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Introduction

Lenin viewed social insurance as a form of distribution invented
by capitalists in response to demands by the proletariai for protection
against destitution., DBecause the level of wages in capitalist socie-
ties is low, workers are unable to save; hence, when there is no work
or when the capacity to work is lost, destitution sets in, Soclal in-
surance accumulates resources for the payment of benefits, entitlement
to which stems from working for hire, It was in line with these views,
and specifically, as a counterproposal to the Duma's Health and Acci-
dent Act of June 23, 1912, that Lenin formulated his concepts for a
“rationally structured™ system of social insurance--a state system
built on the following principles: (1) coverage of all risks that bring
about loss of ability to work; namely, injury, sickness, old age, dis-
ability, pregnancy and childbirth, death of the breadwinner, and unen-
ployment; (2) coverage of everyone working for hire and members of his
family; (3) benefits equal to total earnings, financed entirely by emp-
loyers and government; and (4) administration of all forms of social in-
surance by unified organs of a territorial tyre, in which the insured
exercise complete control.1 Lenin's objective was to use this blue=-
vrint as one of the political weapons for the development of class con-
sciousness among the workers, Under communism the distributive func-
tion of socilal insurance changes from compensating for lost wages to
providing income security--something that capitalism cannot accomplish
because in capitalisi societies, even if the growth of destitution is
contained by the workers' determined struggle for their rights, preca-

riousness of existence continues to spread.



Consonant with these positions, the general Act of October 31, 1918,
signed by Lenin, integrated the decrees initiated five days after the
Soviet assumption of power, extended coverage to all persons supporting
themselves by their labor, including artisans, handicraftsmen, and land-
less peasants; required that benefits be calculated in relation to norms
for minimum subsistence rather than former earnings: introduced need as
one of the major eligidbility conditions; and provided financing from the

national budget, In short, the Act eliminated social insurance, replace-

ing it with a comprehensive monetary assistance program which was to help

move the new Sowiet state toward egalitarianism., "Differentiating” fac-
tors were confined to the degree of loss of work ability and zone of re-
sidence (which influenced the cost of living) in the case of the disabled
and the number of survivors in families who had lost their breadwinners,

It was argued that the achievement of egalitarianism, combined with abo~
lition of the causes of poverty inherent in capitalist productive rela-

tionships, would make even this program unnecessary; monetary assistance
would have no meaning under communism when each one would contribute ac-

cording to ability and receive according to need,

Subsequent Soviet analyses held that the main reason for these swee-
ping provisions and for discarding social insurance was that state-owned
enterprises had no independent status; their expenses were met from bud-
getary appropriations and their receipis were surrendered to the national
treasury, Estimate financing was substituted for cost accounting (khoz-
rasohet).z The state became the sole employer and all employables were
placed at its disposal; consequently, it was obligated to zuaraniee a mi-

nimum income for all, either in the form of wages and salaries or in mo~



netary assistance. 2ut given the cataclysmic destruction of eccrnomic and
human resourcss resulting from War, Revolution and interxvention, it is not
surprising that the 1918 Act remained largely a paper creation, Assistance
for peasants, artisans, and home workers never materialized, and even for
wage workers and salaried employees implementation was less than signifi-
cant,

¥or is it surprising that the New Bconomic Folicy (1921-1928), which
permitted the reappearance of some private industry and returned some en-
terprises to “capitalisi” business practices, initiated a transition back
to social insurance: state~financed assistance covering all who worked for
hire was revplaced by socisl insurance financed by contributions of employ-
ing establishments for those who worked in them; productive labor replaced
need as a condition of eligibility: relating the size of benefits to norms
for minimum subsistence gave way to calculating them as a percentage of
average earnings in the beneficiary's zone of residence, A distinction
was made between workers and employees, on the one hand, and "independent”
workers, on the other, The latter--peasants, artisans, home workers, and
members of artels and producers' associations--were seen as unsuitable for
inclusion in a social insurance system because they were not "hired" and
there was no "giver of work," They were self-employed. It was feared
that to include them would be tantamount to a "deviation" from the class
character of social insurance and to opening the way for its bvecoming "a
purely bourgeois institution,”

The reintroduction of social insurance led +o discarding the commu-
nist principle "to each, according to need” and to placing an ever heavier

stress on the "socialist principle, to each, according to his work." En-




shrined in what was claimed to be "Lenin's social insurance program,”
f X prog
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fﬁé‘1§%té£‘héé)£;;£‘;ﬂgwis being used under conditions of "advanced so=-
cialism” to make more indissoluble and direct the dependence of benefits
on the quantity and quality of work performed in the past. "Perfecting”
the social insurance system, it is emphasized, demands an ever greater
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development of production” and this, in turn, means two things: that cen-
tral direction must be correlated with giving enterprises independence and
room for initiative, so that they can actively utilize khozraschet, profit
and other economic stimuli~--all this elevated to a basic tenet in the 1977
Constitution;a and that the purpose of benefits is not merely to provide
material security, but more importantly, to achieve "broader” objectives
~-~strengthen labor discipline, encourage socialist competition and increase
produc%ivity.S To achieve the latter ends, "differentiation,” that is, a
non~egalitarian way of calculating benefits must be employed.

As time went on, however, poverty under socialism was not "liqui-
dated;" as late as 1967, according to Western estimates, almost 44% of in~-
dividuals were living in families below the soviets' own poverty 1ine.6
Soviet scholars began to explain that distributing material wealth strict-
1y “according to work™ contains serious “contradictions:" the level of 1li-
ving for the able-bodied who must work {or else, "they shall not eat") is
not automatically raised by higher wages because wages are not constructed
to cover "additional" expenses generated by particular life circumstances.
As for those whose ability to work is destroyed, interrupted or diminished,
“according to work™ can apply only indirectly (kosvenno), by taking into
account the level of living to which they were accustomed when working.7

To assure minimum subsistence for all, a many-faceted social security sys-



tem paid for out of social consumption funds (social funds)--"that part
of national income which is utilized, in addition to earnings from work,
for the collective and individual satisfaction of the population's perso-
nal needs“aw-must be availavle, It is now argued that such a systenm rep=-
resents a more consis*ent impkementation of the "according to work"” prin-
ciple because the end result is a disposable income free from distortions
injected by factors extraneous to the realm of work. Furthermore, be-
cause only socialist productive relationships can create genuine social
funds, it is only under socialism that genuine social security can evclve.9
It is maintained that the goal of social security in a socialist society
is radically different from its goal in a capitalist society: in the for-
mer, it aims to provide subsistence for the unable~td-work and to create
conditions in which they can develop their physical and spiritusl abili-
ties; in the latter, it aims to contain destitution by weakening the ca~
tastrophic consequences of risks that interrupt, diminish or destroy the
ability to work, so that in actuality it is merely a method for mitigating
th& contradictions of capitalism,lGBehind these loudly proclaimed dogmas
is the wnwillingness to admit that so far soclalism has not been able to
invent a way of dealing with poverty without resort to the means test--
detested as a feature of humiliating charity under Czarism., It was not
until the end of 1974 that an unequivocally means-tested program, Allowances
for Children in Low-Income Families, was finally introduced, although the
need for it had existed throughout the soviet period,

The past sixty years have seen a considerable amount of activity in
the Soviet social security domain, The first codification, in 1928, abo-

lished more than forty acts; the National Pension Act of July 1956, the



hasic law governing social insurance for the industrial labor force,
cleared away the encrusted debris of almost £ 1,000 statutes, decrees, and
regulations, their complexities, inconsistencies, and inequities having
led to endless "errors” and to Justified complaints from severely deprived
beneficiaries and rejected applicants; nobody has counted the many legal
rulings finally discarded by the Law on Pensions and Benefits for Collec-
tive Farm Members of July 1964 which at long last replaced a discriminato-
ry and niggardly "mutual aid” by & modest system of social insurance, with
the proviso that eventually this system would be brought up to standards
enjoyed by workers and emplovees; nor does anyone know how many statutes
and regulations fell by the wavyside in 1974 when the new system of calcu-
lating pensions for the totally disabled and some of their survivors was
introduced--except that all writers continue to complain about the almost
overwhelming "multiplicity"” of legal provisions in the social security
sphere, These laws and the Allowances for Children act have broadened
coverage; moved the system for collective farmers (kolkhozniki) closer to
that for workers and employees; eased eligibility requirements; raised the
level of pensions; increased the role of pensions in "stimulating" pen-
sioners to continue working; and alleviated poverty in some families with
children, After many changes, the pattern of financing currently in use
was stabilized in 1956 and 1964; administrative changes, also many, set-
tled into the current structure in 1937 and 1964,

Despite these advances, Sogiet scholars are now, more openly than in
the past, analyzing the provlemy that beset their social security systen.

I now turn to the major policy issues involved in these problems and to

proposals made to resoclve them.



Scope and Definition

Desvite a discussion that has been going on intermittently s¥ince the
inception of the Soviet state, its participants are still in disagreement
about the scope and meaning of social security. Nor are their differences
resolved by the acceptance of a broad theoretical construct which concep~
tualizes social security as a separate function of government within a
more general one--the function of regulating measures {mery) of work and
consumption within which social security's specific responsibility is to
distribute material goods and non-material services to the unab1e~to~work.ll
A single system in the abstract, in practice social security is character-
ized by the presence of a numbexr of complex sub=-systems and the absence
of a single central directing organ, the latter function being performed
by a general government organ (the Council of Ministers of the USSR) and
by a special organ (the Union-Republic State Committee on Lator and Social
Nuestions attached to this Council--the Committee). In contrast to Health
and Education, there 1s no all-Union ministry of social security; instead,
there are fifteen Republic Ministries of Social Security (Ministries), and
each one defines the aims, nature and scope of social security somewhat
differently from the others.

Some Soviet experts, proponents of a "broader” apvroach, urge that
medical care for those no longer in the labor force become an integral
vart of social security., The medical component, they note, is inextricab-
ly involved in serving all pensioners; it is crucial in disability deter-~
minations which must ascertain the degree of remaining work capacity, need
for medical treatment and for prostheses, and retraining possibilities~-

all this being decisive in organizing programs for disabled which will



enable them to work, The aged and the disabled mak up an overwhelming
majority of social security's total clientele, Reasons which now exclude
health care from social security, it is sald, are largely administrative:
lodged in an all-Union Ministry, health care 1s seen as an autonomous
branch of human services; its economic indicators are isolated from soclal
security indicators in planning and in statistical accountability. The
fact that health care is offered free to the entire population, thereby
coming closest to the communist method of distribution “according to need”

~=which is not the case in soclal security--is also involved in the sepa~

ration.lz

Opponents of a “broader” approach note that the objectives of the two
systems are altogether different and that these differences determine their
functions and forms: for the unable~to-work soclal security makes money
vayments to compensate for loss of earnings; Health is concerned with pro-
viding them with services for the prevention and treatment of disease,
Furthermore, pensions, th%dominant form of money payments, are also used
to stimulate those reaching retirement age to continue working, and it is
this stimulating "aspect” that must be made more effective.13

Not only is Health more powerful institutionally and politically, but
the fact that social security is not administered by a recognized profes-
sion (as are Health and Education) also militates against achieving the
“broader” approach, At the same time, this issue is not likely to be laid
aside as expenditures on pensions continue to go up at a relatively faster
rate than outlays from social funds on other items, and as labor shortages
sypread and affect the economy more profoundly. Consider, for example, that

during the thirty years 1941-71, the number of workers and employees mul-



tiplied three times whereas the number of old-age pensioners multiplied
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seventy-two times;~ in 1950 pensions for them absorbed 43,6% of the so-

cial insurance budget, in 1975, 68%; during this twenty-five-year span,
social funds multiplied by 6.8 times but the proporiion of these funds
spent on pensions went up 8.7 times; in 1975, expendituresion pensions took
up 45% of these funds, a rise from 33% in 1958, 1In 1976, there were al-
most thirty million old-age pensioners, 18% of the population, many of
whom, it 1s claimed, can be reintroduced into the labor force,

This claim has sparked an animated discussion in the literature about
what is old age and what is an old-age pension, Few conceptualize old age
as an immovable point in time--given that ability to work decreases at
different ages in different people because of social and medico-biologi-
cal reasons--and all agree that people ought not to be made into full-
time pensioners before thelr time, EgzéézzizaEL‘believe that there exists
an average age beyond which, for the majority, continuing to work as be-
fore becomes impossible or too demanding., At this "typlcal® age it is
*presumed” that work ability will be lost, although for individuals there
is no such presumption., As to what is a pension, most Soviet writers see
it as a historical concept which changes with time. At present, some in-
sist, a pension should not be regarded as a “reward” for work performed
in the past; rather, the basis for awarding a pension should be inability
to work in combination with performance of socially useful work in the
past. To provide for those able to work is not the aim of pensions.15
(Others, however, see pensions as rewards, reminding thelr colleagues that

Lenin himself wrote about pensions as rewards.

To an important extent, these differences reflect unresolved problems
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norms; from declsions about imvortant substantive issues vy local depaxrt-

ments to corxrect interpretatlons spelled oul in all-Union laws
dity to stabilization; from multiviiciiy znd enormous detalil to codifica-
tion. “rincivles laid down by Lenin are uot helpful: although demonstrable
as "tendencies® in s*hseqﬁent laws, ther have not been the gulding “basic
beginnings” on which the current system of legal norms is constructed.”
Some see penslons as 3 basic constituticnal yight of all citizens, indis~

putatle and absolute; others argue that from the wpoint of view of Article

~ 3 e 3 [P P ey i E 4
120 of the 1930 Constitution, such an intervretation is vremature: a pen
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sion must Ye "eaxned;” the avvlicant must "merit" it. That such an inter-~
pretation will continue vremgiure for some time to come is suggested by
Article 43 of the 1977 Constitution which is couched in terms similar *o

the 1936 Article except that it is more detailed: “eitizens of the USSR

shall have the right to maintenance in old

[ 20

&

e, in the event of sickness,

and likewise in the event of total or partial disabil

i

ty oxr loss of bread-
winner, This vight shall be guaranteed by socizl insurance for workers,

emvloyees, and collective Farmers which grants benefits for temporary dis-

arility; vensions at the exvense of the State and of collective fTarms for
ol

d age, disabllity and loss of breadwinner; placement of partially dis-
abtled citizens in Jobs; care of kithless aged and disabled; and other forms
of social security.” None among Soviet authors discuss the "eight” to
other money payments. The eligibility conditions that aprply, suggest that
this right, if it exists, is much more devendent on administirative dis-

cretion and more difficult to
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assert than in the case of pensions. That "soclalist legality" in the
social security system needs strengthening is recognized, especially in re-
lation to the rights of people whom it is supposed to serve.

