EQROPEA& UNIVERSITY I STITUTE

DEPARTMVNT OF POLITICAL AND SOClAL SCIENCES

iy
s

-

R Y X LR R

evelnpment of the Xtallan;ﬁélfafe 

sxnce the Second Wcrld War

3K

Thesls submltted for assessment wzth ‘a view to cbtaln;ng
the Degree of Doctor of the Eurnnean Unxvexszty Instxtute

Members of the Jury

?rof ?etar ?lara
?ref..Stafano passigli
Prof,tPh;;xp Schm,tter

dapmeR U




i

3 0001 0040 0347 3









&
3
z
:
3
4

o S R g e L

FUPRN

S

MR BN

N p) ) | & | WYY S o DL ML

o230

EUROPEAN UNIVERSITY INSTITUTE

DEPARTMENT OF POLITICAL AND SOCIAL SCIENCES

e '
D -
H i
& .1 =
3; 3 s :; . ";-:’ ..
- -2/ Maurizio Ferrera -
\\;} ~— Q/,,l
~E S

-

The Development of the Italian Welfare State

since the Second World War

Thesis submitted for assessment with a view to obtaining
the Degree of Doctor of the European University Institute

Members of the Jury:

Prof. Peter Flora
Prof. Stefano Passigli
Prof. Philip Schmitter

May 1984

S8/ 745






Acknowledgments

If writing a dissertation is normally an individual and solitary
enterprise, my personal experience at the EUI has been an exception
to the rule. As part of a broader research project, this
dissertation has really been a ‘'social affair' from first to last.
The project has provided me with an interesting subject, with a
sound analytical framework, with excellent organizational and
editorial support and with countless opportunities for both
scientific and social exchange. If the EUI offered to more
researchers what has been offered to me, it would certainly
constitute an 1ideal place for a postgraduate training in
comparative social science.

The collaboration of my project colleagues has been very valuable
in all the relevant stages of my work. The suggestions made by
some of them (especially Jens Alber and Maria Maguire) are too
numerous to be recalled and duely acknowledged here. 1 would like
to express my sincerest gratitude to all of them.

The debt which I owe to my project director and supervisor Peter
Flora is enormous and can never be fully described. Peter has not
only read and discussed with me every sentence which I have
written, given me innumerable suggestions, helped me in clarifying
my own ideas and presented me with many new ones. He has taught me
a new way of thinking and has communicated part of his passion for
empirical research. Friendly, yet firm, he has initiated me in the
Beruf of social scientist - possibly the most precious endowment of
supervision.

Among the project staff, I would also like to address a special
thank to Clare Gardiner, who has so patiently and skilfully edited
the text, many times forfeiting the Tuscan countryside for the
computer room.

Outside the project, I wish to thank the Faculty of the Department
of Political and Social Science for the support received at various
times, especially on the part of Stefano Bartolini, Hans Daalder,
Giuseppe Di Palma and Lars Norby Johansen. A special thanks to my
fellow students, particularly to Valeria Fargion, Ezio Maestri and
Alessandra Venturini, both for their useful suggestions and their

friendly support. I would also 1like to mention my debts to the
Department secretariat (especially Ursula Nocentini) who has often
relieved me of many technical and administrative tasks; the

Library, which has effectively helped me in my bibliographic and
statistical searches; the Computer Centre.

Many people have helped me outside the EUI. Among others, I would
like to thank Roberto D'Alimonte, Giovanna Guidorossi, Giuliano



Urbani, Maria Weber and Giovanna Zincone.

This dissertation could not have been completed without . the
financial support received after the termination of my EUI grant.
I thus express my gratitude to the Welfare State Project, to the
EUI President Werner Maihofer, to the Fondazione Einaudi of Rome
and the Centro di Ricerca e Documentazione 'Luigi Einaudi' of Turin
- without whose generous support I could not have survived my last
year of work.

Firenze, April 1984.



