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1st ISPA Social Protection Financing Tool Working Group Meeting
Geneva, February 6th, 2019
MINUTES

Chair: 
Fabio Duran (ILO)	
Presenter:
Taneem Muzaffar (ILO)
Working Group members: 
Alexandre Pick (OECD), Juergen Hohmann (EC), Isabel Ortiz, Andres Acuna Ulate, (ILO), Florian Höllen (BMZ), Ralf Radermacher (GIZ), Bart Verstraeten (WSM), Heather Kindness  (DFID), Margaret Grosh, Ruslan Yemtsov (WBG), and Nicola Wiebe (Bread for the World)
Remote participation: 
Silas Theile (GIZ), Evelyn Astor (ITUC), Robert Palacios (WB) 
Observers: 
Mira Bierbaum (ILO)
Coordination Team (CT): 
Veronika Wodsak (ILO), Luz Rodriguez (WBG).

Discussion points on the ILO presentation of the initial concept note on ISPA tool for financing social protection

The purpose of the meeting was to provide an introduction amongst the working group members and to reflect on the presentation and concept note (Annex 1) prepared by the ILO  – the lead agency responsible for the ISPA Financing Tool. The presentation and concept note, provided some background information so as to initiate a discussion on how to develop this tool. They presented eight strategies, as practised in different countries around the world, to create fiscal space in order to finance national social protection systems. These options are: (1) expanding social security coverage and contributions, (2) increasing tax revenue, (3) eliminating illicit financial flows, (4) re-allocating public expenditures, (5) using fiscal and central bank foreign exchange reserves, (6) borrowing and restructuring existing debt, (7) adopting a more accommodating macroeconomic framework, and (8) lobbying for aid and transfers.

The views expressed by the members are summarised in the following. 

Scope of the tool
· The Working group members expressed different opinions regarding the appropriate scope of the tool. Possibilities discussed include:
(a) Developing a comprehensive tool that provides instruments to analyse all of the following:
· Social protection needs, and the estimated cost of the measures to address these needs
· The gap between estimated costs and current social protection expenditure
· How to create fiscal space to close the funding gap
(b) Limiting the scope of the tool to assessing strategies for creating fiscal space in a country. This is to ensure a rapid national assessment of fiscal space options available to finance social protection expenditure within the country.
· There were concerns that the balance between analysing expenditures and financing/fiscal space analysis to expand expenditure was not clear. 
· The working group took note of the fact that existing ISPA tools (CODI and SPPOT) had already provided some analyses of social protection expenditure, of social protection needs and coverage gaps, and how to estimate the cost of certain interventions.  However, ISPA tools are intended to be stand-alone tools and, therefore, there could be a possibility to replicate parts of other tools as part of the financing tool. 

Key points from the discussion to keep in mind for the development the tool
· The search for financing alternatives or creating fiscal space should not limit itself to certain conventional options and instruments such as raising taxes and expenditure reprioritization. Since developing countries, in general, face challenges in terms of domestic resource mobilization, the ISPA tool should provide a key message that the national policy makers are not restricted to one or two options only; there are multiple options available for expanding fiscal space and financing for social protection is possible even in the poorest countries. 
· While suggesting to make a system more efficient, the equity dimension of it should be considered carefully as well. For instance consumption tax may have more revenue potential but it is regressive in nature. Eliminating subsidies to gain efficiency may make large segments of the population, particularly the poor middle class, more vulnerable unless savings made from this action is funded to provide a comprehensive social protection system. Even then, rolling out social protection schemes may take time while the effect of cutting subsidies would be felt by the population immediately. How to transition from subsidies to building adequate social protection systems, therefore, needs to be carefully considered.
· The clarity on short run versus long run while performing the analysis using these options is important. Some options may help provide the seed money to build a particular benefit scheme while others may generate funds on a longer term basis.
· In response to the claim that contributory schemes pose a burden on the economy, it is important to note that empirical evidence suggests a positive correlation between social security contributions and employment. Most developed countries do have a good contributory system. It is an important source of revenue for social protection system, helping to achieve sustainability, and has a redistributive characteristic – through transfers from employers to workers and from the healthy to the sick, disabled or unable to work (e.g. maternity).
· The availability of data on social protection is scant and therefore poses challenges to perform empirical analyses. Besides, data on the government budget are often sensitive and therefore not readily accessible. The tool will use all possible data sources from different agencies including the ILO’s World Social Protection Database, IMF’s Government Finance Statistics, World Bank’s World Development Indicators, and OECD’s Social Expenditure Database.
· The identification of financing sources is multi-sectoral and therefore, a social protection budget should be created for the analysis of public financing, including an analysis of the flows of funds. For this, it is important to clearly define what counts as social protection expenditure.
· The challenge of managing the complexity of the issue should be kept in mind; how sophisticated should the tool and methodology be that the group wants to use?
· Another challenge is how to include crisis readiness in the analysis, for example, to what extent are social budgets safeguarded against austerity measures? Are there any taps on social spending? Are there crisis response mechanisms that foresee scaling up Social Protection measures to reinforce their role as automatic stabilizers? Etc.