The lack of clarity in regard to juridical status is magnified by the
fragmented nature of legislation--for workers and employees as part of la-
vor law, for state employees and members of the armed forces as part of
administrative law, and Tor collective farmers as part of collective farm
law, Most Soviet jurists urge that these three be compined into a single,
separate branch of law, argulng that by this time social security has so
matured as to possess the required features for such an elevation, The
specific content and orincivles of social security would then be extrgca-
ted from the multiplicity of decrees and regulations that now burﬁéé it
and would become better understood and more usable. A few, however, be-
lieve that a separate system would hinder the further development of labor
law, an undesirable outcome, and that the first order of business should
be a simplification of pension legislation, Still others, while favoring
separation and unification, see such an undertaking as ahead of iis time
because social security for kolkhozniki has not yet achieved the level of
protection available for workers and employees, either in risks covered
or in amounts paid.lg Nor is there agreement on the form that a separate,
single law should take,

As noted earlier, there is growing recognition of the "contradictions”
that arise when "according to work” is inflexibly applied. In coping with
these contradictions, Soviet analysis make a distinction between two kinds
of reasons that bring atout the need for social security: the first re-

lates to loss of earnings, is connected with past work, and logically, re~-
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quires close adherence to the “according to work™ principle in norms go-
verning benefit paymenis; the second relates to "additional” financial

burdens arising out of the social situation, and logically, requires mo=-
ney and “privileges™ to "lighten" thelr weight that must be provided for

19

hong 3
the entire population because all are vulnerable, But cemands made by

"ife" create numerous difficulties and complexities in implementing

these presumably logical distinctions, A number of departures from an
exclusive adherence to “according to work" are already permitted for those
whose need arises out of loss of earnings--departures that for some aged
may bring about a higher “consumption level" when not working than when
working; for some sick vpeovle treated in hospitals, a higher income than
for ambulatory patients; for some disabled, higher pensions than for
others with identical vpast earnings and work records; for working pen-
sioners, higher incomes than for younger workers in the same positions

and jobs.zo gual benefits may be received despite unegqual contributions
to soclial production in the past. Some Soviet analysts of a purist bent
are critical of these departures, but do recognize that some are justified,
As to "additional burdens” in working families, amounts paid to ease them
are set in an arbitrary fashion, without reference to a standard of well~-
being that it is considered essential to attain--except in the program of
allowances for children in poor families legislated at the end of 1974,
Yet, some experts proghosticate that in the future, it is the provisions
related to "additional burdens” that will experience a marked development
~--not only in order to more effectively help those with disproportionately
heavy responsibilities who are still in the labor force, but also to as-
sure “"actual protection” (fakticheskoe obespechenie) for pensioners, that

21
is, for those whose need is related to loss of earnings.




13

By now, some Soviet scholars are defining social security as the to-
tality of economic relationships created in the process of distributing
social funds, both for the major purpose of supporting those unable to
work and for the specisl purpose of assisting those who are able to work
but are overburdened by special circumstances%2 At the same time, they
stress, it is of primordial importance to organize the system of money
vavments "correctly," so that it will not weaken the desire to work. What
emerges is that at its current stage of development, the Soviet social se-
curity system is tryving tc "perfeect” ideclogically acceptable ways of co-
ping with poverty, is ambivalent about them, and still without an answer
to the ancient challenge--how to keep the able-bodied out of poverty with-
out destroying their desire to work.

As can be seen from Table 1, Soviet social security "totality” is
divided into vensions; bvenefits, grants and allowances; and "other kinds
of gocial security.” Pensions include old-age pensions for those who have
regched retirement age and have the requisite work record; disability vpen-
sions Tor those disabled by general causes who have the requisite work re-
cord, and for those disabled by work-connected causes without reference to
the work record; survivor pensions; long-service vpensions for certain per-
sons in scientific and creative vrofessions who have the necessary work
record; and personal pensicns for specizl services to the State, ZBenefits
include those for sickness; pregnancy, meternity, nursing and baby care;
grants are status-related payments to unmarried mothers and mothers of
many children, The difference between pensions and benefits, on the one
hand, and grants, on the other, is that the latter are not awarded and

vaid in connection with work., They are, therefore, "non-equivalent™

(bezekvivalentnye), while vensions and benefiis are "eguivalent® in the

=



sense that they represent compensation for lost earnings, within defined
1limits, Allowances are means-tested payments to some children in poor
families; funeral allowances for some poor families; allowances to needy
congenitally disabled who have reached sixteen years of age; monthly pay-
ments to totally disatvled and some aged who ave destltute; and emergency
one~time”™ payments to those who lack means to purchase essential items
such as wood for heating, a winter coat, shoes, and sometimes food, 23
Table 1 shows that the totals spent on social security and social in-

surance were 22,806 billion rubles in 1970 and 34,646 billion

».7"'

5 vroportion of national income (natsional’nyi dokhod), which amounted to

3

289.9 billion in 1970 and 3£3.3 billion in 1975, these expenditures repre-
sent 7.8% and 9.5%, respectively. The increase was due »nrimaxily to the
introduction of slleowances for children which began payments in 1975, and
o literalizations in benefits. TIf "other kinds of social security”
sssistance in kind) are subtracted, the amount spent on income maintenance
programs was 22,331 biliion in 1970, and 23,669 billion in 1975, that is

7.7 and 9,294 of national income, Tensions were by far the largest single

program, taking up 72.5% of expenditures in 1970 and 72.6% in 1975; bene-
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in 1970 and 19.57% in 1975; status grants were the smallest item, §¥ing up
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ocated to income maintenance; if funeral hene-
fits and allowances to the congenitally disabled zrye deducted from "other,”
the sums spent on assistance for the destitute totally disabled and aged
who "have no right to pensions® and on emergency one-time assistance were
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Tabvle 1, Expenditures on Bocial Security and Social Insurance

in the USSR, 1970 and 1975 {in millions of rubles)

1670 1975
TCTAL 22 806 34 634
Including:
Tensions 16 203 26 iy
Benefits, Grants , Allowances & 128 9 228
Benefits
Sickness 3 855 5 240
Pregnancy, maternity,
nursing and baby care 963 1 329

Status Grants

Unmarried mothers and
mothers of many child~-

ren L35 389
Public Assistance Allowances
Children in poor families - 1 21¢%

COther (funeral benefits,
emergency “one-time”
assistance, etc.) 875

Cther Kinds of Social Security

fond

011

Institutional care for aged
and disabled, prosthetic
appliances and others L75 965

Source: Vestnik Statistiki, no.3, 1977, p.96.
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sions and benefits--representing needs that relate to loss of earnings--
used up 94% of expenditures on income maintenance in 1970 and 92,1% in 1975;
vayments to those whose needs relate to "additional® burdens arising out of

the social situation are still miniscule--although increasing.

RHesocurces

After many changes during the pre-1956 period, the current financial
structure of social security for workers and employees was ushered in by
the 1956 National Pensions Act; specifically, subsidies from the national
budget to cover expenditures on pensions for those out of the labor force
became regular additions to contributions from enterprises, Likewise, the
contribution rates established then still apply today; they range from 4,4%
of payroll in state farms (sovkhozy) and state agricultural procurement
agencies to 9% of payroll in coal mining. All enterprises within a given
branch of industry pay the same rates; rates differ as between different
branches of industry in accordance with the degzree of hazard employment in
them entails.26 The intent was and still is to tie social insurance square~-
ly into productivity: when productivity rises, it was reasoned, so does the
payroll, and so do the contributions into the social insurance budget. It
was expected that these contributions would be sufficient to cover the sost
of social insurance benefits for those active in the labor force and of
pensions for those who continued to work,

The Law on Pensions and Benefits for Collective Farm Members of July
1964 and subsequent provisions resulted by 1970, in three different ar-
rangements for securing the needed revenues for this category. To begin
with, the 1964 law equated farm chairmen, specialists and machine opera-

tors in kolkhozy to workers and employees in industry. This privileged
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status transformed them into an agricultural elite, their number rising
slowly from less than 10% of all kolkhoz members in 1960 to almost 17% in
19?0.27 Their benefiis are financed by the state social insurance fund,
with no contribution from kolkhozy. Secondly, since 1964 there exists the
Central all-Union Social Security Fund for Collective Farmers. Its re-
sources are formed from a 5% tax on the gross income of all self-contained
kolkhozy; 3% of gross income of those kolkhozy whose members work in inter-
kolkhoz enterprises andorganizations that show a profitableness (renta-
bel'nost') in excess of 40%, plus 5% of their members' earnings. This
Fund pays pensions; benefits for pregnancy and maternity; grants to the
congenitally disabled; allowances to children in poor families; and assis-
tance to those not eligible for pensions, And thirdly, since 1970 there
exists the Central all-Union Social Insurance Fund for Collective Farmers
which is financed by contributions from kolkhozy at the rate of 2.4% of
vayroll, This Fund pays for sickness and funeral benefits. Complaints
are constantly voiced that these fragmented and complicated arrangements
produce all sorts of difficulties, especlially for administrators who must
keep financial records and conduct accounting operaiions for each Fund se-
parately.za

The only fund which the national budget does not subsidize is the
Central all-Union Social Insurance Fund for Collective Farmers. This does
not mean that the payroll tax this Fund levies is sufficlent to cover
sickness benefits--the major form of bvenefit for which it is responsible,
Rather, it personifies the philosophy that denial of subsidies will en-
courage kolkhozy to undertake measures to lower morbidity and improve wor-

king conditions; success in the "struggle" against illness will, in turn,
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raise productivity and lower the cost of sickness benefits., If open-
ended subsidies from the national budget were avallable, it is reasoned,
the incentive to undertake such measures would be weakened. This approach
is a reproduction of the model for financing sickness benefits for indus-
trial workers and employees,

The national budget makes up the deficit between revenues received
in contributions from entervrises and farms, on the one hand, and expen-
ditures made by the state social insurance fund for workers and employees
(the one exception being sickness benefits) and by the Central all_Union
Social Security Fund for Collective Farmers, on the other. These deficits,
as a proportion of total expenditures, have experienced a steady rise--in
the state social insurance fund, to more than half of the total spent; in
the Fund for Collective Farmers, to 604 in 1970, a rise from 38% in 1965.29

As noted, for specialists and machine operators working in kolkhozy,
benefits and pensions are paid in their entirety by the national budget;
this holds true in regard to grants for unmarried mothers and mothers of
many children, allowances for children in poor families, and grants for
congenitally disabled adolescents—-~as well as administrative expenses of
the fifteen Ministries of Social Security.so

Involvement of the national budget provides resources without which
Soviet social security could not meet its obligations under present ar-
rangements; almost all payments o qualified applicants are guaranteed by
the national treasury. Republics and local soviets disburse rather than
raise funds; even wheglthey add something out of thelr "own" money, the
amount is negligible, But administratively national budget participa-

tion complicates further the already complicated structure of Tinancial



onerations. Soviet analysis are unanimous in considering unification and
stream~lining imperative, to be undertaken in stages, beginning with kol-
khozy. For them, it is urged, a single fund {to include the "elite’ and
workers on labor contracts) and a single rate of contribution should be
established.32

Soviet experts are also concerned about the rise in national budget
subsidies-~a concern that is only partislily allayed by peinting to libvers-
lizations in coverage, rising provortion of aged in the population and thelr
increased longevity, and improvements in benefit levels as the causes of
this rise. Concern is intensified by the fact that in respect of kolkhoz~-
niki, all post-1964 improvements have had to te covered almost entirely by
national subsidies, a situvation which raises uncomfortable guestions azbout
the dogmatic assertions that vensions raise productivity, improve the qua-
lity of products, encourage growth in skills, strengthen a desirable mate-
rial interest, fortify labor discivpline and stabilize the work force‘BB
A1l urge a revamping upward of contribuition rates levied on enterprises and
farms, now and for the foreseeable future, although the long-term trend
will continue to be toward a greater absorption of social security expen~-
ditures by genersl revenues.Bu

These problems, viewed in the context of changes in economic policies
introduced in 1965 that upgraded the role of enterprise profit in evaluating
the performance of management, shed some light on the hesitancy among social
security exverts to approve without reservations the movement of an ever

greater part of national income to social funds. Even the most enthusias-

of the communist ideal “according to need™--warn that both an wnwarranted

surge forward by



19

these funds and an artificial holding them back would be undesirable for

the growth of the national economy. Both these extremes would lead to weak-
ening the "according to work" principle and would lower production by under-
mining material incentive to work harde:r?5 Only at some undesignated future
date, when communism is attained, will social funds reach full stature as
truly “the common resources of a socialist society;" only then will "ac-
cording to need" be reintroduced.

In the meantime, the major theoretical problem, still unsolved, is how
to create an "optimum” relationship in the development and utilization fof
funds allocated to wages and salaries, on the one hand, and to social funds,
on the other. According to Western estimates, in 1973 money payments fronm
social funds accounted for 10.7% of total net money income in Soviet fami-
lies?é Apparently, this does not represent an optimum relationship, espe~
clally for families with “"additional burdens.” For them social security
fails to equalize living standards and, a cruclal flaw, to motivate those who
can bear children to raise their birth-rate.

As for the claim that social security in the Soviet Union, in contrast
to capitalist countries, provides its bounties "free of charge” to the be-
neficiaries, it is a specious one. This is clear from a recent (1976) dis-
cussion by a Sovlet economist who relies on the best sources and writes:

Calculations by economists show that by the time a person reaches

ma jority, society's expenditures on his up-bringing (vospitanie)

amount to about 15,000 rubles. During his working 1life (40-45

years), a worker occuvied in social production cregtes 125-137,000

rubles of new value. Of this he receives 60-65,000 in wages; capi-

tal accumulation totals 65-72,000 rubles. From this accumulation

the worker pays off his debi to society (15,000) and makes an ad-

vance {(avansiruet) of 13,000 rubles toward his old=-age pension,

covering its cost for an average of 15 years; the remaining
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had attained sixteen years of age vecame eligible for a flat monthly be-
nefit of sixteen rubles, In 396} 1970 a social insurance system for col-
lective farmers began dPying sickness benefits--but not during off-seasons.
Members of fishing collectives were covered by a similar social insurance
system in 1972.

But there are still many outside the pension system, The problem
has two aspects: not all persons are in occupations covered by pensions;
not all persons in covered occupations Tulfill eligibility requirements
for entitlement to full or even partial pensions., Among persons whose
occupations are not covered are typists, watch and clock repairmen,
laundresses, cleaning women, cooks, tailors, seamstresses, middle and ju~
nior medical personnel attending sick persons in the home, maintenance wor-
kers, servants, home teachers and coaches, stenographers--if their work is
short-term, casual, or small-scale, so that they do not need to conclude a
labor contract. In urban communities, their employers are usually private
citizens, Others outside the system are those who work on a commission
basis, on author contracts, leases, and special assignments.uo Just what
proportion of the urban labor force is occupied in this manner it is dif~
ficult to say, but given chronic delays and low quality of state-provided
maintenance and other services constantly complained about on all sides,
it may not be negligible, It is possible, however, that some at least of
the uncovered have regular jobs, and that the work they do without benefit
of labor contracts represents a species of moonlighting,

On collective farms, persons on civil law agreements rather than on
labor contracts, are also uncovered, The work they perform is of short

duration, of a specific and casual nature, unrelated to agricultural pro-
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duction--work such as maintenance, building, loading-unloading, etc.
They are usually paid by the job, Others who are excluded are self-emp-

loyed craftsmen, and members of “free professions” (svobodnye professii),

that is, painters and writers, No data about them are available, either.
But in the literature considerable attention is dévote& te pointing out
that no single criterion for differentiating between work performed under
labor contracts and under civil agreements exists. 1In relation to social
insurance coverage, it is essential to examine the actual content of the
work performed in order to ascertain whether it is a specific, short-term
assignment or regular work in a defined occupation.al

As for those who do not fulfill eligibility requirements, one of the
largest groups are women whose home duties and the bearing and raising of
children had prevented them from acquiring the necessary work-record; ano-
ther are former kolkhozniki who d¢ not have the regquisite work record on
farms and who ave not permitied to combine the farm record with the record
in enterprises and organizations. The shorter than reguired work record
may also be encountered among chronic alcoholics, an increasingly sizabtle
group in Soviet society.