TABLE OF CONTENTS

II

III

Iv

VI

Page

PRESENTATION 1
HISTORICAL SYNOPSIS 1l
1 The Catholic and Fascist Heritage and

the missed opportunity of 1948
2 Two decades of institutional continuity

and the reforms of the 1970s
PUBLIC EXPENDITURE DEVELOPMENTS 15
1 The postwar growth of public and social

expenditure: a summary
2 The development of single programmes:

expenditure and institutional change
FINANCING OF SCHEMES 35
1 State revenues and public deficits
2 Financing of welfare programmes and their

growing deficits
3 Financial transfers across schemes:

'winners' and 'losers’
BENEFITS AND BENEFICIARIES 47
1 The rise of the welfare clienteles
2 The improvement of benefits
ACHIEVEMENTS AND SHORTCOMINGS 61
1 The development of health, education and housing
2 The record on poverty
3 The record on inequality
4 The disparity of treatments
5 The differential access to welfare
6 Social policies and Southern underdevelopment:

has there been a redistribution?
CORRELATES AND CAUSES 95
1 The impact of demographic change
2 The modifications of the employment structure

and the increasing costs of unemployment
3 The advantages and constraints of economic growth
4 Electoral competition and the role of clientelism



VII

5 The welfare record of different coalition
formulas: has the Centre-Left been important?
6§ The politics of welfare interests: the case of
health reform
CURRENT CONFLICTS AND FUTURE PROSPECTS 159
1l The need for welfare austerity and its
conflict potential
2 The new constellation of welfare interests
3 The welfare state, political mobilization and
party mobilization
4 The intellectual debate and the future of the
welfare state
NOTES 193
APPENDIX 209
Institutional Synopsis 211
Statistical Tables 259
The OECD Component Method 279

Bibliography 281



Presentation

This dissertation has been carried out in the context of a broader

comparative research project on The Development of the Western

European Welfare States since the Second World War, directed by

Peter Flora at the European University Institute in Florence and
with the participation of academics from thirteen different
countries. The general aim of the project has been to improve the
understanding of the components and causes of the dynamic growth of
European welfare states in the past, the origins and character of
their current crisis and the conceivable prospects of institutional

change in the next decade or two.

The core of the project is represented by standardized accounts of
the postwar development of social policies in thirteen nations,
based on detailed collections of statistical and 1institutional
information and on a review of the national literature and debate
on the topic. What follows thus constitutes the 'country report'’

on Italy.

The inclusion of Italy in the project is particularly relevant for
at least two reasons. Firstly, the welfare state 1is a very
recently developed subject in Italian social science and a
detailed, empirical exploration of the national 'model' of welfare
and its historical development in a comparative perspective 1is

still lacking. Secondly, the international literature on the



welfare state has for a long time been dominated by a strong
geographical bias, concentrating almost exclusively on the British,
Scandinavian and (more recently) German experiences and utterly
neglecting the Southern 'variants' of welfare state development.
Thus, it 1is hoped that this work will contribute to both the

national and international discussion on the theme.

The project has conditioned the outline and progress of the

dissertation in several ways.

In the first place, it has imposed a rather ‘'generalist' focus.
The research has thus had to cover a relatively broad time span
(four decades), various different policies (income maintenance,
”health, education, housing and, in less detail, fiscal and economic
policies) as well as various dimensions and aspects of the welfare
state (gquantitative/qualitative, demographic/economic/political)
with a variety of approaches (descriptive/analytical/evaluative).
Although generality is beneficial in the early stages of research,
it leaves many questions unanswered and may be frustrating for both
the reader and (especially) the author. Experts on the various
welfare aspects (especially Italian experts) may thus £find some
parts of this work a b%t obvious or simplistic. They will probably
agree, however, that general accounts are highly useful where a
topic is relatively unknown and if they are set in a comparative

perspective.
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In the second place, the project necessitated the adoption of a
rigid framework (which is the same for all country reports). If
this has sometimes constrained and/or compressed the argument, it

has certainly had the merit of providing hypotheses

and concepts and of stimulating a constant (if implicit)

— e

confrontation of the 1Italian situation with that of other
countries. This dissertation is essentially the study of a single
case, but this study has been guided by a genuinely comparative
perspective.

