensoes tenha sido promovida de modo nio vinculativo, através de soft law.
O instrumento de governacio adotado foi o “método aberto de coordenacdo”. Este meca-
nismo pretende influenciar as decisdes nacionais relativas as pensdes sem impor a mesma
orientagdo aos paises. O objetivo é criar uma “visao politica comum” através da harmoniza-
¢ao de ideias, conhecimentos e normas de atuac¢do. A convergéncia das politicas nacionais é
promovida através da defini¢do de objetivos comuns, do uso sistematico de linhas diretrizes
e de indicadores estruturais e da comparagao do desempenho dos paises (benchmarking). Os
relatérios que sumariam os resultados alcancados no ambito das duas primeiras rondas do
MAC identificam a existéncia de “linhas comuns de reforma” que obedecem a uma “visao
politica comum” (CE, 2003; 2006).

2 Conceito usado numa acegio lata, incluindo as reformas que “reduzem a redistribuicio realizada pelos sistemas
de repartigdo e estreitam o lago entre contribuigdes e pensdes a escala individual”, consideradas “privatiza¢do”, porque
“tendem a reduzir a confianga no Estado e a facilitar a transi¢do para a provisdo privada em paises ou circunstancias
em que a privatizagao total das pensdes ndo ¢ politicamente exequivel” (Orenstein, 2011: 66).
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O Livro Branco sobre pensdes (CE, 2012) reconhece que as referidas reformas dos
sistemas publicos causaram significativas reducdes das taxas de substituigdo, mas insiste na
necessidade de prosseguir o rumo de contengio de despesa, para assegurar a sustentabilidade
financeira. Paralelamente, afirma a importancia do objetivo da adequagao das pensdes.
A questao fundamental é que esse objetivo, apesar de declarado, deixou de ser assumido
como responsabilidade social. Para o alcangar, invariavelmente, os documentos oficiais das
institui¢des europeias preconizam solugdes de mercado: a permanéncia dos idosos no mer-
cado de trabalho (aumentar a idade da reforma, restringir o acesso a reforma antecipada,
apoiar o prolongamento da vida profissional) e o recurso aos mercados financeiros (apoiar
o desenvolvimento de esquemas de poupanga-reforma complementar).

Se alguma duvida restasse sobre o projeto da Unido Europeia para as pensdes, bastaria
ler um curto excerto do Livro Branco para a dissipar. A propésito das alternativas que
podem ser utilizadas para manter os niveis de vida, sugere-se “pensodes profissionais e indi-
viduais, seguros de vida e outras formas de acumulacZo de ativos (...) [e] instrumentos (por
exemplo contra-hipotecas) que permitem as pessoas converter ativos (em geral, a sua casa)
em rendimentos de reforma adicionais” (CE, 2012: 6).

4. 0 RISCO DE REVERSAO DE REFORMAS

A preocupagdo com o impacto das reformas ja decretadas nos niveis futuros das pensdes
¢ um tema recorrente em documentos oficiais recentes das institui¢des europeias (EC, 2015;
2018). Nao porque se advogue a inversdo da trajetoria seguida, mas porque se teme que
isso possa vir a acontecer. De forma tacita, admite-se a radicalidade das reformas passadas.
Reconhece-se que o reforgo da sustentabilidade financeira provocara a redugdo substancial
da generosidade das pensdes nas proximas décadas, o que obriga a equacionar a “sustentabi-
lidade politica dessas reformas”. Por exemplo, nalguns documentos recentes das institui¢des
europeias surgem mengoes ao “risco de reversdo das reformas” (Eurogroup, 2016; ECOFIN,
2018). Portugal é considerado um dos paises com maior probabilidade de reversao de reformas
das pensdes, pois ¢ um dos Estados-membros em que se projeta um maior crescimento do
indice de dependéncia dos idosos e uma das redu¢des mais drasticas das pensdes futuras (se
as regras atuais permanecessem inalteradas). Se nada se alterar, Portugal podera sofrer as
maiores quedas do racio das prestagdes (quociente entre a pensdo média do sistema publico
e o salario médio na economia) e da taxa de substitui¢do (quociente entre o valor médio da
primeira pensdo e o valor médio do saldrio no momento da passagem a reforma), 20 e 27
pontos percentuais, respetivamente, até 2060 (Carone et al., 2016). As projecoes do ultimo
Ageing Report (CE, 2018) apontam mesmo para uma redugao de 2,2 pontos percentuais da
parte do PIB a destinar as pensoes, até 2070, apesar do previsivel crescimento do peso da
populacdo idosa, o que é o indicio mais forte do recuo programado do sistema. Ou seja, se
nada for feito para reverter as reformas ja decretadas, a inacdo tera um profundo impacto
transformador. A retracdo do sistema publico de pensdes em Portugal estd a decorrer de
forma lenta ¢ gradual, desafiando a nossa capacidade de a interpretar.
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5. 0 QUADRO CONCEPTUAL DE REFERENCIA