The failure of $oviet writers to specify how many versons are still
not covered--despite their own statements that inclusive coverage is a

sine gua non of a good system of social security and that it is still a

vroblem in their own--suggests sizable exclusions., TFor the country as a
whole I estimate that between 8,9% and 13.2% of those of pensionable age
are not covered--probably as many as 12% or 4,665 million persons%z The
fact that there are so many is a serious matter because there is not nmuch
else in the way of income maintenance available for them., It should be

noted as well that because almost 73% of the aged in 1975 were women,
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they would predominate among the uncovered and the ineligible.

Differentiation

The egalitarian ideal in income maintenance, made impotent in the
early vost-Revolutionary veriod by eccnomic collapse, got its decisive

coup de grace shortly after the initiation of the era of five-year plans

in 1928, when social insurance developed during New Economic Folicy came
under severe attack. In 1931, egalitarianisnm (uravnilovka) in treating
all insured workers zlike rather than emphasizing differentiation by ap=-
vlying less stringent eligibility requiremenis and a more advantageous
benefit formula for shock workers, union members, those in "leading” in~
dustries and unhealthy occcupations, and those with long or uninterrupted
work records was dencunced by Stalin as a heresy. From then on, differen-
tiation held swayv, galning momentum with the industrialization drive and
becoming "excessive and fragmented"~--to say nothing of flagrantly unfair
and discriminatory--as it "faced production” rather than people in the
post-Horld~War-I1 period when government policy called for an almost fe-
verish effort to rebuild, The 1956 Pension Act and subsequent legisla-
tion, we are told, moved differentiation from this chaotic and oppressive
condition to "a modern type implemented according to basic criteria.” 4
It is noted, however, that the "modern type" has proved no less complicated
and difficult to adminiséer.gz Yet today noone is advocating egalitarianism;
on the contrary, uravnilovka is rituzlly down-graded by all, with serious
scholars devoting considerable effort tc show that what Lenin adveeated
and signed in 1918 was not 100% egalitarian after all.
This is in sharp contrast to government policy, pursued successfully

in the last ten years, to bring about a more equal distribution of ear-
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nings for industrial workers. Greater equality has been achieved in iwo
ways: by raising minimum wages ( from 20 rubles a month in 1956, to 27-35
in 1957, 40-L5 in 1960-65, 60 in 1948, and 70 rubles in 1973-78) which

helped narrow the spread of basic wage rates; and by reducing differences
which reflect skill differentials in the basic rates themselves., At the

same time, differentials for conditions of work, for the most part included

in the bvasic wage system, were increased; and disparities in living and
climatic conditions were also taken into account in establishing differen-
tials in wages and salaries, ‘

Currently, differentiation is applied to eligibility conditions for

vensions and benefits, to amounts payable, and to circumstances under which

payments are made,

In regaxd to eligibilitv, differentiation relates to the kind of in-
capacity to be compensated (old age, disability, etc.) and the reasons for
its occurrence, whether work-connected or "generalV length of the work re-
cord; sex; and conditions of work, either ordinary or “privileged.” 1In
disability, work-connected causes vay higher benefits and disregard the
length of the work record, while general causes reguire a work record of
2-20 years for men and 1-15 for women, depending on age at which disability
occurred, These disparities are said to be desirable from a "sccial point
of view;" but to the disabled individual and his dependents it seems un-
fair that he should work long and receive less if disabled by non-work-
connected causes: his loss of income is the same., "Privileged" condititms
affect all pensions and usually lower pensionable age and decrease length
of qualifying employment, and for some, permit a more advantageous benefit

formula, Such conditions apply to (1) those engaged in underground or ha-
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zardous work, in hot shops, and in difficult or arduous work--if they spent
at least half of the qualifying period in such settings (enumerated in“lisis
1 and 2"); (2) since January 1968, to women who have a 20-year work record
in "intensive™ occupations in textiles; (3) to those who had worked at least
fifteen years in the Far North or twenty years, when a shorter period there
is added to work in regions equated to it; (4) to women who have born five
or more children and raised them to age eight, and wh;i2m35-year work re-
cord; (5) to blind persons; (6) to dwarfs; (7) since 1975, to women machine
operators on farms whose 20=year work record includes fifteen years in this
occupation, “Privileged™ conditions do not apply to kolkhozniki except,
since June 1971, to those working in the Far North and regions equated to
it. In sum, pensionable age may be lowered on the basis of eight condi-
tions, from sixty to forty-five, fifty and fifty-five for men, and from
fifty~-five to forty, forty-five and fifty for women, Leﬁ%h of qualifying
employment may be decreased on the basis of four conditions, from twenty-
five to fifteen and twenty yvears for men, and from twenty to ten or fif-
teen years for women, Those included in “list 1" also have their pensions
raised by 5%.

Soviet analysts do not challenge the “privileged” status confersed
on mothers, blind and dwarfs, probably for demographic and humanitarian
reasons, But they do question the "double” differentiation enjoyed by the
rest: it will be recalled that conditions of work, as well as living and
climatic conditions, have already been taken into account in their basie
wages. Other criticlisms explain that differentiation in fact applies to

occuvations and work settings rather than to conditions of work; that va~

1id and "scientific" criteria for decreasing age and shortening the work
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record in relation to conditions of work are lacking; the low length of
service for those included in "lists 1 and 2" (ten years, on the average)
means that a single job may, in 20-25 years, provide privileged retirement
benefits for two persons rather than one, and the number of persons recei-
ving such pensions is increasing faster than the overall growth in the
number of old-age pensioners--an expensive matter for the pension system.u5
In regard to amounts payable, the factors taken into account include
(1) degree of remaining work ability; (2) connection with agriculture and
residence in a rural commmity; (3) family composition; (4) size of former
earnings: and (5) character of work record--"long," "uninterrupted,” or
general, The disabled are divided into three groups: Group I are totally
disabled who require constant attendance; Group II are totally disabled
who can look after themselves; Group III are substantially disabled who can
and are required to work in suitable occupations., The lower the degree of
work ability, the higher the percentage of former earnings used in calcu~-
lating pensions, The fact that “degree" is not a static concept, especisl~
ly for IITI who form the bulk of the disabled contingent, frequently brings
about conflicts between the interests of the individual and of the state,
Possession of 0.15 or more hectares of land requires a 15% reduction in
pension, "Family members” eligible to receive supplements or survivor P
pensions are children, spouses raising children under eight, and unable-
to-work adults who were in fact supported by the breadwinner at time of

death, retirement or disability.

Size of former earnings is a crucial element, In old-age pensions,

calculations are based on two scales: the first is for those whose condi-

tions of work included them in "lists 1 and 2;" the second, for all other
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workers and employees. Since 1956, both are weighted in favor of the low
wage earner, a feature that provides for six earnings categories from a
low of thirty-five or less to a high of 100 or more rubles per month: those
earningy under thirty-five fubles get 100% of earnings on both scales; those
earning 100 or more get 55% of earnings on the first and 50% on the second
scale. For kolkhozniki, the second scale has been used since 1971 (before
that a much less generous two-tiered scale was applied). As to how much
was earned, for kolkhoznikl earnings during five out of the ten years pre-
ceding application are averaged out; for workers and employees, earnings
during the five-of-ten years or the twelve months preceding application,

In 1971, more than 92% chose the latter, to take advantage of raises in
minimum pay.gé For kolkhozniki the right to choose the 12-month period
would also be more advantageous and for the same reason, but so far this

has not been permitted. In disability pensions, the three methods for cal=

culating them mandated by the 1956 Act, which placed them at a pronounced
disadvantage vis-a-vis the aged and resulted in dire deprivation for many,
were finally abandoned at the end of 1974=-~but only for Groups I and II:
for them, pensions are now calculated as a percentage of old-age pensions
that ranges from 90-110%, depending on Group and cause of didability.
Hailed as a great advance, this change leaves unreformed the stingy two-
tiered system for Group III, the larszest contingent, "stimulating® its
members to work, All pensions fall within set minimums and maximums. The
former are supposed to assure minimum subsistence; the latter (added to
welghting the formula in favor of the low wage earner) is supposed to pare-
tially level off differences in wage scales on the basiéi;hich pensions
are calculated, However, these outcomes require that minimums and maxi-

mums keep up with rising earnings: if they fall behind and stay behind for
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long periods, deprivation for beneficiaries can become acute,

In sickness benefits, 100% of earnings is paid to those whose ill-

nesses and injuries are work~connected and to working pensioners, regard-
less of any other conditions; to those whose illnesses and injuries are
due to general causes, provided they have an eight-year or longer uninter-
rupted work record and are union members; and since 1975, to sick or in-
Jured by general causes who are supporting three or more dependent child-
ren, if they are union members, regardless of length of uninterrupted work
record. Lack of union membership for the last two categories lowers their
benefits to 90% of earnings. Benefits of less than full earnings are paid
to all others ill from general causes: when employment is less than three
years, 504 of earnings; three to five years, 60%; five to eight years, 80%

(704 to kolkhoznikixﬂx%:e not union members). Benefits are calculated in

the same manner when sick leave is taken to care for sick family members.

For pregnancy and maternity, orior to 1973 the amount of benefit depended
on length of employment and union membership and varied between two-thirds
and full pay; since then hbenefits amount to full pay, irrespective of these
two conditions. For all these benefits, amount of earnings for workers
and employees is the last monthly pay or, in plece-work, average earned du-
ring last two full calendar months; for kolkhozniki, average pay for the
past calendar year. DBecause the latter, in addition to earnings, receive
vayments in kind, figuring out "actual earnings” is very complicated: one
scholar needed seven single-spaced printed pages to describve it.

Character of work record, especially whether or not it is "uninterrup-

ted,” continues to pose vexing problems. Detailed and lengthy instructions
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about who, for how long, and for what reason is entitled to leave a8 Job
and to stay off it without “interrupting” the work record, abound, There

are "respected reasons™ (uvaghaemye prichiny), and cthers that are not re-

spected, but neither is defined in the law; for some occupations, work in
several employing establishments can be added up; for others it cannot,
Special obstacles confront farmers whose kolkhozy were transformed into
sovkhozy, or who left to take Jobs in industry, or were transferred to
kolkhozy from machine-tractor stations; for them and for fishermen non-
fulfillment of production norms, except for “respected” reasons, intermupts
the work record., In 1972, 42,87 of pensioners got suppdements for uninter=-
rupted and 9.4%, for long work recerds.u7 Decisions by administrators in-
volve subjective judgments and evoke complaints from beneficiaries who are
anxious to prove that theirs are "long" (ten years beyond the requisite
work record) or "uninterrupted" (fifteen years of the requisite total)
work records which raise pensions by 10%. This holds in sickness benefits
as the character of the work record affects their size as well,

In yvegaxrd to circumstances under which vayments are made, two fea-
tures enter in: (1) for working pensioners, the type of employing estabe
lishment and the kind of Job, as well as the level of earnings; and (2)
the need to sevarate out the "decisive" differentiating factors from the
total number operating in a given situation, either in isclation or in
unison with each other, The number of "decisive" factors increases or de-~
creases depending on whether the pension awarded is minimum, based on for-
mer earnings, or maximum. For example: when a minimum pension is awarded
to a Group IT disabled, causes of disability are not taken into account:
when the pension is based on former earnings, in addition to level of ear-

nings, conditions of work and length of work record are taken into account;
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in maximum pensions these additional factors are disregarded. Furthermore,
certain maximums are applicable to several different kinds of pensions,
but minimums are specific for each kind,

A1l Soviet writers devote many pages to "differentiation.” Some want
the number of factors increased even more; others plump for decreasing
then slightly.&g The stated purposes of differentiation of the "modern”
type are to fulfill the “concrete social aims" (naznachenie) of the va-
rious ty§es of pensions and benefits, to exclude an egalitarian approach
to material support when this is in the interests of scciety or of sepa-
rate categories of workers, and to create certain advantages for those who
work harder, longer and under more difficult ccnd:‘.*l:icmss.a9 The fulfill~
ment of these purposes has been at the cost of unequal treatment of people
in similar circumstances: for example%iiﬁg same Group of disability and
the same former earnings, differentiation produces thirty different pen-
sion levels for Group I, fifty-four for II, and twenty~four for IIZIZ.S{3
I do not think that differentiation is likely to be trimmed down by re-
direction in philosophy about its stimulating effects or by getting all
Goviet citizens to internalize the notion that labor is a "prime necessi-
ty of life in a socialist society.” What may reduce it to reasonabbe
proportions, as well as endow it with greater capability to respond to
meaningful dissimilarities in the human condition, will be the ever more
insistent need to construct an effective and efficlent administrative

structure to handle the soviets® huge social security work load.

"Stimulating” Pensioners to Work

Under the 1956 Pension Act, a pensioner forfeited his pension if he

continued to work after retirement and earned over 100 rubles per month;
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if he received less than this, his pension was cut fo fifteen rubles.
This did not “stimulate” many to remain in the labor force. Efforts to
make continuing work more attractive began in 1961 as labor shortages be-
came more pronounced; and regulations which came into force on April 1,
1964 granted a flat 50% of full pension in addition to wages to workers
and employees in many industries and occupations, if they continued to
work full time. 1In the Urals, Siberia and the Far East, where the shor-
tages were most acute, they became entitled to 75% of pension. In no case
was the pension to be less than the minimum laid down by law, while the
ceiling for pension and wage combined was set at 200 rubles per month,

In agriculture, full pensions became payable. Under these arrangements,
payment of pension depended on the character of work after rather than
prior to pension award.

The new system did not prove "fully effective," however, having in-
duced only some 200-300,000 persons to continue work., The explanation
offered was that the great mass of working pensioners were still receiving
only half their pensions. ' Consequently, at the initiation of the ninth
plan in 1970, full pensions were made payable in a wide variety of occupa-
tions throughout the country, and the wage-plus~-pension celling was raised
to 300 rubles per month. These provisions are still in operation today,
having been projected into the tenth plan (1976-80). If a pensioner's
earnings~plus~pension exceed the 300-ruble a month ceiling, the pension
is reduced accordingly. Those in uncovered occupations receive a pension
of fifteen rubles if their monthly earnings do not exceed 1C0 rubles; to
those on "privileged" conditions, either 50% of pension or fifteen rubles

(whichever is higher), is added on, Those receiving partial pensions con-
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tinue to be excluded, with two exceptions: kolkhozniki and workers and
employees on farms are entitled to their partial pensions in full, in ad-
dition to earnings, These substantial material incentives, it was hoped,
would keep many old-age pensioners at work--an army 29.4 million strong in
1976, including 2,3 million "younger" pensioners (those who retired at
earlier ages on "privileged” conditions).52 Not much in the way of addi-
tions to the labor force was expected from the disabled: the totally dise
abled cannot work:; of the substantially disabled, four-fifths are already
working.