Next steps:
· The working group agreed to produce an inventory of useful tools that already exist that could be helpful to draw on for the development of the tool in order to avoid a duplication of efforts. Working group members are requested to submit information about tools that they are aware of by 31 March 2019.
· Upon receiving the information, the working group agreed to arrange a conference call to discuss and reach a consensus on the scope of the tool.
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ISPA Tool for Social Protection Financing

1. Significance and objectives
This concept note provides background information to initiate a discussion on how to develop an Interagency Social Protection Assessment (ISPA) tool to analyse national fiscal space for financing social protection. This is in line with the international commitment of Sustainable Development Goals (SDGs), particularly SDG 1.3 which aims to “implement nationally appropriate social protection systems and measures for all, including floors, and by 2030 achieve substantial coverage of the poor and the vulnerable.” The importance of social protection in the national development process is immense; as recognized in the 2030 agenda for sustainable development and the ILO’s Social Protection Floors Recommendation (No 202). With regard to financing options, SDG target 1.A proposes to “ensure significant mobilization of resources from a variety of sources, including through enhanced development cooperation, in order to provide adequate and predictable means for developing countries.” 
The objective of designing an ISPA financing tool for social protection is to deliver a comprehensive guide to perform a country level diagnosis of national capacity to finance universal social protection systems, including floors, to identify innovative and potential options to mobilize resources to finance the existing gaps and how to implement policies for such resource mobilization. Given the focus on social protection systems and analysis of public social protection expenditure, the tool falls in the category of system level ISPA tools. 

2. Resource allocation and spending gaps in social protection financing
There exist large regional and national differences in the proportion of resources allocated to social protection, reflecting significant gaps both at country and at regional level. For example, South-Eastern Asia average spending on social protection is only 1.4 per cent of GDP; more than 10 times lower than the average spending in Europe and Central Asia. Other sub-regions facing major challenges in terms of social protection spending efforts are Southern Asia (2.7 per cent of GDP), Sub-Saharan Africa (4.5 per cent of GDP) and Arab States (4.9 per cent of GDP).[footnoteRef:1] Spending deficits in social protection at the regional and national levels reflect gaps of similar magnitude in terms of coverage.  [1:  Data on expenditure are mostly from the International Monetary Fund (IMF), Eurostat, OECD, and the ILO.] 

Since the creation of the first social protection system in the world, social contributions have been playing an important role in terms of permanence and economic sustainability of modern social protection systems. In countries such as the Czech Republic, Costa Rica, the Netherlands, Latvia, Paraguay, and Morocco, social contributions are over 60 per cent as a percentage of social protection expenditure, showing how important this option is in terms of fiscal space creation. At the other extreme, there are a group of countries where social contributions are low or virtually non-existence, but not always for the same reason. Canada and the United Kingdom have social security systems whose components are highly tax-financed. But in other countries, the low proportion of social contributions is explained by the fact that their social security systems are still at an early stage of development so that contributory social security only reaches small groups of people with formal employment.
Results of an ILO study, carried out in 2017, show the need to extend non-contributory social protection floors in developing countries. It conducted a series of costing exercises in 57 low-income and lower-income countries that included estimations to provide social protection floors cash benefits to children, orphans, mothers with new-borns, persons with severe disabilities and old-age persons, as social assistance (not including social insurance). The weighted average cost of the social protection floors in the sample of countries was estimated at 4.2 per cent of GDP ranging from 0.3 per cent in Mongolia to 9.9 per cent in Sierra Leone. The main consideration here is the contrast between current financial allocations to social protection and the needs that exist in each country. Therefore strategies to fill the gap at country level should consider the active exploration of all possible financing sources.