Importa, portanto, dispor de instrumentos de analise adequados para revelar a radicali-
dade da mudanga institucional operada em Portugal. A perspetiva de Hacker (2004; 2005)
afigura-se particularmente relevante. O autor da importantes contributos para o estudo das
formas de mudanga institucional que ocorrem apesar da aparente estabilidade das politicas.
Em particular, providencia um eixo de analise essencial para clarificar o sentido (na dupla
acegdo de orientagdo e significado) da trajetédria de reforma do sistema publico de pensdes
iniciada na viragem do século.

Segundo Hacker, para apreender a mudanca dos sistemas de seguranca social, é fun-
damental mudar o foco da analise, de uma concec@o centrada na redistribuigio do rendimento,
para uma concecdo focada na dimensao seguradora. Esta mudanga de perspetiva ¢ essencial
para obter uma imagem melhor definida do desenvolvimento destes sistemas. Em geral, os
estudos sobre seguranca social reconhecem que a sua principal fungio ¢ garantir a seguranga
de rendimento. Apesar disso, habitualmente, analisam e avaliam a seguranca social como
se a sua funcdo primordial fosse a redistribui¢io de rendimento. O autor esclarece “Apesar
de a seguranca social redistribuir rendimento, (...) o seu objetivo principal ¢ moderar os
riscos de perda ou insuficiéncia de rendimento” (Hacker, 2005: 50). Isto significa que a
redistribui¢do ¢ instrumental, porque ocorre para realizar a seguranca de rendimento. No
caso das pensdes, o objetivo primordial ¢ garantir a seguranca de rendimento na reforma
(como, em geral, é reconhecido).

Colocar a dimensdo seguradora no centro da analise permite evidenciar a fronteira entre
a “socializac¢@o” e a “privatizagao” do risco (e da responsabilidade). Ocorre socializagao do
risco, se existem mecanismos coletivos de protecido dos individuos e familias, quando estes
enfrentam contingéncias que pdem em causa a sua seguranca de rendimento; a protegao
¢ assumida como responsabilidade social. Por seu turno, o risco ¢ privatizado, quando os
individuos e familias enfrentam isoladamente essas contingéncias; a prote¢dao é uma res-
ponsabilidade individual ou familiar. Colocar a dimensao seguradora no centro da analise
permite também perceber as mudangas dessa fronteira, ou seja, as mudangas institucionais
que correspondem a transferéncia do risco (e da responsabilidade) para os individuos.
A privatizac¢do do risco (e da responsabilidade) acontece quando “se fragmenta e enfraquece
os mecanismos de protegao coletiva” deixando “os individuos e as familias a enfrentar em
grande parte isoladamente os riscos sociais” (Hacker, 2005: 50).

Tendo este quadro conceptual como referéncia, caracteriza-se, de seguida, o sentido da
trajetéria de reforma do sistema publico de pensdes, iniciada em 1999, em Portugal. Em
primeiro lugar, sumariam-se as principais altera¢gdes no quadro regulamentar do sistema
publico de pensdes.? Atribui-se particular atencdo a “reforma de 20077, assim designada
porque foi neste ano que se publicaram a Quarta Lei de Bases da seguranca social e o
diploma que a regulamentou, legislacdo que veio sistematizar e completar o movimento
reformista iniciado na viragem do século. Examinam-se, depois, os aspetos qualitativos
essenciais que caracterizam a mudanca institucional realizada — a alteragdo dos objetivos e

3 Referimo-nos a reforma do regime geral de seguranca social. No entanto, o regime da Caixa Geral de
Aposentagdes tornouse fechado e convergente com o primeiro, a partir de 31 de Dezembro de 2005.
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instrumentos da politica de pensdes, dos principios organizadores do sistema e da conce¢do
dos direitos. Conclui-se que a trajetéria de reforma adotada conduz ao enfraquecimento
gradual da protegdo coletiva e a consequente transferéncia da responsabilidade e do risco
para os individuos.