An unprecedented amount of attention has been devoted by Soviet scho-
lars to analyzing the results of these "stimulating” measures, BEspecially
illuminating is an analysis of what took place among workers and employees
during the decade January 1, 1963-January 1, 1973 when the number of wor-
king pensioners rose from 631,000 to 3,616,000, that is, by 2,985,000,

Of this increase, 50.8% was due to a 140.5% increase in the overall num-
ber of pensioners; 39.2%, to increase in size of pensions paid during work;
and 10% to such factors as lengthened ability to work, improved working
and living conditions, widening gap between level of pension and level of
earnings. Increases in working pensioners did not always produce corres-
ponding increases in the labor force: those not entitled to draw pensions
concurrently with wages mostly refrained from claiming them and hence, were
not counted as vpensioners. Taking all this into account, it is calculated
that the net gain during this decade was about 500-700,000 rather than
2,985,000, Increases took place in the years when doing so became finan-
cially advantageous; on the average, during 1964~75 increases amounted to
1.3% per year, but toward the end, despite more genserous pensions, rate of

increase was slowing down. By 1973, 91.4% of working pensioners from among
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workers and employees were receiving full pensions, 5.7% were being paid
50% of their vpensions (757 in the Urals, Siberia and the Far East), and
only 2.9% were getting no pension or less than fifteen rubles a month.
Yet, in 1975, “only® 24.3% of pensioners were working, that is, 4,424,000
persons,53 Why these less than "effective" results? Several studies are
at hand, What emerges is that poor health is the major deterrent: it keeps
vetween half and three-quarters of the pensioners out of the labor force;
house%g%ﬁ duties and care of children are also important, preventing be-
tween 8-27% from working., That these must be compelling reasons is sug=-
gested by the findings that only vetween 1.6-23.4% do not work because
they consider themselves "materially secure,” and less than 1%, because
they cannot find suitable work,su

Information on kolkhozniki is much scantier. The most reliable figure
indicates that in 1970, 2,010,000 or less than 20% of the total on pensions
were working.55 Yriting in 1977, another scholar notes that in agriculture,
the rate of labor varticipation among pensioners has been decreasing, and
that "at vresent, participation among city pensioners is almost twice as
high as among village pensioners."5é He found that as eligibility condi-
tions and pension levels for kclkhoznikl rove closer to those for workers
and employees, the rate of labor participation among them when they reach
retirement age declines. He concludes that the movement toward equating
village and city in soclal security has to be conducted with greater dif-

ferentiation than is now the case.

The current system of "material stimulation™ has produced several
negative side effects. It is exvensive: cost of pensions for working pen-
sioners went up from 0.5 billion rubles in 1948 to 2.5 billion in 1975,

a sum which is not much less than the amount budgeted for all improvements
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in the pension system during the entire ninth plan, 1970-75, 1Incomes of
pensioners and younger workers in the same Jobs have been "correlated,”
an “abnormal" develcpment because there is no increase in the pensioner's
vroductivity nor in his consumption needs. That the average pension of a

working pensioner is higher than of g retired person is alsc unsound. En-

c»]»

erprises find it difficult to lay off unproductive pensioners who use all

b

heir sirength to remain on the job, often to the detriment of their own
health and of the productive potential of the enterprise., Because certain
managerial and suvervisory personnel can get pensions-plus-salaries only
Tor two months out of a year, they leave in droves and have to be replaced
by younger workers who would be more useful elsewhere, An embarassing si-
tuation occurs in families when decisions are made aboubt who will remain
at home to raise a newborn, It i5£%Ften the young mother rather than the
e

graninother who is selected becauseh}atter's earnings-plug~pension will

- oy 3 [y 1 q
be higher than what her daughter can earn.“?

},.h

That material gain is still the major lever is not disputed, hut

there is also agreement that the outer limits of stimulating by the cur~

rent system of material incentives have been reached, Efforts must now be
recdirected toward retaining pensioners at work as long as possible, and on
making their work as effective as possible~~efforts that are worthwhile
because studies show that 27.2% of pensioners who have bteen in retirement

less than five years are fully capable of continuing their former jobs in
normal circumstances; another 42,4% can do them but somewhat less effec-
tively; and only 13.3%, to a limited extent and 17.1%, not at all.58 But what
must be taken into account is that although the rate of labor force parti~

cipation among retired women is lower than among retired men, the "basic

mass” of working pensioners are women and will continue to be in the fore-
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seesble future; that the greatest potential for participation is during
the first decade after reaching retirement age; that during this decade,
productivity is only slightly lower than for workers of non-pensionable
age and qualifications not measurably diminished, but these pensioners do
find it progressively more difficult to turn out the volume of work expec~
ted of all workers, or to continue in heavy physical labor.sg

To deal with these peculiarities, it is urged that lower production
norms be established for working vensioners--s measure that would be con-
sistent with the socialist principle "from each according to his ability;”
that part-time work, by the day or by the week, desired by many pensioners
in many parts of the country, be made widely avallable; that opportunities
to work at home, also wanted by many, be expanded; that £ certain jobs,
bagsed on occupations especially suitable for the aged, be reserved for
vensioners in selected employéﬁﬁi establishments. Extra work breaks, an=-
nual leave twice rather than once a year, longer paid leaves, transfers to
lighter work, regular medical check-ups for preventive purposes, single-
shift work, and training for less arduous occupations are also indicated,
Working pensioners must feel that they are wanted, respected, and thought
of as persons who demonstrate exceptional "valor" and love of country.60

But, it seems, many hurdles stand in the way of carrying out these
ideas. Managers continue to set norms without allowances for the elderly!
transfers to lighter work are not easily obtained, Part-time work is scarce:
it was non-existent in Moscow industries studied in 1968-71, while the ser~
vice sector offered it to only 4% of the city's working pensioners; in 1977
in Belorussia only 0.8% of pensioners were working part-time; in Minsk, a
major industrial center, only 0.6% were in such employment.él ¥While spe~

cial enterprises or special shops within regular enterprises are available
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for the disabled (especially for the blind and deaf, developed by these
handicapped persons' all~Union Societies), this is not the case for the
aged, As for homework, in 1973 in the Russian Republic a quarter and in
lLatvia, a half of working pensioners were working at home; but these were
the exceptions; in other Republics distribution centers from which pen-
sioners can get their materials and assignments are still few.
Soviet researchers are realizing that more basic changes are needed.
The trouble with the current system is that it first turns able~=to-work
persons prematurely into pensloners and then, by resort to material incen-
tives, tries to return them to worker status, This happens because pen=~
sions are seen as rewards, rather than as compensation for lost earnings
awarded to those no longer able to work. Pecple should make the decision
about ability or inability to work themselves; the system should encourage
them to do so realistically by wy offering an increment to the basic pen=
sion for every year of work above the “retirement age,” a sort of higher
compensation for "overtime” work, If, for example, the increment for each
year of work is 10%, for the worker who stays on the job till age sixty-
five the pension will be 1% times higher than for the worker who opts to
retire at sixty.62 But no evidence is offered that such an "overtime” ap~-
proach would be more “stimulating® than the present system, or that it
would be less expensive, or that it would make pensioners® work more "ef=-
fective,” or that it would help narrow the gap between level of living be=-
fore and after retirement/ to the end of an individual's life.
Nobody has proposed raising retirement ages. The conclusion is in-
escapable that this expedient is ruled out because of political considera-

tions--inside and outside the country. As yet, the government finds it
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inadvisable to modify upward the retirement age of sixty for men and fifty-
five for women {earlier for some) which, it has been proclaiming for years,

is "a major social achievement of the Sowiet socialist system,"

Administration

The administrative pattern for social security has remained virtually
unchanged since the 1930s except that it has become more complicated as
new programs were added. The directing organs are the fifteen Republic
Ministries of Social Security, the all-Union Central Committee of Trade
Unions (AUCCTU), and the all-Union Social Security Council of Collective
Farmers {Council). Within the Ministries arélodged the Medico-Labor Expert

Commissions (Vrachebno-Trudovye Ekspertnye Komissii--VTEK) which play a key

role in disability determinations. The Ministries' functions are to serve
those no longer in the labor force, persons who require custodial care or
long~term economic assistance, and many whose needs arise out of social
conditions;63 the AUCCTU is responsible for workers and employees active
in the labor force; the Council, for farmers active in the labor force,

All three exercise certain functions in each other's domain.

For administrative purposes the Ministries divide their Republics in-

to regions (oblast and krai) and each region into districts (gaiony) and
amd municipalities (goroda), to parallel governmentdl siructure. The AUCCTU,
with a membership of 113.5 million in 1977, works through its constituent
unions, organized on a territorial basis as well as by branches of indus-
try; it includes the Union of Agricultural Workers and Employees with a
membership of 4.5 million. The kolkhoz hierarchy starts at the level of
each farm and goes up to area, region and Republic, the latter three coun-

cils required to include representatives of the Ministries and of Finance,
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Since 1955 both the AUCCTU and the Ministries have been "controlled” by
the USSR Council of Ministers' Union-Republic State Committee on Labor

and Social Questions ( Gomsxittee).& In addition to serving in an advisory
role to the Council, this Committee's Department of Social Security per-
forms a key interpretive function designed to realize "a single state po-
licy” in social security throughout the nation and to coordinate the work
of the organs involved.65 (leared with financial, planning and other high-
level government agencies, its directives are binding on both the AUCCTU
and the Ministries. But while the AUCCTU deals only with the Committee,
each Ministry is accountable to both the Committee and iis Republic's
Council of Ministers. The Ministries' departments below the Republic le-
vel similarly find themselves in a"double-subordination® position: verti-
cally, to the higher organ in the hierarchy; horizontally, to the execu-
tive committee of the appropriate soviet of people's deputies. Theoreti-
cally, vertical relationships bring about procedural unity in implementing
legislation; horizontal relationships make possible appropriate responses
to local conditions. But, we are told, the problems generated by this
double system~--such, for example, as numerous directives from above about
questions that are clearly within the purview of lower organs--are yet to
be resolved.66 Decisions in regard to social security payments are suppo-
sed to be made by committees constituted in various combinations from rep~
resentatives of Ministries, unions, farm councils, financial organs, muni-
cipal, district and regional soviets, and representatives of management,
Given this many-faceted structure, it is not surprising that administration
of income-maintenance programs in the Soviet Union experiences practically
every problem known to the science of public administration, including

undercutting from vested interests both within and between the organs
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involved. I shall discuss only those that seem especially important,

A major problem is the need to achieve acorrect combination” of cen-

tralized and decentralized functions in social security administration.

Normative regulations are embodied in gll-Union statutes; but Republic
statutes regulate the procedures to be followed, the organizational forms
and operational methods to be utilized., The Ministries are called upon to
carry out voth all-Union and Republic laws and regulations. Rather than
assuring a responsive attitude to differemces in local conditions, in prac-
tice decentralization has led to different rules in the fifteen Republics
on how to apply the same norms--rules which have 1ittle to do with cultu-
ral characteristics or with the style of 1life in a particular Republic.
This results in unequal treatment of persons with the same rights, a situa-
tion not measurably ameliorated by “methodological guidance™ (metodologi-

cheskbe rukovodstvo) and "control,” functions that are also carried out

differently due to absence of all-Union criteria for undertaking them or
comparing their effectiveness.

There is considerable consensus that the time is ripe for a single,
all-Union normative act--an act that would spell out the major principles
that should govern all forms of soclal security, conditions of eligibility
and standard of provision for each form, principles regulating their ad-
ministration, including procedural questions, basic rights of citizens and
the way they are 1o be guaranteed. 3uch an act would delimit the compe-
tence of all-Union, Revublic and local organs; advance coordination, uni-
form implementation and standard-setiing; reduce the multiplicity of re-
gulations now engulfing the system; £ill in gaps; and evolve current and
future vlans for its Jdevelopment. To achieve the act's potential fully

o B

a central directing agency for the country's entire social security system
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trapred in occupied territories during the War are still being felt;

losses also occur when enterprises are “liquidated,” Inguiries must be
sent to previous employers, witnesses located, and to prove age, the judg~
ment of medical examiners obtained. Among staff responsible for making
work book entries, there are people who are not “literate," who do not

know the law, and who are hamstrung by lack of legal and archival materi-
als. Despite a stream of instructions,ég incorrect entries abound, Forx
example: in 1977 in Permsk oblast, 25% of 24,000 work books were incorrect-
1y filled out, especially serlous errors having been made in regard to pri-
vileged conditions, The decisions of kolkhoz committees are likewise be-
set by many errors and "inefficiencies,” explained largely by insufficient
training, a weak understanding of the law, and lack of know-how for organ=-
izing thelr work effectively.69 All this brings about delays, emotional

upsets, complaints, "nipping® (ushchemlenie) of rights to benefits, under-
70

payments and overpayments.,' It makes clear why commititees are urged to

draw up lists of those who plan to retire at least two-four years in ad-
vance,

In relation to working pensioners, committees are supposed to make
sure that management in industries and farms notifies Ministries within
five days about hiring a pensioner, giving his post-retirement occupation
~-35 well as make udre that the reported occupation is the actual one, But

all this is very often (splosh i riadom) ignored. In 1970 in Moscow, for

example, 15% of supposedly retired old-age pensioners were in fact employ-
nor the pensioners 71
ed; neither management,had notified the Ministries.
For the disabled there is the additional process of going through
VTEK, a committee composed of three doctors, one Ministry worker, and one

union representative--the latter included because his knowledge of work-
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ing conditions in specific enterprises and occupations is supposed to be

helpful when suitable jobs for the disabled are considered, But in 1974,
the Russian Republic's minister of social security castigated the infre-

quent and sporadic attendance of VTEK sessions by both union representa-

tives and Ministry staff as causing serious defects in VIEK work.?2 Many
survivors experience long delays in claims processing,

These fallings on the part of enterprise, kolkhoz and VIEK committees
complicate the work of the three-member Ministry committees--appointed by
local soviets and composed of Ministry staff, representatives of Finance
and of unions or kolkhoz councils, depending on the cases being reviewed--
that evaluate the validity of the "presented” claims and fix the amount
of pension, They do the same for claims presented to the Ministries di-
rectly by those who had left employment prior to application, after pro-
cessing by Ministry staff. Ministries also handle applications from the
congenitally disabled, mothers of many children and unmarried mothers in
regard to whom payment decisions are also supposed to be made by special
committees—-in fact, largely a paper requirement.

In varying degrees, the fifteen Ministries are concerned to raise
the competence of thelr staff, expected not only to do the work of the
Ministries themselves, but also to act as teachers, organizers and sour-
ces of information for committees in work places to which they are “attach~-
ed.” Because of the preoccupation with determining eligibility, the qua=-
1lifications that are valued most are law and economics degrees, training
in finance for bookkeepers, and specialized medical training for doctors
handling disability cases. An increasing proportion of new workers come
with these qualifications, and the level of education in general has been

rising, but still in 1974 social security organs everywhere were expe-
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riencing a "sharp need” in personnel with legal and medical education.73
To beef up staff competence, Ministries undertake a variety of education-
al efforts: in-service training; for some key workers, paid leaves to at-
tend courses organized by the larger Ministries or by their district and
regional subdivisions (in smaller Ministries, need for training "still
awaits folution"); "training letters;" articles in the Russian Ministry's

monthly journal (Sotsial'noe Obespechenie) which often includes *problems"

it invites readers to solve, followed by the right answers in subsequent
issues; seminars on special subjects and on new laws; encouragement to
take correspondence courses. The emphasis is on learning the law and how
to apply it Ccorrectly"-~on "practical” knowledge.74 Staff are not inspired
to question policies and goals that come down from above. Despite these
efforts, training remains insufficient and patchy, its impact diluted fur-
ther by absence of job degcriptions that would spell out the rights and
duties for each position. Pay and prestige are low, staff turnover is gquite
high, and performance continues shoddy.75 In the Soviet Union, explains a
scholar, administration must have a "mutual” character: activists, as rep-
resentatives of society, help government organs in their practical work by
involvement in committees; government organs must constantly raise the
qualifications of these helpers, organize their work, and share best expe-
rience with them.76 That this ideal mutuality has not yet developed to the
point of producing social security payments that are correct rather than
approximate, and of doing so equitably, promptly and courteously is fre-
guently noted and criticized.