3. Fiscal space options for financing social protection floors
In general, there are two main sources of social protection financing for developing countries – domestic (such as taxes and social security contributions) and external (such as overseas development assistance or ODA). Extending fiscal space based on domestic sources is a fundamental part of the strategy to create comprehensive social protection systems, including social protection floors. However, it is important to highlight that significant gaps exist between the resources required and the resources that many developing countries are able to generate internally. In many cases, this implies a high human cost and therefore external funding in the form of ODA is critical to complement specific social protection actions.
Based on observed practices in many countries it is possible to identify the following strategies available for creating fiscal space. These are supported by policy statements of the United Nations and international financial institutions (for example, Duran and Pacheco 2012; IMF and World Bank, 2006; OECD 2014; Ortiz et al. 2017). Each of these strategies is described briefly below:
1. Expanding social security coverage and social contributions: in existing social security systems, increasing coverage and therefore collection of contributions is a reliable way to finance social protection, freeing fiscal space for other social expenditures; social protection benefits linked to employment based contributions are also associated with the formalization of the informal economy.
2. Increasing tax revenue: this is a main channel for generating domestic resources and is achieved by expanding the tax base and altering different types of tax rates (ensuring progressivity of the tax system) - e.g. on consumption, corporate profits, financial activities, personal income, property, imports or exports, natural resource extraction, etc. – or by strengthening the efficiency of tax collection methods and overall compliance.
3. Eliminating illicit financial flows: vast amount of resources, estimated at ten times total aid received, escape developing countries each year illegally. Therefore, attempts are made to curtail money laundering, bribery, tax evasion, trade mis-invoicing and other financial crimes that are illegal and deprive governments of revenues needed for social and economic development.
4. Re-allocating public expenditures: this option includes assessing on-going budget allocations through rapid review of public expenditure and other types of thematic budget analyses, replacing high-cost, low-impact investments with those with larger socio-economic impacts, eliminating spending inefficiencies and/or tackling corruption.
5. Using fiscal and central bank foreign exchange reserves: this includes drawing down fiscal savings and other state revenues stored in special funds, such as sovereign wealth funds, and/or using excess foreign exchange reserves in the central bank for domestic and regional development.
6. Borrowing or restructuring existing debt: this involves active search for domestic and foreign borrowing options at low cost, including concessional ones, following a careful assessment of debt sustainability. For countries under high debt distress, restructuring existing debt may be possible and justifiable if the legitimacy of the debt is questionable and/or the opportunity cost in terms of worsening deprivations of vulnerable groups is high. In other words, the role of debt as a fiscal space option is observed in two senses: as a source of funding to complement the action of taxes and, in contexts of high debt burdens, as an alternative to free resources that are currently devoted to debt services and move them to social protection initiatives.  
7. Adopting a more accommodating macroeconomic framework: this creates an enabling macroeconomic condition to consider options 5, 6, and 8. It may also entail allowing for higher budget deficit paths and higher levels of inflation without jeopardizing macroeconomic stability.
8. Lobbying for aid and transfers: engaging with different donor governments or international organizations in order to increase North-South transfers.
Overall country experiences have demonstrated that, a national dialogue, with governments, employers and workers as well as civil society, academics, United Nations agencies, International Financial Institutions and others, is fundamental to generate political will to explore all possible fiscal space options in a country, and adopt the optimal mix of public policies for social protection.

4. Development of an ISPA tool on social protection financing
The development of the tool aims to foster consensus among ISPA partners for one tool that serves the purpose of providing support to countries in analysing public social protection expenditure and financing strategies. To this end, a Working Group (WG) has been formed, with the International Labour Organization (ILO) being the lead agency, and its task now is to have an inter-agency conversation to prepare a draft version of the new tool.
The Social Protection financing tool will follow the structure prescribed in the ISPA Terms of Reference (ToR) for developing an ISPA tool, and thus include the following elements:
1. A guidance note which 
· provides an introduction to the topic and definition of key terms and concepts.
· explains main aspects of national budget particularly with reference to social protection expenditure and revenue; and trends in key social protection related indicators. 
· defines assessment criteria to be used for the analyses of different fiscal space strategies.
2. A data collection framework to collect both qualitative and quantitative data on key socio-demographic information such as population, poverty; social protection programmes and their population coverage, benefits level, revenues, expenditure (including disaggregated data based on gender, children, elderly people, and other groups), etc.; economic indicators such as GDP growth, inflation, public debt and other information on government budget.  
3. A matrix presenting key indicators to assess the financing tool along the agreed performance criteria and explore the feasibility of fiscal space options in a country and a summary of how the options can be implemented.
4. A country report outline which provides a standardised structure that country reports should follow when analysing the financing of their social protection system.
5. A set of implementation guidelines that explain how the tool can be applied at a country level through a participatory approach emphasising country ownership.  
Furthermore, the ISPA ToRs specify the following steps for the process of developing an ISPA tool: 
a) The working group elaborates a zero draft of the tool (guidance note, data collection framework, matrix).
b) The tool is piloted in two countries through an inter-agency process.
c) The working group revises the tool based on the lessons learnt from the piloting. 
d) The lead agency organizes a workshop to finalize the tool.
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