6. PRINCIPAIS ALTERACOES REGULAMENTARES EM PORTUGAL

O sistema publico de pensdes em Portugal, enquanto sistema unificado e universal, foi
instituido tardiamente. Nos anos noventa, ndo tinha ainda atingido a fase de maturidade.
Ao longo desta década, foi ainda objeto de significativas alteragdes regulamentares com
vista & sua consolidacdo ¢ expansdo. Em 1990, os reformados passaram a receber o décimo
quarto més. Em 1993, uma reforma de grande amplitude consolidou o sistema dotando-o
de regras proprias dos sistemas em fase de maturidade. Em 1996, iniciou-se a politica de
melhoria das pensdes mais degradadas, aprofundada em 1998, com a ado¢do do objetivo
de convergéncia da pensdo minima com o salario minimo nacional (liquido da contribuigao
a cargo do trabalhador). A convergéncia s6 foi concluida em meados da década seguinte.
A reforma de 1993 veio substituir algumas regras anacronicas por outras mais adequadas
a fase de maturidade: o prazo de garantia para acesso a pensdo de velhice aumentou para
quinze anos; as pensdes passam a ser calculadas com base nas remuneracdes dos melhores
dez anos dos ultimos quinze de atividade; a taxa anual de formacdo da pensdo fixou-se
em 2%. O divisor utilizado para o calculo da remunera¢do média passou a considerar as
remuneracdes efetivamente auferidas. A idade da reforma das mulheres convergiu com a
dos homens. As remuneragdes consideradas para o calculo da pensido passaram a ser reva-
lorizadas. A observacio das regras instituidas em 1993 permite inferir os objetivos politicos
implicitos. O céalculo da pensdo dependia das melhores remunerag¢des dos ultimos anos
de atividade, para assegurar um nivel de vida préximo do alcanc¢ado no final de carreira
e a indexacdo aos precos garantia a manutencdo do valor real das pensdes. Tratava-se de
assegurar a manuten¢do do nivel de vida na reforma.

Apesar das alteragoes legislativas descritas, um movimento contrario a expansdo teve
inicio em paralelo. Em 1996, o XIII Governo Constitucional, liderado por Anténio Gu-
terres, criou a Comissdo do Livro Branco da Seguranca Social. A Comissao, presidida por
Antonio Correia de Campos (que trabalhara antes no Banco Mundial), foi incumbida de
avaliar o sistema e propor medidas de reforma, consideradas necessarias devido ao risco
de insustentabilidade financeira, decorrente de alteragdes demograficas, mas também eco-
noémicas e sociais. Publicado dois anos mais tarde, o Livro Branco (CLBSS, 1998) espelhou
uma orientagao consentanea com a visio do Banco Mundial (1994) para as reformas das
pensdes. Recomendava a instituigdo de uma pensao universal, que seria complementada por
uma segunda pensao obrigatoria financiada por capitalizac¢@o. Previa-se a fixacdo de um teto
contributivo (plafond), de modo que as contribui¢des excedentarias fossem canalizadas para
o financiamento do esquema complementar. Este poderia ser gerido por entidades publicas,
privadas ou mutualistas, dependendo da escolha do beneficiario. A proposta suscitou grande
controvérsia, tendo estado no centro dos debates politicos até 2002, acabando por ser legis-
lada mas ndo regulamentada. Porém, outras propostas do Livro Branco tiveram um grande
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impacto na legisla¢do futura. Sdo exemplo: a introdug¢éo de um regime de flexibilidade na
idade de acesso a reforma; o reforco do Fundo de Estabiliza¢do Financeira da Seguranga
Social; a separac¢do do financiamento dos regimes contributivo e ndo contributivo; a defi-
nicdo de diferentes escaldes de minimos garantidos, de acordo com a duragiao da carreira
contributiva; a nova formula de calculo da pensdo baseada nas remuneragdes de toda a
carreira contributiva (em vez das remuneracdes finais).

Diversas propostas originaram grande polémica. Um grupo dissidente apresentou um
documento com uma visdo alternativa sobre as reformas (Santos et al., 1998). Todavia, o
Livro Branco foi profundamente influente. Tornou-se uma peca fundamental na “constru-
¢do social do imperativo” (Cox, 2001) de reformar as pensdes, Lancou a discussdo sobre o
problema e as suas possiveis solugdes. Contribuiu para a difusdo de ideias sobre os efeitos do
envelhecimento demogréfico na sustentabilidade financeira do sistema de pensoes, sobre a
necessidade de reformar o sistema ¢ os modelos de reforma supostamente adequados. Estas
ideias tornaram-se influentes nos circulos politicos, na academia, nos media, na sociedade em
geral. As recomendagdes do Livro Branco deixaram um cunho bem vincado na legislagao
aprovada nos anos seguintes.