The situation is not better for those active in the labor force,
Sickness benefits, the largest program, are also administered by social

insurance committees whose members are unpaid activists. Among them, the
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most directly involved are the "social insurance delegates" whose unique
function is to visit those who do not report for work, The purpose is a
double one: to help the sick person recover as quickly as possible and to
check up on malingerers. Delegates are also expected to intercede on be-
half of those who need emergency aid, and to be able tc explain to wor-
kers and farmers what thev are entitled to, and how to realize their
rights. The majority of delegates have always been women, Since they are
not freed from their regular Jobs, they must perform their union-assigned
tasks outside of working hours--hardly possible to accomplish in a systema=-
tic and thorough manner given the "double-shift™ lives of Russian working
women, Besides, delegates are elected annually “and in the majority of
cases change almost every vear" which is not "efficient," because during
their first post-elective year they can become only "génerally a%yainted"
with all that they need to know and tc know "in depth.” The turnover prob-
lem is aggravated by continuing difficulties in providing training not on=-
1y for delegates, but for all involved in dsocial security work: often
instruction for newly-elected activists is delayed so long or spread so
thin over such long vperiods that during the major part of their tenure

they are ineffeciual; sometimes it is sporadic, of low quality, irrele-
vant, unrelated to practice. Faced with multitudinous eligibility condi=-

tions and differentiation requirements, activists often feel inadequate

77

and unsure,
Allowances for children in poor families whose parents work in indus~
try are administered by three-member committees made up of union and ma-
nagement representatives; on farms, representatives from linistries, the
farm's management and its social security council are included. This

arrangement was instituted "because the makeup of a family and its income,”
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the two items that must be investigated bpefore eligibility can be estab-
lished, "are best known” at the vlace of employment. The impression con-
veyved by the literature is that in industry neither management noxr unions
are interested in administering this program~-not survrising perhaps, give
en the intricacies of the law, financing of the program from general re-
venues with no visivle tie~in to stimuwlating preoductivity, and its means-
tested nature which may stigmatize ite recznienus.?g In many work places
the required registers of applicants are not kept, or kept inaccurately

or sloppily; delays cause eligible families to lose allowances. Two years
after the program's inception, we are told that many errors continue to be
made, the basic reason being ignorance among all resvensible for adminis-
tration. Similar problems exist on farms, despite reviews and audiis by

®inance and Ministries.

An increasingly fwgent pronlem, glven the huge and complicated soclal

security work load, is the need to create a fully sutomated systenm, to do

away with inefficient hand operations that now take up almost 704 of staff
time in the Ministries' local offices. First steps in this direction were
taken about teh vears ago when some Republics began to transfer to auto-
mated centers overations involved in calculating and making payments, As
yet, however, this conversion is by no means universsl: even in the Rus=-
sian Repubtlic, the nation's leader in social security, centralized opera-

tions covered only half? of its autonomous republics, krais and oblasts.go

=t

Zven universal conversion would constitute only the beginning of a fully
automated system--one that would reguire not only special technology and

%%ble resources, but alsc a unified legal base to exclude the infliuence
of local conditions and peculiarities; a unified and simplified adminis-

trative structure leading from district to region, to Republic , and to
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an all-Union central directing orsan; a classification of beneficlaries
into homogensous grouvs on the bvasis of type of money payment awarded;
a few wniform basic forms for required documentation to do away with the
multivlicity and variety that exist now; a "single, legally regulated me~
chanism” for awarding, calculating and paying the various benefits, with-
out, however, infringing on the rights of thousands of committees.al
Judging from the slow pace of change in social security, a "non-
productive sphere,” in the vast, it is not likely that movement in all
these directions will be rapid. Resistance on the part of those who see
technology a%%hreatening “democratic centralism” is already cropping up!
not all staff, freed from preoccupation with eligibility and presumably
then able to strike out into the service area, to become “creative® and
"organizationally skilled,” may be enthusiastic about such loftier duties;
how unions will react to a more “precise definition” of their status in

social security that may downgrade it also remains to be seen.82

Underlving these problems is the lack of meaning?%esearch for policy

formulation that has vlagued Soviet social security throughout its exis~
tence. This is now being falirly widely recognized. Soviet scholars are
calling for a “deep" analysis--sociological, economic and demographic--
of factors that influence the structure of the population of pension age;
for a scientific examination of the relationship between the development
of social security and the social and economic life of society; for re=-
search into the legal aspects of social funds, especially those allocated
to farmers; for investigations into the level of living provided by social
security, taking into account both the interests of beneficiéries and of
society; for evaluation of the methods used to "stimulate" pensioners to

work that would respond to their interests, as well as to the country's
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account age, family composition, regional price differences and other per-
tinent factors; and for many other investigative undertakings.SB To succes=
sfully carry through even a part of the "many-sided” (gompleksnye) research
undertakings that are now seen as essential for the "perfecting” of social
security would require not only sophisticated methodology but, more impor-
tant, f;‘ea.rless and honest reporting fo& results. This, in turn, would call
for a reversal of policy and, via allocation of the necessary resources,

a change in values placed on serving those who only stand and wait., That

all this will happen in the near future is questionable.

Level of Benefits

Cf all the problemy that now make imperfect their sccial security sys-
t by far ti fisturbing to Soviet pl is the level of benefiis
tem, by far the most disturbing to Soviet planners is t .

4s in wages, efforts to raise pension levels have concentrated on ¥
raising minimums. The fact is, however, that while minimum wages have heen
raised four times since 1956, minimum pensions have been raised only once,
in 1971: remaining "historical” for so long~-~-fifteen years for workers and
employees and seven for kolkhozniki--they cculd not prevent the gap betw-
een the level of living f0' teneficiaries and of the working population

g . et hoc 8 s s a1

from widening. So it was before 1956 as well,  To this intractable prob-

lem I shall return., Tut first, how are minimum vensions fixed? This is

done on the basis of the cost of an unable~to-work personds minimum budget,

decreased by the cost of free services and privileges and adjusted to dif-

ferences in needs by taking into account such factors as degree of incapa-

citv, presence of dependents, and number of unable~to-work survivors.85
What is the minimum budget and how is it constructed® Concerned with

widespread poverty--a 1967 Western estimate placed 41-44% of individuals
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in poor familie386~-the Soviet government began research into minimum bud-
gets in the late 1950s, The publicationy that defined the poverty line came
out in 1967.87 Tt established a minimum budget (free services and privi-
leges having been excluded from both income and expenditures) for a fami-
1y of four~--~the father, a machine worker; the mother, a worker in light
industry; a schoolboy of 13-14; and a schoolgirl of 7-8--for the period
1965-7C (eighth plan); a minimum budget for the same family for "the com-

ing period® (na predstoiashchii period),that is, for 1970-75 (ninth plan);

and a "rational™ (ratsional’nyi) budget for the same family without spefi-

fving the time period, derived from the need "to meet fully wise and scien-
tifically established human requirements.” The method for developing these
budgets was to use pre~determined consumption norms and to apply them to
selected goods and services--not to reflect what and how much was actual=-
1y bought, The set of food items in the 1965-70 budget, which accounted
for 55.9% of total budgeted expenditures, reflected the "least favorable
structure of food consumption under conditions existing in the country at
present, for it is composed of the cheapest food stuffs;" clothing and
shoes, which accounted for 20.9% of expenditures, represented "the lowest
figures on the price list" from which these items were chosen. The same
tendency to minimize all expenses characterized the budget for 1970-75.
Clearly, the two budgets were indeed austere-—-even by modest standards,

The budget for 1965-70 required 51.1 rubles per person per month; for
1980-75, 66.4 rubles; the "rational"” budget, 153.3 rubles.g8 Of the two
minimum budgets, it is the one for 1970-75, that is, 66,4 rubles, that
would come closest, but would certainly be below, the minimum budget for
one person in 1976~80 (the tenth plan): Soviet writers stress that such

budgets must be adjusted to each higher stage of the country's economic
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development; and there is inflation‘sg

What are the eight minimums for social security beneficiaries who are
workers and employees? For old-age pensioners the minimum is 45 rubles;
for Group I disabled, 70 rubles; for Group II, 45 rubles; for Group III
disabled by general causes, 21 rubles, and disabled by work-connected cau~
ses, 25 rubles; for one survivor, 23, for two, 45, and for three, 70 rub-
les. If connected with agriculture, minimums are reduced by 15%. The dif-
ference between the highest and lowest minimums is 333%--a stunning effect
of ”differentiation”.go For kolkhoaniki the minimum old-age pension is 20
rubles per month; for Group I disabled by work-connected causes, 35 rubles,
by general causes, 30 rubles; for Group II, 25 and 20 rubles, respectively;
for Group III disabled by work-connected causes, 16 rubles (they are not
eligible for benefits when disabled by general cauees).

Looked at in relation to the current minimum wage for workers and emp-
loyees, 70 rubles a month, the minimum benefit equals it in only one ins-
tance: the totally disabled who needs constant attendance for which he must
pay out of his pension--a far cry, indeed, from Lenin's dictum of benefits
equal to total earnings. DBut even when looked at in relation to a dated
and austere minimum budget, 66.4 rubles a month, the same situation obtains:
the minimum benefit ranges from 32% of minimum budget for Group III dis-
abled by general causes to 68% of minimum budget for the aged. Even if one
agrees with Soviet analysts that the unable~to-work do not need as much to
live on as persons active in the labor force~-without saying what the mag-
nitude of adjustment ought to be--it is obvious that minimum pensions keep
the overwhelming majority of beneficiaries below the poverty line, to say

nothing of keeping them at a much lower level than people earning minimum

Wages.
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That the "historical® nature of minimum pensions, as well as the his=-
torical nature of the minimum budget on which they are based, plays a ma=-
jor role in depressing benefit levels has been indicated, It also gene~-
rates other problems: the pension of a highly skilled worker who retired
at an earlier date may be lower than the pension of an unskilled worker
who retires at a later date; equal pensions may be awarded workers of dif-
ferent skills who had received different earnings; lack of dynamism leads

to an increase in the proportion of pensioners who receive amounts close

to minimums; the lower, and also immovable, average pension that results

likewise produces inequities between "old" and “young" pensioners; unequal
treatment diminishes the role of pensions in raising productivity.gl It is
no wonder, therefore, that much attention is being devoted to the estab~
lishment of "a firm, dynamic and rational correlation” between minimum
earnings and minimum pensions that would not weaken the “"according to work"
principle. So far, Soviet policy makers have not developed such a corre-
lation-=-s problem considered by them of primordial importance now and for
the future.

In contrast, there 1s relatively little discussion about maximums,
In old-age pensions for workers and employees, the maximum has remained
unchanged since 1956~-120 rubles a month; in disability, maximums were
raised at the end of 1974 to 120 rubles for Groups I and II, and to 70
rubles for IITI. For kolkhozniki, maximums for old age and disability were
equated to those for workers and employees in 1971--glways lowered by 155
because of rural connection, In sum, maximums are considerably below the
"rational"” budget, set at 153.3 rubles a month in 1967, in relation to

which they are supposed to be calculated,.

It is a noteworthy fact that the Soviet government does not publish



statistics on the size of any social sscurity payments.

however, to estimate average pensions,

average per vensioner per month was 46
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It is possidble,

In 1975, for all pensioners, the
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munity undoubtedly spends more on g subsistence diet--at least 35 rulbles
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a month, TFrom what is left, the pensionsr must pey for rent and utilities
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{nerhars 3-7 rurles a month), for clothss and shoes (very exvensive itenms,
£ . T md T ancd g ) z ., P o
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gicinesg he may need, and for everything else other than medical cars.
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ment. Yet, these mothers and children--2,605,000 mothers and at least 14t
million children in 10?5—-96 are alwavs referred to as for the most part,
poor,

Status-oriented grants are now counted in as income when a family's

eligibility for allowances for children in poor families is considered--

the latter bveing a means-tested program created at the end of 1974, Vhat

is the level of payments it provides? A supplement of twelve rubles a
month is paid for each child under eight in families in which the average

“total income” per family member does not exceed 50 rubles a month, "Total

income" includes payments in cash and in kind from every conceivable source;
the 50-ruble a month level does not quite reach the 1965-70 minimum and
falls below the 1970-75 minimum by 16.4 rubles so that by now it cannot
provide more than 75% of what is needed for a meager minimum subsistence.
The poorest among poor families, those in which per capita income is below
38 rubles, will not be brought up even to the 50-ruble level, Poor fami-
lies whose children are older than eight will receive nothing. Budgeted
for 1.8 billion rubles for 124 million children in 1975, the program ac-
tually paid out 1.219 million, probably because of administrative failure

to reach all eligible children.

What is the level of public assistance payments for persons not cover-

ed by any other program? For workers and employees such payments have been

available since 1956; for kolkhozniki, since 1965. But the only ones eli-
gible are the totally disabled (in all fifteen Republics) and the aged

(in only nine Republics)--there is nc public assistance for anyone else.
The tough eligibility conditions require complete destitution--"absence

of any means for existence”--as well as absence of relatives legally res-

ponsible for support. As for the level of assistance, it is indeed a blot



on "socialist humanism:” for residents of urban communnities, ten Repub-
lics vrovide ten rubles a month; one, twelve rubles; two, up to fifteen
rubles; one (Estonia), sixteen rubles. For those living in rural communi-
ties, eleven Republics provide 8.5 rubles a month; two, up to ten rubles;

one, ten rubles; Estonia vays sixteen, This averages out to 10,30 rubles
o7

a month in urban communities, and to 9.23 rubles in rural villages.” How
these people survive is not explained. Nor do we know how many of them
there are, But it should be remembered that the potential number is the
4,665 million persons we estimated as "uncovered" among the aged in the
population. Let us hope that not all of them need public assistance,

The inadequacy of support levels throughout the social security sys-

tem is manifest. This is all the more serious because no supplementation

on a regular basis exists, "mutual assistance” is limited, and institution-

al care is available forg relatively few. It is also noteworthy that no
mention is ever made of savings which beneficiaries could use to improve
their lot: on the contrary, it is repeatedly stressed that "the living stan-
dards of old people depend above all on the nationallpension scheme,” that
“a pension, as a rule, is theknly means for existence."93 In 1959 pensions
constituted the basiec source of subsistence for 62% of beneficiaries; by
1970, this was true for 82%.98 If this trend has continued at roughly the
same rate, by 1977 perhaps as many as 93% of pensioners are relying on pen-
sions for their basic support--not an indication that by easing the depen-
dency load on the younger members of society, they are themselves living
at a decent minimum level,

As for “mutual assistance,” unions are said to include in their bud-
gets some funds for “one-time assistance™ in cases of dire necessity--sn

how much and in how many unions is not elaborated. "Model regulations”



55

(primernyi ustav) for kolkhozy urge that they establish "matual material-

assistance funds® (a throw-back to the system that existed before 1964).
In 1970, 10,000 kolkhozy had them; more than two~thirds of the total num~
ber of kolkhozy did not?s Assistance totalled 279 million rubles, distri-
buted among almost five million persons; hence, noone was likely to re-
ceive more than a pittance., The single largest item, 192 million, was
spent on 3,584,000 persons who needed help because of sickness, pregnancy
and maternity. The reason for this seemingly contradictory situation was

that for kolkhoznikl no pension is paid for substantial disability from

general causes: sickness benefits can continue for four months; after that,
if the kolkhoz member has not been declared totally disabled, he/she gets
nothing--even though still sick.ag To pregnant women and mothers help was
given probably because their benefits under the general system were too
largest
low or they were ineligible. The secondpitem was "one-time" assistance
to the needy on which 45 million rubles was spent for 888,400 persons (a
rise of 150%, respectively, compared to 1965). Fifteen million was spent
on "pensions™ for 161,700 persons, that is, less than eight rubles per
month per person; and 23 million on additions (doplaty) to pensions already
being received by 284,000 persons, probably to those with several unable-

to-work dependents for whom supplements from the general system are not
44

paid.

Despite steady growth, in 1975 the country's 1,520 institutions acco~
mmodated only 315,000 aged and disabled-~1og*when there were 41.4 million
vensioners {excluding veterans). Of these, a majority have always been lo~-
cated in the Russian Republic (878 in 1977) which now contains more than

52% of the population. Waiting lists for the destitute--as well as for

others--are long in most Republics,



And finally, there are the monthly opaynments to the destitute totally
disabled and to some aged and the “energency once~time assistance,” dis-
bursed by the Ministries from national budget funds. In 1975 this amounted,
I estimated, tc about one billion rubles for the entire country--a sum that
undoubtedly, could relieve only the severest need.

It seems clear that for a majority of those no longer active in the

£

lator force or those burdened by "additlonal® resvonsibilities, the Soviet
income maintenance programs do not as yet make possible a decent minimum
level of living. A better situation obtains for those who are working or

bearing children: for them, sickness, pregnancy and maternity benefits by

now replace from half to full earnings.

Fair Hearines and Confidentiality

As is generally recognized, the appeal%process vields insight into
how well a program of henefits serves the people for whom it was intended
by revealing the impact of its vrovisions and procedures on the daily lives
of applicants and recivients. Until recently, discussion of appeals was
vractically non-existent in Soviet literature. Now Soviet scholars are
saying that too 1little attention has been devoted to the subject of “rights.”
Under Soviet arrangements, two types of appeals sre possible: the first
is in regard to certain facts which are essential for establishing eligibi-
1itysy the second, in regard to decisions made on the basis of these facts,
In relation to facts--age, marital status, family composition and family
relationships, dependency, work record, character of work-~the individual's
Tirst recourse is to agencies in charge of pertinent documents, namely,
registry offices (ZAGS), housing managements (ZHEK ), employing establish~-
ments and collective farms. If the individual disagrees with the facts
as contained in these documents, he has the right to take his case to

court, a right granted in 1966%02 Such court cases, if they exist, have
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not been mentioned in the literature, Administrators, usually vague on
this subject, say that explanations Tinslly convince the disagreeing indi-
vidual so that court review becomes unnecessary.

In contrast, complaints about decisions which involve inefficient work
and illegal acts on the part of staff and of zetivists in committses and
which result in trampling individual rights, abound=--but nowhere is it
shown how many and what the final outcomes are for the benefic iarie%fa”he
nost common forms of violations of procedural regulations by Ministries ave
(1) failure to assist applicants in gathering and putting into official
form the documents needed to apnly; (2) failure to observe the sequence

of steps to e followed in prevaring and conduciting cases, TFor examrle

nLe

S

in some oblasis it takes 4~ months to prevare a case instead of the ten
days mandated by law; disregard of the regquirement to register and storage
documents sometimes means that documents are destroyed too soon, causing
ageravation and delays for applicants; (3) failure to adhere to regulations
in making decisions. For example, applicants are guite often denied by
heads of social security departments rather than by commitiees, schedules
of committee meelings are ignored causing delays, commiites decisions are

not presented in the prescribed form; (4) failure itc adhere o procedures

governing review of conmplaints, that is, viclating the 10-day limit in

=

hich reviews must ts completed, sending complaints for review by staff

=]

9y
rembers about whomg the complaints are made, o A1l this is particularly

revrehensitle, writes a Soviet §cholar, because the

z;;

ajority of the Minis-
& ¥ - 2 ® ] * Y
tries' clientele are elderly, sick, unable-to-work individuals whe, be-

sides, are not well informed of their righits. This means that the D

. s
ne Minis-

s H 2 » 4
tries’ staff must be especially sensitive, attentive and tactful, zng

that it must be well versed in the intricacies of arplicable laws and
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skilled in explaining these laws to thelr clients--an idsal situatio

]
o

hat,
Clearly, many appiicants and reciplents are unable without help to
define their social security rights, or to decide whether denials are Jus-
tified, or to figure out whether the amounts awarded are correct., And it
is manifest that staff is not strongly motivated to help clients realige

their rights by appealing through channels which are confined 1o adminis-

trative review--there is no exit into the court system, Yet, many try to

redress injustices which they believe have been meted out to them,
The adninistrative route for pensioners is to the executive commitiee

f the district soviet if they allege that the law has been ignored. BRut
because committee members do not have the necessary knowledge of pension
law, the overwhelming majority of these cases are sent on to higher organs
within the Minisirles' hierarchy; the latter do not have the right to re-
verse decisions or to oblige, rather than merely advise, the Vinistries'
committiees to review the pertinent deccuments again, The route for appeals
that charge "erroneous activities®” by particular workers is directly to
the Ministries' higher organs. ZLargely because of the great number of ap~
peals, higher organs are unable to review them all, or to take appropriate
measures, or to answer complainants in substantive rather than general
terms, Apparently, many avpeals that concern the activities of staff at
echelons below the local devartment's director are returned tc the direc-
10k

tor for disposition. Apveals From municipal, district, inter-district

and speclalized VTEKs are either to the local depariments or to VIEK in
which the disabled had his initial examination., The directors of these

two organs forward them to krai, oblast, Republic, Moscow or Leningrad

central VIEK which requests the disabled person to present himself for af
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res--e>r:amilr1arf,:‘wn.:ias Decisiom 8f higher VIEKs are final, For thost dissa-

tisfied with family allowances and allowances for children in low-income

families appeals are to the executive committees of the local soviet and

its decisions are final.lo? Public assistance payments and one-time emer-
gency ald are at the discretion of local departiments and there is no ap-

veal from them at all.

In the social insurance system for those active in the labor force,
the appeals route for those dissatisfiled with decisions in regard to sick-
ness, pregnancy and maternity benefits is through the trade union hierar-
chy within and outside the factory, up to the Republic union council, IFf
the complaint is against a doctor, it goes to the chief physician within
the employing establishment or, if there is a health department in the
area, to it., If the latter cannot resolve the conflict, the chief doctor
appoints a special commission, Its decision is final. If the worker's
complaint is about management--for incorrect or delayed payment of bene~-
fit~~he appeals to the union committee in the place of work, no further%08

For kolkhoz members, appeal is to the district social security coun-~

c¢il whose decisions are final. According to Soviet schélars, this is ac~

tually illegal--but still remains to be changed fourteen years sfber ok

® operation, If the distriet council produces materials to show
that the decision by the farm committee was incorrect, the latter is ob-
liged to review the case.

Suggestions forhmproving what is now seen as an inadequate system of
fair hearings concentrate on the need to equir members of the many commit-
tees involved in decislion making with more knowledge and to make them-1i-
able for illegal decisions; on the desirability of limiting the review ac-

tivities of local soviets to complaints about the work of social security
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departments (including the work of particular staff members) within their
jurisdiction, to the end of “liquidating transgressions” on the rights of
citizens connected with local conditions; on freeing higher organs in the
social security hierarchy to concentrate on errors in implementing the ba-
sic laws and on poor practices in the work of VIEKs and institutions; on
the need to open up the social security system to court review--as is now
true in regard to conflicts in labor relations--given the primordial impor-
tance of pensions, especlially, as means of subsistence, The necessity for
a "most serious guarantee for the realization of constitutional rights” of
eligible individuals would require a larger court apparatus in the short
run; but because it would exert a benlign influence on the quality of work
in local departments, presumably the number of appeals would decrease in
the long run.109
As might be expected from the huge number of committees involved in
award declisions for millions of people, as well as from the collectivist
vhilosophy approved by the government which often impinges on privacy in
daily life, confidentiality in social security operations is not easy to

preserve, That intrusions on privacy have long been resented surfaced in

1976 when Literaturnaia Gazeta finally published a letter from one Zaitsev
(similar letters received in the past had not been published) in which he
asks: "Must an employee divulge the nature of his medical problems?”
Current procedure, he writes, requires the signature of several co-workers
on the sickness certificate before the benefit can be paid so that "medi=-
cal secrets inevitably become public knowledge.” He thinks that this is
unethical and illegal: co-workers do not need to know, for example, that

a person had been treated for venereal disease or in a neuropsychiatric

clinic (the latter could label him as “psycho® and might bring about dis-
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missal, on some pretext). Most readers agreed heartily, Just how "public”
the knowledge becomes is shown by a personnel offieial who writes that in
her enterprise certificates routinely move from the personnel department
(four employees) to the union committee (12 employees) to the accounting
office (ten employees)--a total of 26 persons. Two doctors in their let-
ters stress the psychological trauma patients now suffer, especially if
they work with small groups and there is something "Jjuicy” about their ail~-
ments. A man explains that lack of confidentiality forced him to change
Jobs after recovery from a nervous depression: his fellow employees con-
tinuved to consider him a "mental case.” Women treated in gynecological
departments express dismay at the prospect of having their certificates
read at work; alcoholics claim that they are deterred from seeking treat-
ment by the fear of being exposed to co-workers; others eschew doctors to
escape being labelled "psychos.” Among the few who disagreed, one empha-
sizes that clearly stated diagnoses in certificates are essential for pre-
ventive work by medical personnel and unions; another comments that the on=-
1y embarassed workers are 18-to-20-year-o0ld women having their first abor-
tions, The USSR Ministry of Health and the AUCCTU, while unwilling to
change existing procedures, conceded that the number of persons with access
to certificates should be restricted and that confidentiality should be
strictly observed.llo I cannot help wondering how many among the most dis-
advantaged-~poor families with children, unmarried mothers, the destitute
among aged and disabled--also harbor resentment toward the many activists
and government workers whifo invade their family orivacy and make “public”

their family "secrets™ as do the adminisirators of sickness benefits in

relation to medical “secrets.®
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As in many other areas of Soviet 1ife, in social security the revolu~
tion is no more. While the ideological soundness of the communist precept

"ne E:

from each according to his ability--to each according to his need” is not
officially denied, it is considered impracticzble, its achievement constan-
tly put off to some vague and distant future. What is in place is a social
security "totality" within which social insurance, a "capitalist invention™
that provides wage-related benefits, is the major program, but in which
means-tested assistance has become a "special™ type of support, The early
post~Revolutionary expectations that socialism would automatically elimi-
nate voverty, once and for all, have not materialized--despite full employ-
ment since the 1930s. At this stage of their development, the dual purpose
of Soviet income maintenance programs is not different from what these pro-
grams aim to accomplish in Western democracies, namely, to provide a level
of living commensurate with the general living standards of the country
and for those who have made their exit from the labor force, with the stan-
dard they themselves enjoyed when still at work--and to do so without des~
troying the incentive to work,

As elsewhere, policies directed toward the fulfillment of these two
purvoses have produced unintended consequences, contradictions, and ambigui-
ties; decisions to "perfect™ the social security system have generated new

issuves, new costs, new residual effects. Lenin's blueprint influenced”ten-

113

dencies,” but has been unable to advance egalitarianism or to protect the

system's welfare features from unremitting pressures by Party, bureaucracy
and "profitatleness,” all demanding that it "face production™ in the coun~-
try's drive to wealth and power. Orthodox ideology has been hard rut to it
to defend social security from the rules imposed By industrialism. Workers

have been hard put to it to develop a “communist” attitude toward labor,

to internalize the need to work as intrinsically the best
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means for self-expression, for simultaneously enhancing creativity and
raising productivity. This is because the content of woerk has not been

on a “"high plane™ and "an optimum structure of value oreintations™ has not
been formed:i'j’1 Failing to create "a new Soviet man," the soviets have had
to rely on material incentives to get people to work harder and bvetter--
thereby, however, contrituting to a rise of consumerism and a decline of
the work ethic,

Underlying many of the versistent problems in ithe Soviei social secu-
rity domain is the unresolved conflict btetween the goals of individual eui-
equity and social adeguacy. The former requires that sach covered indivi-
dual receive venefits directly related to his contribution to social pro-
duction, as expressed in wages and salaries; the latter, essentially a wel=-
fare approach, that benefits provide a certain level of living for all co-

vered individuals%lz

From an ideological standpoint, the social%dequacy goal,
as closer to the communist ideal, should be the winner; but in reality it is
the individual equity goal, in the shape of "tc each according to his work™
vrinciple, that has predominated. To be sure, efforts to deemphasize in-
dividual equity, relying primarily on a benefit formuls weighted in favor

of the low wage earner, on supplements for devendents and, especially hea-
vily, on minimums, have not been absent, But so far the impact of these

efforts has been too weak to move the system decisively or consistently to-

ward social adequacy, chiefly because minimums are not efficient welfare

devices.ll3 Currently, the average pension is below the average wage, be-
25%
low the minimum wage, andsbelow a stingy poverty line established for the

11h
period 1920~7% and by now made even more meager by inflation. "Differentia~-

tion," centered on stimulating productivity in sectors of the economy con-
sldered particularly important at a given point in time, has helped some

pensioners, but at the cost of aggravating the system's non-egalitarian
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nature. Among pensioners who continue to work, many do temporarily telieve
the frugality of their economic situations. But paying full pensions concur-
rently with wages is costly, drains too great a share of the system's re-
sources for the benefit of a few, and minimizes the possibility of raising
support levels for the majority who cannot work. Add to this the fact that
for an overwhelming "mass™ of beneficiaries, pensions are their sole source
of material support, and it becomes clear why the pension system has not

and cannot take most of the aged, disabled and survivors out of poverty.

Yet the hardships that must be endured by large contingents of pensioners
pale into insignificance when compared to what 1s faced by the destitute
aged and disabled who are not eligible for pensions and for whom there is no
room in institutions. TFor them, it seems to me, even bare survival is prob-
lematic,

Unwillingness to introduce means-tested supplements for pensioners and
decent public assistance for the ineligibles is probably motivated by giffi-
culties in coming up with an acceptable ideological base for such measuresy
fear that they will undermine productivity and the desire to continue worke
ing past retirement, and the expense that would be involved, There is also
the fact that two~thirds of the pensioners are women and that the status of
women in the Soviet Union is still inferior to that of men in many areas of
life, including social security. The "inter-class and intraclass inequali-
ties” about which Soviet social security experts are now writing have also
had a particularly harsh effect on the totally disabled whose benefits re-
mained pitifully low until 1975, and on collective farmers whose benefits
are still at the bottom of the benefits hierarchy.