A grande transformac@o das politicas de pensdes — a fase de retracdo do sistema — foi
desencadeada na viragem do século ¢ ¢ indissociavel do processo de integracdo econémica
e monetaria Europeia. Com a adogao da UEM, os comités consultivos dos ministérios das
financas trazem para o primeiro plano o debate sobre a sustentabilidade financeira dos sis-
temas de pensdes de reparticdo. A partir de entdo, os sistemas publicos de pensdes passaram
a ficar submetidos a uma atenta vigilancia por parte das autoridades europeias encarregadas
dos assuntos econémicos e financeiros e a crescentes pressdes no sentido da contengdo da
despesa. Por seu turno, o mau desempenho econémico de Portugal, a partir da adesido ao
euro, contribuiu para restringir o crescimento da receita do sistema de seguranca social,
concorrendo para encerrar o pais em cenarios de redugdo da despesa. Os efeitos da Euro-
peizagdo fizeram-se também sentir ao nivel “cognitivo”. As reformas das pensoes decretadas
em Portugal, na primeira década do novo milénio, alinharam-se com os modelos e as ideias
politicas difundidos ao nivel europeu, através do método aberto de coordenacio, adotado
na sequéncia da Agenda de Lisboa (sobre a matéria, ver EC, 2006). O Quadro | resume as
principais alteragdes nas regras de calculo e atualizac¢do das pensdes (o topico foi aprofundado
em Murteira, 2013). Em 1999, criou-se um regime de flexibiliza¢do da idade de acesso a
pensdo, medida que sinaliza a introduc@o das abordagens comportamentais no dominio das
pensdes. Adota-se entdo a logica dos incentivos (penaliza¢des por antecipacdo e bonifica-
¢des ao adiamento da reforma) e da ativagdo (manter os idosos no mercado de trabalho).

Entre 2000 e 2007, ocorreram sucessivas alteragdes legislativas, as que vdo “estripar”
o modelo anterior. Em 2000, a Segunda Lei de Bases estabeleceu uma mudanga essencial
da regra de calculo, regulamentada em 2002: as pensdes passaram a depender de uma
remuneragao de referéncia calculada com base nas remuneracées de toda a carreira. Pro-
gressivamente, as pensdes afastam-se da média das remuneragoes finais e aproximam-se da
média das remuneragoes totais, o que, em geral, reduz de forma dréstica o seu nivel, porque
os perfis de evolucio salarial tendem a ser crescentes. Esta lei ndo teve impacto imediato,
porque se previa um periodo de transi¢ido (entre 2002 e 2016) durante o qual a pensido
poderia ser calculada pela féormula mais favoravel.
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Em 2002, a Terceira Lei de Bases consagrou o principio da convergéncia dos niveis mi-
nimos de pensdes com o salario minimo nacional e imp6s mesmo um limite temporal para
a sua concretiza¢do. O processo de convergéncia foi concluido em 2006. A pensdo minima
passou a representar uma percentagem do salario minimo nacional (liquido da contribui¢éo
do trabalhador), compreendida entre 65 ¢ 100% do seu valor, dependendo da duracdo da
carreira contributiva (para uma sintese das principais alteracgdes legislativas na garantia de
nivels minimos de pensdo, ver Quadro 2).

Entre 2005 e 2007, decretaram-se multiplas alteragdes legislativas, que vieram a ser
consagradas na Quarta Lei de Bases. O argumento de justificagdo da reforma foi a necessi-
dade de assegurar a sustentabilidade de longo prazo do sistema de seguranca social. Estando
prevista no programa do XVII Governo Constitucional (2005-2009), a reforma apoiou-se
num acordo prévio entre o governo ¢ os parceiros sociais (com excepcdo da CG'TP), assinado
em 2006, e num relatorio sobre a sustentabilidade da Seguranga Social que incluia proje-
¢des de longo prazo de evolugdo de receitas e despesas, apresentado com o Orcamento de
Estado para 2006. Em 2006, a Comissao Europeia publicou projecoes alarmantes sobre o
crescimento da despesa em pensdes em percentagem do PIB, de 2005 a 2050, em Portugal.
O pais foi classificado no grupo de alto-risco em termos de sustentabilidade das financas
publicas (BP, 2011), tendo também ficado sujeito a pressdo dos pares, no quadro do método
aberto de coordenacio.