Insufficient material support for those no longer in the labor force
continues to reflect a value system--especially disastrous for workers and

employees prior to the passage of the Natlonal Pension Act in 1956 and for
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collective farmers prior to the passage of The Law on Benefits in 1964--
upon which Soviet policy has been based since the 1930s, namely, that un-
til resources become "abundant” under "Ffull" communism, those who are wor-
king and especially those who are bearing children, the future workers,
must be treated more generously than those who are nc longer productive,
In pensions, Lenin's dictum that benefits should equal total earnings has
been almost entirely ignored; but sickness benefits by now range from half
to full earnings; while pregnancy and maternity benefiis egual earnings.
That the treatment of the no-longer-proeductive ralses serious gques-
tions about "socialist humanism® is obvious, But it must also be noted
that concern for parents and children, current and future producers, has
exverienced 1ts most significant transformation into policy only in recent
vears: pregnancy and maternity benefits entitling women to full pay, irres-
vective of length of employment or union membership, were legislated in
1973; higher benefits for the totally disabled did not become available
wntil the end of 1974--after research revealed that 867 of their dependents
are children; liberalizations allowing mothers a maximum of seven calen-
dar days of paid leave (instead of the former three) for iaking care of
sick children under 14 and a maximum 6f ten days for unmarried, widowed
and divorced mothers, if the child is under seven, also did not bLecone
effective until December 1974; sickness benefits amounting to 100% of ear-
nings for those sick or injured by nonoccupational causes who are support-
ing three or more devendent children, if they are union members, regardless
of the length of their uninterruvted work record, did not exist until De=-
cember 1975; and the most innovative measure=--an unequivoczlly means-

tested program for children in voor fanil
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rre-determined level of well-being--did not bvecome cperative wntil Ja~
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nuary 1975. To be sure, the supplements this program vays still keen

thege fanilies below a 13-vear-old poverty level, does nothing for fo
children above elght years of age, and makes ineligible famillies whose
incomes cover three-guarters of the poverty budget. 3ut the progranm is
attempiing to respond to research Tindings that dependents in poor families
constitute a higher vronortion than in families with average and high in-

*

comes, and that noor families are behind the Letier-oi
- 118 S

noney payments they veceive fronm ﬁéOC;&i unds’, Surely, these findings

do not represent new knowledge, Why did they elicit a response in 19757

ihy the other measures to improve the lot of children, introduced since

ot
e

19737 Why a rising crescendo of expert opinion--held for some time but
not articulated earlier--that to be brought up by their mothers "in do-

mestic conditions”™ rathe

is tetter for children

exhibilt "soclalist humanisr™ hui to cope with what sre considered Yow Lizth

hor shortagzes and which, on their socisl side, are influenced by pover-
ty and its attendant ills. To some degree all the undertakings enumerated

atbove, and especially the zllowances for poor children, will deemphasize

jo

individual egulty--will stimulate movemenit toward social adequacy

Logically, this movement should

of social security financing from social funds, that is, from general re=-
y is pa

venues, And vecause its soclial security system is part of Soviet socisty's

overall distributive program, reliance on the use of
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achieved. At the same time, there is considerable alarm at this develop~
ment even among ils suprorters. Warnings abound that unless carefully con-
trolled--unless veovle are constantly discouraged from thinking that no
matter how vpoorly industry and agriculture perform, the national budget
will make up ail deficits--expansion will have a chilling effect on pro-
ductivity, Recommendations are made that until communism is attained, pay-
roll taxes ought 1o cover a larger share of social security costs than
they cover now, this increase to be vealized by revamping tax rates uwmward,
Since payroll taxes are regressive, heavier reliance on them would tend to
lessen the system's social #e adeguacy component and to diminish its po~
tency ag a redistributive mechanism.

These inconsistencles and ambivalences, as they feed into ithe perpe-
tual anxiety about work incentive, are certain to pose difficult provlems

Tor 3Joviet policy-makers and administrators in relation to an income-teste
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nrogram that aims o assure a minimum of economic wherewithal primarily for

able-bodied parents., Nontheless, there is 1ittle doubt that a coalescing
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1ift 12,5 million children--more than 375% of all under age eight=--out of

the worst poverty. This T view as a first step, Gradually the conbingant
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allowances are measured, will Te made more contemporansous with the counizy
v 2~ - = ¥ 3 - 1
general living standards. “erhaps personal social services, for which some

hing future, will advance as well,

adninistrators voice a growing
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conviction that money alone, although essential, is not always enough to
help families stay together and do a good job of raising the next gene-~
ration of workers,

For the no-longer-productive, an income-tested method of providing a

decent guaranteed level of living, "factual security” (fakticheskoe obes-

pechenie), is likely to be postponed as long as possibvle., In the interim
reliance will continue to be placed on raising minimums and on relating
them to an absolute poverty line--in contrast to a relative one-~- even
though such an approach has not been effective in dealing with poverty in
the past, If vensions are not to remain too historical and too low for too
many, Soviet experts will have to establish a "dynamic” relationship bet-
ween wages and benefits that will somehow extend to “additional burdens"
generated by life's infinite variety and at the same time will produce a
“final income” capable of consistently fulfilling essential requirements
at a level commensurate with the general living standards of the country.
That they will succeed is doubtful. Eventually, pensions will also have
to be bolstered by income~tested supplements tailored to individual cir-
cumstances,

In administration, emphasis on individual equity has generated what
may be called a negative and excessive individualization, that is, the ap-
plication of the entire galaxy of legal stipulations to each case as nar-~
rowly and strictly as possible, This has tended to tring about unequal
treatment of people in similar circumstances, a result magnified by ex-
cessive administrative decentralization--to each factory, office, farm=--

by differences in the way the law is interpreted in the 15 Republics, and



by the use of unpaid activists who cannot be held to a standard of accep-
table performance, especially when training is vatchy, inadequate or alto-
gether absent. I think that this adnministrative structure is dictated not
so much by the officially proclaimed desire to be "democratic,” as by the
low level and the outright absence of technology needed for managing ef-

1

fectively the huge and difficult social security work load, and certainly,
by the desire to lower costs. From the point of view of beneficiaries,

this type of democracy, while often patronizing and condescending, is not
always benign, especlally when channels for rectifying its numsrous “errors™
do not permit exit into the court system.

There can be no question that expanded anplication of modern techno-
lozv to social security, to make possivle fully automated operations, is
only a matter of time. That this development will bring about centraliza-
tion of functions, a more uniform application of the law, and primary de-
pendence on trained professionals--starting with pensions and then spread-
ing to the entire system--is gzl 4inevitable. What is not clear is how long

it will take to attain genuine imvlementatlon of human rights in soccial

& ¥ ai se-
curity--the freedom of venefiecliaries to challenge their government when
they consider the legislated norms and the decisions based on them, unjust,
harmful to their well-being, and demeaning.

That advances made by the Soviet Union in social security since 1917

are real and substantial--there is no doubt. Iut it is equally true i

. . . income maintenance
capitalism. As a ratter of fact, our own Sestai- %e%r%%% gyster has hesn

s £ o e g =1 -~ 2 £ f ~y
¥ imnortant is that in 00 years,

s or methodology



for dealing with poverty that are unicue or esgsentially different fronm

those we have practiced or are in the process of exploring. Nor is there
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any evidence o suzgest that new ideas will be forithcoming

in the fubture, or that vrogress will be sudden and rapid rather than gra-
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turing industrial socliety, Soviet sccial security faces a decreasing num-

ber of options--despite the distinctiveness of the volitical sysiem that

o]

plans and directs the modernization process of which it is a part.
what is more vpromising iIs that in scecial security, as in other social
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pro®tlem areas, Soviet experts, researchers and administrators are now stu~
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he existing and emerging vroblems more seriously and are discussing
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ther more openly and incisively tharn in the past. They are much more awaxre

-

of the need for valld and many-Taceted data for scund policy formulation.
As a resull, while statistlics are still fragnentary and rhevoric over~
flows, the issues raised are nmore meaningful and pertinent and the guali-

ty of informption is higher, The incressing concern among Soviet scholars

about the welfare impact of thelr systen's provisions is in itself an ele~-

ment of modernizatlon--one that 1s likely to make it increasingly possible
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mal pensionable age (see, Lantsev, Sotsial'noe Obespechenie v SSSR,
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and deduct their number, 3,647 million, from the 12,229 million,

we lower the number of those not receiving pensions to 8,582 million.

It is also likely that some aged persons were included in the global
category of recipients of "disability, long service, survivor, per-

sonal and other pensions® which numbered 10,399 million in 1975,
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they cannot bve aged by the time they become survivors., In short,
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centage being the more realistic, Even this is much lower than the
only published vercentage of the "uncovered” that I found in the
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in D.I. Valentil et al., editors, Narcdnoselenie i Trudovye Resur-

sy (Moscow: Statistica, 1973), ».71). But it is not likely that
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as reryresentative of the country as a whole,
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shchimsia,” Sotsialisticheskii Trud, no.3, 1971, ».12; Lev P, Yaku
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Acharkan, “Problemy Sotsial'nogo ete.,” op.cit., p.143. He gets

these percentages from Fogel', Pravo na Pensiiu etc., op.cit.

For example: some urge that length of work record for the totally
disabled by work~connected causes be taken into account: to continue
to do otherwise is to invite dire consequences--discourage early en-
try into the labor force, disrupt labor discipline and exert a ne-
gative influeanon the moral upbringing of youth. Further, amounts
ought to be differentiated in relation to differences in the cost of
1living in different parts of the country: cost of living for one wor-
ker (without taking into account taxes and family) is 13% higher in
Urals than in the central districts, whereas the pension is 95% of
that in central districts; in Arkhangel'sk, cost of living is 29%
higher whéle the average pension is only 13% higher; and among

kolkhoz pensioners in Arkhangel'sk, the pension constitutes 97% of
those in central districts; in TAkut the cost of living is 72% higher,

but the average pension for workers and employees is 40% higher,
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In survivor pensions, age and degree of loss of work ability should
be taken into account; amounts should be differentiated for mothers
of many children. On the other hand, some believe that "rural norms”
should be abolished: they place at a disadvantage workers and emp-
loyees who live in rural communities and are connected with agricul-
ture, in comparison with those on state farms whose pensions are
calculated on the basis of higher "urban norms" even though they are
also "connected™ with agriculture (see, Acharkan, “Sotsialistiches-
kii Printsip, etc.,” op.cit., pp.124 and 126627; lantsev, Sotsial'

noe Cbespechenie v SSSR, op.cit., pp.113~15.

49, M.L. Zakharov, Sovetskoe Pensionnoe Prave (Moscow: 1974), p.39.

50, lantsev, Sotsial'noe Qbespechenie v 33SR, op.cit., pp.90-95; and

Zakharov, Sovetskoe Pensionnoe Pravo, op.cit., pp.160-85,

51. It was pointed out that when full pensions were payable before 1956,
60% of pensioners worked. But this is a misleading argument for two
reasons: (1) prior to 1956, average pensions were 3% times lower than
average earnings, so that the low pension level was in itself an in-
centive to continue work; (2) the 60% was the overall percentage.
Actually, 88% of it came from a privileged group who were granted
"raised pensions® at ages 5-10 years lower than normal pensionable
ages so that many were fully capable of continuing work--especially
since the higher pensions were not related to conditions of work,
but rather to the importance of a department, shop or industry to the
economy at a given point in time (Acharkan, "Pensionnoe Zakonada-
tel'stvo, etc.,"” op.cit., D.118)-

52.  BSoviet demographers forecast that by 1980, there will be forty-three

million persons of pensionable age in the Soviet Union; by 1990,
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fifty-three million, and by the year 2,000--eighty million,

53.
ol
k.

lantsev, Sotsial’'noe Obesvechenie v S$SSR, op.cit., pp.136-39.

A 1968 investigation by the Central Scientific Research Institute
fTor the Determination of Work Ability and Crganization of Labor for
the Disabled found that 52,7% of non-working pensioners gave their
reason for not participating as poor health; 23,4%, material secu-
rity; 23.1%, being busy with housework; and 0,8%, as unable to find
suitable work (see Acharkan, “Fensionnoe Zakonodatel'stvo, etc.,”
op.cit., p.119). A 1970 Moscow study compared its findings wiih thos
of an investigation conducied by the Institute of Labor Resources
of the Russian Republic in a number of the Repuvlic's regions. The
reasons were: poor health, 767 {Reputlic findings, 70¢); housework
and care of children, 16% (8%); material security, 4% (1.6%);
unatle to find suitable work, 0.9%; other, 3% (see Xogan, ovp.cit.,
0.71,72, 75 and 7). An investigation by the Leningrad Institute
for the Determination of Work Capacity and the Orranization of Work
for the Disabled (date not given, but probably ifi the 1970s) which
surveyed 15,000 persons in various parts of the Soviet Union, found
g el
that the main reasons for gliving up work were healtﬁgéﬁd family
problems, 27%., The pensioner's subjective assessment of his state
cf health was fully borne out by clinical examination in 21% of
cases, and partly confirmed in 47% (see 3.3mixrnov, "The Employment

T COld~Age Pensioners in the USSR, International ILabour Review,

vol, 116, no.l, July-August 1977, 1.89). In Kursk, one-half of
non-working vensicners were in poor health in 1577 {see Tavel Demi-

dov, "Comrade Pensioner,” Izvestiia, June 1%, 1977, v.5). Yakushev
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refers to country-wide survevs which show that "one person out of ten in
the 60-64 age group, and one out of itwo among the over-80s, needs systema-
tic home care. Similarly, there is everywhere a substantial increase in
the number of persons needing admission to hospital and, wilth increasing
age, the period of hospitalization generally lengthens” (rakushev, op.
cit., p.2ULY,

5%,  Lantsev, Sotsial'noe Obesvechenie v $S5SR, op.cit., pp.1lG and 137;

1y

see alsc Acharkan in "Pensionnoe Zakonodatel'stve etec.,"p.118, who

gives 19% for 1968, The figure of 4.2 million given by Zaitsev and
IﬁD.

aRashchikov, Sotsial 'noe Obesvechenie Kolkhoznikov (Moscow: Kolos,

1972), v.61, for 1970 is clearly incorrect.
54,  Acharkan, “Tekushchie, etc.,” op.cit., p.25.
57. V.A. Acharkan, "Sotsial 'no-Pravovye Aspekty Truda Fensicnerov,”

Sovetskoe Gosudarstvo i Prave, ne.ll, 1973, pp.43-44,

58,  Smirnov, op.cit., ».88.

59. This was found to be the case in a study of 500 working pensioners
in several large machine-building plants in Leningrad who had retired
5~10 years earlier. Loss of work time among them because of sick~
ness was not higher than among all other workers, while discipline
on the Jjob was much higher. None were unable to fulfill required
work norms (see A. Sharapanovskii and A. Dyskin, “Ob Effefktivnosti
Truda Pensionerov na Fromyshlennykh Predpriiatiiakh,” Sotsialisti-

cheskii Trud, no.8, 1974, b.134), A survey of 412 pensioners in one

enteroprise found that their average productivity index worked out at
067 of the over-all average for the enterprise, An investigation of
1,003 Leningrad pensioners employed in metal working, light industry,

commerce and retail distribution found that sickness was significant=-



83

1y rarer among working pensioners than among persons of non-pen-
sionable age (see Smirnov, op.cit., p.90). V. Slobozhanin, in "Work
to Production Veterans® Liking,” Izvestiia, July 26, 1977, p.2, re-
fers 1o a "scciological and economic” study conducted by the Belo-
russian branch of the Labor Research Institute in thirteen enter-
prises of the Republic's light, food, and meat-and-dairy industries¥.
60, Existing lezislation vermits agreements for part-time work to be
concluded between individual pensioners and managers, without wait-
ing for approval by higher organs; remuneration is on the basis of
output or time worked, Since 1970, part-time work can be included
in the general work record which establishes eligibility for pen~
sion (see V. Silaev, "Nepolnyi Rabochii Den' i Nepolnaia Rabochaia

Nedeliia,” Sotsialisticheskii Trud, no.2, 1970, ».140). Special

enterprises for the handicapped are granted extra advantages such
as being permitted to spend up to 50% of profits for improving their
workers' sccio-cultural and living conditions, These privileges
would be extended to special facilities for work of the elderly.
It should be added that neither pensioners nor managers are inte-
rested in reintroducing special cooperatives (abolished in 1960) for
the aged and the disabled--the "cooperative spirit"” has evaporated,
Pensioners say that they would not be willing to pay the dues, are
convinced that cooperatives would not be profitable and that sooner
or later, younger people would have to be brought in if they were
to survive at all ( Acharkan, "Sotsial'no-Pravye etc.,” op.cit, pp.
38-40,

61, T.Skal'berg, E. Martirosian, L. Kuleshova, “Trudovye Resursy i Pod-

gotovka Rabochikh Kadrov na Proizvodstve. Rabota s Nepblnym rabochim



63.