Introduziram-se duas mudangas essenciais na regra de calculo: acelerou a transi¢cdo
para a regra que faz depender a pensdo das remuneragdes de toda a carreira; instituiu-se o
“fator de sustentabilidade”, mecanismo de ajustamento automatico concebido para reduzir
o valor da pensdo a medida que aumenta a esperanga de vida na sociedade. As regras de
indexacdo foram agravadas. A atualiza¢io das pensdes passou a depender da inflacio ¢ da
taxa de crescimento econémico. SO as pensdes inferiores a um certo limiar continuam a ter
o valor real garantido. A penalizac¢do por antecipagdo também foi agravada (6% de redugdo
da pensdo estatutaria por cada ano de antecipagdo, em vez de 4,5%, como anteriormente).
A politica de minimos passou a obedecer a uma nova orientagao. Os niveis minimos de
pensdo passaram a depender do valor do Indexante de Apoios Sociais (IAS) e desligaram-se
do salario minimo nacional. Isto significa que a convergéncia dos niveis minimos de pensdo
com o salario minimo nacional, consensual a data, e completada em 2006, foi imediatamente
revertida (ver Quadro 2).
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7. 0 SENTIDO DA TRAJETORIA DE REFORMA

A sucessdo de alteragdes regulamentares introduzidas entre 1999 e 2007 configurou
uma trajetéria de reforma com diversos passos convergentes na orienta¢ao. As novas regras
provocaram corles drdsticos, apesar de graduais, nos valores das pensies, afastando-os dos niveis
remuneratorios correntes. Na transi¢do para a reforma, as taxas de substitui¢do reduzem-se
substancialmente, por duas razdes: a nova regra de calculo da remuneragao de referéncia
¢ a inclusdo do fator de sustentabilidade. No periodo da reforma, acentua-se a divergéncia
entre as pensdes e as remuneracdes correntes, porque deixou de ser garantida a manutengao
do valor real de todas as pensdes,* o que ¢ muito penalizador em contexto de longevidade
crescente, em que o periodo da reforma ¢ cada vez maior. Por seu turno, os nivers minimos
passaram a depender de decisdes discriciondrias dos governos. Comegaram a divergir do salario
minimo nacional liquido logo em 2007. A diferenca de valores era impercetivel, mas foi-se
acentuando com o passar do tempo. Em 2019, um trabalhador com carreira contributiva
superior a trinta anos recebe uma pensao minima equivalente apenas a 74,1% do salario
minimo nacional liquido. A garantia de minimos é uma questdo primordial, pois afeta uma
elevada percentagem de pensionistas do regime geral.

A OCDE estimou que, na sequéncia das altera¢des regulamentares aprovadas em 2007,
iria ocorrer uma redugdo média das pensdes futuras superior a 30% (OECD, 2007) e as
taxas de substitui¢io brutas asseguradas aos homens situados em escaldes de rendimento
baixo e médio passariam a ser inferiores aos valores médios da OCDE para estas categorias
(OECD, 2011). Porém, a erosao drastica do valor das pensdes causada por esta reforma nao
¢ clara, porque o seu efeito s6 ¢ plenamente sentido a longo prazo.

As novas regras implicaram também uma mudanga de objetivos. Ao quebrar o laco entre a pen-
sdo ¢ os salarios dos ultimos anos de atividade, as pensdes desligam-se das remuneracdes
correntes — o objetivo deixa de ser a garantia de uma elevada taxa de substituigdo do saldrio. Aceita-se
também a degradagdo progressiva do valor real das pensies superiores a um certo limiar. Logo, o
objetivo da manutengdo do nivel de vida na reforma foi abandonado.

Os principios organizadores do sistema também mudaram. Os principios redistributivos que
visavam assegurar a manutencao do nivel de vida foram substituidos por outros: normas
atuariais, proprias dos mercados seguradores (reforgo do lago entre contribui¢des e pensdes
a escala individual; pensdes dependentes da evolugdo da esperanga de vida na sociedade);
a logica dos incentivos e da ativagdo dos idosos. O Quadro 1 esquematiza as consequéncias
das alteragoes regulamentares no calculo das prestagdes, bem como no plano dos principios
e objetivos.