65.

66/

67.

68.

69.
70,

8l

Dnem-~Vazhnoe sredstvo Priviecheniia Trudovykh Resursov,” Sotsialis~

ticheskii Trud, no.2, 1977, p.105,

lantsev, "Sotsial'noe Obespechenie v Novoi Piatiletke," op,cit.,
p.13; and Lantsev, "Sovershenstvovanie Sistemy etc,,” op,cit., p.136.
The Ministries' functions in relation to these categories of bene~-
ficlaries include not only those whose rights to benefits and pen-
sions are embodied in labor law and kolkhoz law, but also those who
come under administrative law, that is, members of armed services
whose cash payments are financed out of allocations from the nation-
al budget. The Ministries also supervise the all-Union Socleties
for the Blind and the Deaf,

The Committee was given this title in August 1976. Before that it
was called the USSR Council of Ministers' State Committee on Ques~-
tions of Labor and Wages.

Editorial "Sotsial'nye Faktory Razvitiia Proizvodstva,” Sotsialis-
ticheskii Trud, no.10, 1976, p.4.

Maksimovskii, op.cit., ».90.
M.L. Zakharov, V.I. Maksimovskii, and IA.M. Fog8l®, "Sotsial'noe
Obespechenie: Tendentsil Razvitiia, Organizatsii i Upravleniia,”

Sovetskoe Gosudarstvo i Pravo, no.2, February 1973, pp.27-30,

M. Rumiantseva, “Trudovaia Knizhka," Sovetskie Profsoiuzy, no.l,

January 1975, pp.43-46; V. Silaev, "Trudovye Knizhki," Sotsialis~

ticheskii Trud, no.9, 1974, pp.141-46 are only two examples.

Maksimovskii, op.cit., p.33.

G. Shakhov, "Zapis' v Trudovoi Knizhke," Sotsial 'noe Obespechenie,

no,3, March 1977, pp.25-27. For a detailed discussion of the ad~

ministration of social security benefits by unions, see my paper



74,

75.

85

"The Role of the Trade Union Committees in the Administration of
Welfare Benefits,"” presented at the Conference on Problems of Indus-
trial Labor in the USSR,"” Kennan Institute for Advanced Russian Stu~
dies, Washington, D.C., September 27-29, 1977--scheduled to be pub=-
lished in 1978. Workers and employees, in industry anﬂon farms,
selected by unions as members of pension and VIEK committees retain
average pay prevalent in their work place while performing these
duties (see M, Kuchma, "Novye Kodeksy Zakonov o Trude Soiuznykh Res-
publik, Garantee i Kompensatsii," Sovetskie Profgoiuzy, no.?7, 1975,
pp.A43-46,

Kogan, op.cit., ».73.
See my paper described in footnote 8-abe 70 aeb above,

0. Bykova, Sotsial‘'noe Obespechenie Trudiashchikhsiia Moldavii,

1972, p.22; and Maksimovskii, op.cit., p.163. By the end of 1970, in
Moldavia, workers with higher and secondary education made up 92% of
staff, in contrast to 1966 when more than 35% did not have even se=-
condary education. 1In 1972, in the Russian Republic there were
21,000 specialists, of whom 5,742 had higher education, but by 1976,
10,000 more specialists would be needed.

In the Russian Republic at the end of 1976, 1,000 persons were said
to be taking correspondence courses, but every year 18-20% drop out
(see N. IUdin, “Zaochnomu Obucheniiu--Zelenuiu Ulitsu,” Sotsial 'noe

Obespechenie, no.11, November 1976, pp.ll-1k4; Bykova, op.cit., D.25;

I.S. Topchiev, Organizatsiia Raboty Organov Sotsial 'nogo Obespecheniia,

1971! p086.

Maksimovskii, op.cit., p.35; an audit carried out in 1972 in the

Russian Republic uncovered 4,600 "errors" that led to overvayments.



76.
77.

78.

Maksimovskii, op.cit., p.33.
Some notion of what is involved in administering the work-connected
provisions may be gained from the fact that this designation for wor-
kers and employees éovers not only injuries, accidents and diseases
sustained on or resulting from the Job, but also those sustained while
doing something "in the interests™ of the employing establishment even
though this activity was not requested by the administration; on the
premises of the employing establishment or "near"” it or "in some other
work vplace" during working hours and permitted work breaks, "if being
at this place does not conflict with the establishment's rules governing
the internal disposition of the work force;"” whether the establish~-
ment or the worker was responsible: if the worker was drunk, he is
refused a work-connected status. Bven the relatively simple adminisg-
trative process in pregnancy and matexrmnity benefits can become comp=-
licated, esveclally in cases of women whose earnings are not vegulat
wages, but are paid in commissions, in kind combined with cash, or

on the basis of piece-work/ ( see "Pered Ukhodom v Otpusk,” Trud,
¥arch 3, 1974, v.4.)

Ministries administer this program for all other children, that is,
children of parents éggker&%eénéﬁ are members of creative unions
(writers, composers, painters, etc.), are in the military, in rank-
and-file and lower echelon administrative Jobs in the USSR Ministry
of Internal Affairs and the USSR and Republic ¥inistries of Communi-
cations, workers on guard duty in ministries and departments, non-
working wives of drafted servicemeny, non-working unmarried mothers,
widows and divorced women, persons working for individual citigzens

or groups of citizens, non-working women whose husbands live in a



different location--as well as children of retired workers, employ=
ges and kolkhozniki {see Acharkan, "The Social and Legal Nature of

Children's Allowances for Low-Income Families,” Current Digest of the

Soviet Press, vol.xxviii, 1976, no.5, pp.ik-~13; G. Simonenkc, “Fosgo-

biia na Detel,” Ckhrana Truda 1 Sotsial ‘noe Strakhovanie, no.3,

March 1975, vp.36-38; V. Mikhalkevich, "V Interesakh Naroda,”

[3]

otsial'noe Obesvechenie, no.12, December 1S7%, pp.7-G.)

L1

A few of the "certain questions

¥

stvmieing the committess {much more
R %

Y * 3 [T * AY
intricate ones have to be resolved by the ¥inistries) were reveszled

Joon

n a 1976 survey by the Russian Social Security Minisiry: "is it

vermitted to grant allowances to the guardians of children whose pa-
rents fail to make the legally required suvport vayments? OCnly af-
ter investigating the varents' income or initiating such an inves-
tization;® Mis it vossible to award sllowancss to a woman whose
marriage has been registered, without taking into account the income
of her husband who is not living with the family? No, the income of
the husband must be agsceritained;” “does 'income'® inciude vent for
space in a city dwelling” No, in dachas it does;” "should the hus-
band's income be counted in under the following circumstances: ra-=
rents' divorce and application for allowances occurred in the same
year; during pvart of the vreceding year the husband was making sup-
port payments by order of the court? Yes," in line with
formula that requires, among other things, knowledge of exact amounis
paid and the nusher of "full" months during which payments were made

Id 'Y » I, ] " Y i
{see Hditorial, "Nekotorye Voprosy Naznacheniia Posobii na Dete

[

[

“o0 Materialam Cbgorov Glavnogo Upravlie-

nia Pensii 1 Fosobii ¥in

[

sterstva Sotsial'nogo Chespecheniia RSFSR,”
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etei,” Okhrana

Truda i Sotsial ‘noe Strakhovanie, no.6, July 1976, pp.31-2. I the

o

parents of a child in a kolkheoz family did not fulfill ihe minimum

=

ork norms during the preceding yvear and were unable to Justify this

N

ailure by "acceotable reasons,” the child is ineligitle,

)

¥.Kravchenko, "Vstupaia v God Shestidesiatyi,"” Soisial 'noe Obespe~
? by

chenie, no.ll, November 1976, ».3.

llﬂ!

Lantsev, "Sovershenstvovanie, etc.,” ov.cit., Dp.136-37; Maksimov=

2

Zakharov, Maksimovskii, Fogel', on.cit., pp.30-32

Ibid., »p.32-33.

During 1946-56, pensions did not keep up with rise in earnings: the
latter went up from 481 rubles a month in 1946 to 718 rubles in 1955,
but maximmm for pensions remained at 300 rubles, established in 1832
when average earnings were 91 rubles amonth. The resulting pensions
for most pensioners, those who were not on "privileged" conditions
not only because they were not in "leading” industries but also be~-
cause they were without political pull with the bosses, were so low
as to barely sustain 1ife (Astrakhan, op.cit., p.137).

Lantsev, Sotsial'noe Obespechenie v SSSR, op.cit., p.95.

Alistair McAuley, "The Distribution of Earnings and Incomes in the

Soviet Studies, vol. xxix, no.2, Aptil 1977, pp.233-

234, He estimates that "more than 54% of kolkhozniki lived in fa-
milies with per capita incomes of less than 50 rubles per month”
0.232 ).

G.S. Sarkisisn and N.?. Kuznetsova, Poirebnosti i Dokhod Sem'i




89.

g0,

89

(Moscow: Ekonomika, 1967); see also D,N, Karpukhin, N,P, Xuznetsova,

oy

"Dokhody 1 Potrebleniia Trudiashchikheia,” in Trud 1 Zarabotnala

Tlata v SSSR (Moscow: Ekonomika: 1968),

(6]

specially ».423 and 108

Tor time spaus included in the “current period” and the “coming

-

veriod ;" and po,166 and 133 for defining the "rational budget”

without relating it to a pariticular periocd,

Throughout this vaper the ruble is eguated to $1.10., Studies show
that even in 1967-68, a mean monthly net income of 51 rubles ver

v membey was regarded as much below normal by a vast majority

of workers; and that in 1970, a net monthly income of 70 rubles pex

family member was evaluated this way (see, Aaron Vinokur, Meono-

'

oy

graph, Industrial Workers' Zvaluations of their Families® Actusl

¥onetary Income in the USSR, Research Taper no,2{, the Hebrew Uni-~

versity of Jerusalem, the Soviet and East European Research Center,
Jerusalem, January 1977, pp.18 and 26).

¥Yoney wages for industrial workers grew by 217 between 1970-73,
Deflated by the official index of retall prices, the increzse in
real wazes was 20.67. If instead the Schroeder and Severin index
of the cost of living is used, the rise in wages is not quite 127
(see, Chapman, ov.cit., po. 42 and 43},

Y

lantsev, 3otsial'noe Obespechenie v 5332, op.cit., 1.98. Even

AL

these differences represent a decrease since 1960,

D

Ibid., .11

Perevedentsev, op.cit., D.51.
That these estimates maey be somewhat high is suggesied by the
statement of a Soviet analyst to the effect that if vayments and

vrivileges recelved by cld~age pensioners from social funds are coun-
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workers and emvloyees 1living alone in 1975 was somewhat above 50

rubles ver month, {sse Lantssv, Sotsial ‘noe Cbesvechenie v 335R,

op.cit., on.86-87,

vm———

Zaitsev and Rashchikov, op.cit., p.45 and 10-11,
D. Komarova, "Novoe Proiavienie Zaboty o Blage Sovetskikh Ludei,”

Sotsial 'noe Chbespechenie, no.l, Januvary 1974, pp.3-8,

Narodnoe Khoziastve 383% v 1975 g., p.503, TFor a discussion on

social sexvices for women in the Soviet Union, see my vaper,
"Sociab Services for Women: Problems and Priorities," pp.307-333

in Atkinson, Dallin and Lapidus, editors, ¥omen in Russia

s

{ stanford, California: Stanford University Press, 1977).
Zakharov, ed., op.cit., pp.407-413,

Yakushev, op.cit., p.249; V.A. Tarasova, “Ckhrana Sub®ektivnykh

Prav Grazhdan v Qblasti Pensionnogo Obespecheniia,” Sovetskoe Gosu-

darstvo i1 Pravo, no.8, 1976, #¥p. 13k,

Acharkan, Sotsialisticheskii Zrintsip, ete.,” op.cit., p.121.

Zaitsev and Rashchikov, ov.cit,, pp.18 and 104; Narodnoe Khoziazs-

tvo S3SR, ¥-10FF-gry-9:356rza 60 Let (Moscow: Statistika, 19777,

D.350 shows that in 1970 there were 33,600 kolkhozy; Simonenko,
op,cit,, p.35.

Lantsev, Soisial'noe Obespechenie v SSSR, op.cit., p.78.

V.A., Tarasova, IUridicheskle Fakty v Oblasti Pensionnozo Obespeche=-

niia, (Moscow: 1974), pp.85-86.

I. Poida, "Svoevremenno Oformit' Pensii,” Ckhrana Trudas i Sotsial'-

noe Strakhovanie, no.ll, November 1976, pp.6-7; I. Razumov, "Delu~-

Chastichku Dushi," Sotsial'noe Cbespechenie, no.l, January 1974,

.18,

AG, Safonov, E.A. loginova, eds. Osnovy Organizatsii Statsionar-
noi Pomoshchi v S3SE (Moscow: Heditsina, 1976), p.251.
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have a benefit bvasis falling somewhere between complete individual
squity and compleie soclal sdequacy.”

Alicia H, Munnell, The Future of Social Security {(Washington, D.C.:

1)

The “rookings Institution, 1977), p.52.

Editorial, "Vstupaia v Fervyl God Novol Piatiletki,” Sotsialisti-

cheskii Trud, no. 1, 1974, p.6.

L, Rzhanitsyna, "Cbespechenie Vysokogo Urovnia Zhizni Vsem Trudia-

shchimsia,” Sotsialisticheskii Trud, no.8, 1971, »p.14-15; and same

author, "CObshchestvennye Fondy Potrebleniia--Vazhnyl Istochnik Rosta
Blagoscstolaniia Soveiskikh Ludei,” ibid., no.7, 1973, p.83. The
nrogram of allowances to mothers of many children and unmarried
mothers 1is, of course, for vpoor children since ithese mothers earn
less than average wages for the most part. The same holds true of
vayments to congenitally disabled children. ©Dut none of these
relate payments to a pre-specified level of living%nd by the same
token, do not apply a2 uniform means-test.

G. Sarkisiants, "Vysshaia TSel' Ekonomicheskoi Strategii Zartii--

Naibolee Polnoe Udovleivorenie Potrebnostel Sovetskikh Liudei,”

Sotsialisticheskii Trud, no.6, 1974, p.13.