A reforma de 2007, classificada como “paramétrica”, ndo implicou apenas uma dife-
rente fixagdo de instrumentos; de facto, envolveu a introdugdo de novos instrumentos e a
adocido de novos objetivos. Trata-se, por esta razdo, de uma mudanga de terceira ordem (ou
paradigmatica), de acordo com a classificagao de Hall (1993). Seguindo Howlett e Cashore
(2009), tendo em conta o tempo ¢ o modo da mudanca, pode ser classificada como “gradual

+ A manutengio do valor real s6 ¢ garantida as pensdes do 1.° escaldo (iguais ou inferiores 1,5 IAS, inicialmente;
o limiar passou para 2 IAS, em Margo de 2017); as pensdes do 2.” escaldo (superiores ao limiar do 1.° escalao e iguais
ou inferiores a 6 IAS) e do 3.° escaldo (superiores entre 6 IAS e inferiores a 12 IAS) s6 serdo indexadas aos pregos,
se a taxa de crescimento economico ultrapassar certos limiares.
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paradigmatica” (um passo grande, com movimento lento). Por isso, esta reforma ilustra bem
como o impacto cumulativo de ajustamentos incrementais pode provocar descontinuidade
institucional, como Streeck e Thelen (2005) salientaram.

Em sintese, a politica de pensdes reorientou-se para novos fins. Este processo de con-
versao nao ¢ facilmente identificavel, porque os efeitos reais das alteragoes legislativas sao
pouco expressivos no imediato. No entanto, a reforma de 2007 conduziu ao enfraquecimento
substancial, apesar de gradual, da protecao coletiva — a redugdo da esfera da responsabili-
dade publica pela provisdo de rendimento na reforma, com a consequente transferéncia da
responsabilidade e do risco para os individuos. Tratouse, segundo a conceptualizacdo de
Hacker, de “privatizar a responsabilidade e o risco”.

Merece uma referéncia adicional a questdo dos niveis minimos de pensdo. O inicio do
processo de divergéncia em relagdo ao salario minimo nacional nio significa apenas a re-
ducido progressiva dos montantes garantidos; significa, sobretudo, uma mudanca no plano
dos principios — a perda da referéncia salarial para a definicio dos minimos. Facto que
contribui para representar a pensdo de nivel minimo enquanto “apoio social”, nio como
um “rendimento de substitui¢cao do salario”.

A perda da referéncia salarial para a defini¢ao das pensdes minimas enquadra-se numa
mudanca de fundo da politica de minimos sociais para idosos, que se iniciou em 2005,
com a instituicdo do Complemento Solidario para Idosos (CSI) (Quadro 2). Esta prestagdo
sujeita a condigdo de recursos, destinada a combater a pobreza dos idosos, foi sobreposta ao
mecanismo preexistente (a garantia incondicional de pensdes minimas), com o intuito de o
desmantelar. No preambulo do diploma legal que instituiu o CSI, explicita-se que se pretende
mudar de paradigma: o aumento generalizado das pensdes minimas ¢ considerado financei-
ramente insustentavel e pouco eficaz no combate a pobreza dos idosos, argumentando-se
que deveria ser substituido por um esquema de garantia de complementos de rendimento
aos idosos em situacdo de necessidade (“concentrar recursos nos estratos da populagdo com
menores rendimentos”).

Note-se que o discurso de legitimagdo desta proposta representa a pensdo minima, ndo
como um rendimento de substituigdo do saldrio, mas como uma prestagdo de redugdo da pobreza, cujo
desempenho deveria ser aferido pelos seus efeitos redistributivos. Sendo um mecanismo
universal, e como muitos dos beneficiarios nao sao pobres, seria pouco eficaz na redugdo da
pobreza. Mais eficaz seria o CSI, por concentrar recursos nos idosos pobres. E de assinalar
que uma avaliagdo centrada nos efeitos redistributivos (cuja inadequagao Hacker assinalou)
foi usada para legitimar a prestac@o selectiva e deslegitimar a universal. Como bem assinalou
Cox (2001), sem um sentido de legitimidade, um projeto de reforma tem pouca probabilida-
de de sucesso. Esta proposta evoca “a maior eficacia na atribui¢do de recursos publicos” e
remete para um ideal de solidariedade nacional (“a prote¢do dos mais vulneraveis”), quando,
na realidade, tem como consequéncia o enfraquecimento do estatuto laboral. A proposta
¢ radical: deixar de fundamentar o direito a um minimo de rendimento na reforma no
exercicio prévio de uma atividade profissional, para passar a garantir minimos apenas em
situacdo de necessidade. O fundamento do direito deixaria de ser o trabalho para passar a
ser a necessidade. O estatuto laboral ficaria claramente empobrecido.

Concluiu-se que o conjunto de alteragdes legislativas introduzido entre 1999 e 2007 foi
profundamente transformador, mas os seus efeitos nao sdo plenamente sentidos de imediato;
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por isso, a mudanca de paradigma na politica de pensdes ndo foi claramente percebida
pelos cidaddos em geral.

Em contraste, no periodo em que vigorou o Memorando de Entendimento entre o go-
verno portugués e a trotka, a mudanga foi abrupta e visivel. Diversas medidas de austeridade
penalizaram significativamente o rendimento dos pensionistas (cortes imediatos nos valores
nominais das pensdes em pagamento, congelamento das pensdes, exceto as minimas, sus-
pensdo da préreforma, entre 2012-2015, agravamento da tributagao, etc.). No que se refere
as alteragdes legislativas com cardcter permanente introduzidas no periodo, salienta-se o
refor¢o dos mecanismos de estabilizacdo automatica, em 2013. O fator de sustentabilidade
foi agravado, passando a igualar o quociente entre a esperanga de vida aos 65 anos em
2000 (antes 2006) e a esperanga de vida no ano que antecede a passagem a reforma; porém,
passou a ser aplicado apenas as reformas antecipadas. Para compensar, em 2014, a idade
da reforma aumentou para 66 anos ¢ foi indexada a evolu¢do da esperanca de vida (com
efeitos a partir de 2016).> Ou seja, o fator de sustentabilidade passou a penalizar apenas
as reformas antecipadas, mas, como a idade legal da reforma foi indexada a esperanca de
vida, para ndo sofrer a penalizac¢do, a passagem a reforma tendera a acontecer em idades
cada vez mais avancadas.5

8. 0S PROCESSOS POLITICOS DAS REFORMAS

Resta-nos questionar como foi possivel operar a mudanga institucional descrita, mantendo
a sociedade “anestesiada” e sem uma forte resisténcia politica. A resposta a esta interrogagao
exige o estudo dos processos politicos que caracterizaram as reformas. A literatura sobre o
retrenchment fornece instrumentos de andlise importantes para explicar como é que transfor-
magcoes profundas podem passar despercebidas. Na obra de referéncia Dismantling the Welfare
State? Reagan. Thatcher and the Politics of Retrenchment, Pierson (1994) observou que os processos
politicos que caracterizam a fase de recuo/retrac¢do do welfare state sio muito diferentes dos
que caracterizam a expansdo, porque cortar programas que reinem um apoio alargado ¢é
impopular. Por isso, a retragio tende a ser um exercicio de evitamento de culpa (blame avoidance).
As reformas bem-sucedidas ndo sdo, em geral, as que resultam de um assalto frontal aos
programas sociais, mas aquelas em que os atores politicos usam estratégias para evitar a
oposicdo, como os mélodos de “ocultagio”, de “divisao” e de “compensagio”.

Muitos destes métodos identificados por Pierson foram utilizados na reforma de 2007:
o gradualismo, que dissemina no tempo as consequéncias negativas das medidas adotadas,
ocultando a responsabilidade politica do governo que decretou os cortes (caracteristica

9 Devido ao aumento automatico da idade da reforma, a redugio expressiva das taxas de substitui¢do causada
pela reforma de 2007, deixou de ser visivel no Ageing Report de 2018. No novo cenario, que considera o aumento
automatico da idade da reforma, o declinio projetado da taxa de substituigdo ¢ de 12,4 p.p., entre 2016 e 2070, valor
muito inferior aos 27 p.p., entre 2013 ¢ 2060, que o Ageing Report de 2015 indicava.

6 Algumas alteracdes regulamentares foram introduzidas na atual legislatura, salientando-se: mudanga no regi-
me de antecipagio da reforma para carreiras longas; aumentos extraordinarios das pensdes dos pensionistas de ren-
dimentos reduzidos; revisdo do limiar de rendimento que define o escaldo que beneficia da regra de indexagao mais
favoravel.
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fundamental da referida reforma); tornar invisivers ou pouco percetiveis os efeitos gravosos de certas
medidas, como no caso em que, pela natureza técnica, as mudangas nfo sdo bem compreen-
didas pelos cidados (as consequéncias de fazer depender o calculo da pensdo dos salarios
do final ou da totalidade da carreira); a estratégia de “dividir para reinar”, que pode passar por
compensar uns para impor custos a outros (como foi o caso da desindexagdo da pensdo minima
do salario minimo nacional, com promessa de elevagdo do tltimo), ou desfasar a execugdo dos
cortes, nao onerando significativamente as geragdes presentes, mas penalizando as futuras,
evitando assim a oposicéo, etc.

Estas estratégias sdo criticaveis por imporem reformas que os cidaddos, eventualmente,
nio apoiariam ou rejeitariam, se conhecessem integralmente as suas consequéncias (Levy,
2010): os métodos de ocultagdo nio respeitam os principios democraticos da transparéncia
¢ responsabilizagido; os métodos de divisao resultam de negociagdes que excluem os grupos
que sofrem perdas.

I© de destacar, como Levy (2010) observou, que a retragio nem sempre ¢ um exercicio
de evitamento de culpa, porque a justificacdo atribuida as reformas regressivas pode permitir,
por vezes, reclamar créditos politicos (credit clavming); isso acontece quando as reformas sdo defen-
didas em nome de um objetivo maior. Em Portugal, o discurso de legitimagao apresentou
as alteracdes legislativas introduzidas em 2007 como meros ajustamentos paramétricos,
indispenséaveis para assegurar a viabilidade futura do sistema, que nao envolvem mudanga
estrutural. O propoésito era “salvar o sistema”, “assegurar a sua sustentabilidade futura”,
“concretizar objetivos de justiga social”, etc. Na realidade, criou-se uma dinamica que, com
o decorrer do tempo, desencadeia uma reducéo drastica dos niveis garantidos de pensdes. Se
nada for feito para reverter as reformas ja decretadas, a inac¢do terda um profundo impacto
transformador.

9. 0S MECANISMOS DE AJUSTAMENTO AUTOMATICO

Importa salientar que a transformagdo gradual dos sistemas publicos de pensdes (que
propicia o evitamento de culpa nas reformas) tem sido conseguida, em muitos paises, através de
“mecanismos de ajustamento automatico”. Estes mecanismos sdo utilizados para estabilizar
a despesa automaticamente (cortando pensdes ou agravando as condi¢des de elegibilidade),
quando se verificam alteracoes de contexto (demografico ou econémico). Como dispensam
alteragoes legislativas, também dispensam a intervengao futura dos atores politicos.

Estes instrumentos ja sdo aplicados ha muito tempo no dominio das pensdes. E o caso
dos métodos de indexacdo, que ajustam automaticamente o valor das pensdes ao crescimento
dos precos ou das remuneragdes. O que caracteriza os novos mecanismos de ajustamento
automatico ¢ o facto de terem sido desenvolvidos, ndo para recuperar rendimentos, mas para
impor perdas (cortar pensdes, estabilizar a despesa, elevar a idade da reforma). Dispensando
alteracoes legislativas, realizam os cortes sem intervencdo politica direta (Turner, 2009).

De facto, a transformac@o gradual do sistema publico de pensdes em Portugal resulta, em
grande medida, de ajustamentos paramétricos de natureza automatica. No periodo em analise,
ocorreram duas tendéncias. Por um lado, eliminaram-se dois mecanismos de ajustamento
automatico que promoviam o crescimento das pensdes: (1) a indexacdo de todas as pensdes
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aos pregos; (2) a indexagdo dos niveis minimos de pensdo ao salario minimo nacional. Por
outro lado, instituiram-se dois mecanismos de ajustamento automatico destinados a conter
a despesa: (1) a regra de calculo passou a incluir um fator de sustentabilidade (instituido em
2007; agravado em 2013), para reduzir a taxa de substitui¢do a medida que a esperanca
de vida na sociedade aumenta; (2) a idade da reforma foi indexada & esperanca de vida na
sociedade (em 2013, em vigor desde 2016).

Os mecanismos que provocam reducdes automaticas dos niveis das pensdes requerem
uma intervencdo ativa para bloquear os seus efeitos. Como o “ajustamento ao contexto” ¢
automatico, a dimensdo da quebra futura de rendimento na reforma é desconhecida. Isto
significa que o retrocesso social ¢ institucionalizado sem discussio publica. E claro que, de
um ponto de vista politico, ¢ mais facil executar cortes automaticos do que discricionarios.
No entanto, esta hands-off approach pode ter proveitos eleitorais, mas peca por falta de trans-
paréncia e responsabiliza¢do dos atores politicos.

Os mecanismos de ajustamento automatico apresentam-se como instrumentos facilita-
dores da execugao dos ajustamentos (cortes) considerados inevitaveis. Por isso, estes meca-
nismos despolitizam os cortes das pensdes; sdo, como Weaver (2016) refere, uma forma de
“retirar a politica das politicas de pensdes”. Ao despolitizar os cortes das pensdes, a agenda
da discussdo fica circunscrita, ndo deixando espago para visdes concorrentes. Excluem-se
do debate publico outras perspetivas sobre o problema e as suas solucdes, sobre os fins das
politicas e os instrumentos necessarios para os alcancar. Desta forma se nega a natureza
eminentemente politica das escolhas feitas neste dominio, ocultando os valores subjacentes,
os pressupostos implicitos e os conflitos de interesse.
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