Finally, the project's strong empirical emphasis has left no space

for theoretical discussions. It was felt that systematic and

factual presentations of national experiences ' in welfare
development were more urgent and useful for a better understanding
of the European Welfare State than abstract theoretical
formulations. Thus this dissertation 1is presented in an
'‘a-theoretical' style, in the sense that the hypotheses guiding
analysis and evaluation and their theoretical referents remain
implicit in the text or only receive cursory mentions. A more
theory-oriented discussion of the Italian case will therefore have
to be the object of a future (and hopefully more comfortable and

less time consuming) effort.

This dissertation is divided in seven sections, which can be

grouped into three parts.

i



Sections one to four contain a systematic description of the

Italian welfare state, Section one offers a rapid survey of the
major historical 'phases' of institutional expansion, thus serving
as a general introduction, Section two examines the quantitative
growth of welfare programmes: a summary picture of the development
and structure of expenditure is first given, followed by a more
detailed analysis of single programmes. Section three describes
the structure of public sector (and especially welfare) financing,
summarizing the main trends of Italian fiscal policy, with special
reference to social security contributions. It also presents an
analysis of the balance of the various insurance funds, showing how

financial transfers across schemes have actually favoured some

categories, whilst penalizing some others. Section four
illustrates the process of coverage extension within the
occupational structure as well as the expansion of benefits. The

empirical base is constituted by both institutional provisions
(changes in eligibility and benefit upgradings) and time series of
data on the membership o©f various programmes and on average

benefits.

Section five gives an evaluation of the achievements and

shortcomings of the 1Italian welfare state in a 'social policy'
perspective. The evaluation is mainly based on secondary sources.
After surveying briefly the growth of social services, the section
illustrates the available empirical record on poverty and

inequality (two core objectives of social policy) and then passes

R



to examine the major 'inequities' stemming from the existing
institutional framework. The 1issue of territorial redistribtuion

is also briefly touched in this section.

Section six finally contains an analysis of the components and

causes of welfare growth. The analysis is carried out in three

different steps.

the(i system inherent'

first two paragraphs of the section focus on

factors of growth, 1i.e. demographic and

" e—

occupatlon‘I’c S, eligibility changes\‘and\ changes in the's
‘generosity' of benefits.[| The analysis adopts a methodSTbgy\fixsb)

developed by the OECD studies on resource allocation, which 1is
described in the Appendix. The third paragraph focusses on the
relationship between the growth of welfare expenditure and economic
growth, thus testing the various hypotheses of an 'economic cycle'

of welfare expansion. The test is based on a 51mple correlatlon

e — e e

analysis, supplemented by graphlcal/tabular lllustratlons. The
last three paragraphs of the section focus on political

determinants. A loose test of the 'electoral cycle' hypothesis 1is

first presented, followed by a less systematic discussion of the

L —

link between social policies and party competition. The 'impact of
parties' is then analyzed in more detail in an attempt to sort out
the effects of party ideologies and different coalition formulas on
both expenditure and institutional growth. The role of interest
groups and bureaucracies is finally examined by means of a thorough
reconstruction of the politics of health, leading to the

establishment of the National Health Service in 1978.

N



Section seven concludes with a discussion of present problems and
policy choices. Firstly, a summary picture of the dramatic
financial situation is given, together with a survey of the first
restrictive measures taken to cope with it and of the harsh
political conflicts which these have provoked. A
description/evaluation of the new 'interest constellation' around
the contemporary Italian welfare state is then suggested, and its
growing impact on the political (and especially party) system is
analyzed. Finally, the intellectual debate on welfare is
illustrated, highlighting the main 'themes' which are more likely

to influence future institutional changes.

The Appendix contains an institutional synopsis describing the
functioning of welfare programmes and reporting the most important
provisions which have marked their development: detailed time
series of statistical data and a bibliography of Italian studies on

the welfare state.



I HISTORICAL SYNOPSIS

1 The Catholic and Fascist heritage and the missed opportunity

of 1948

In spite of the secular imprint of the new unitary state born in
1861, social policy remained in Italy almost exclusively the
monopoly of the Catholic Church until the end of the nineteenth
century. Basic poor relief was provided by a number of national
and local charitable institutions, and confessional schools
represented the commonest form of education, especialiy in the
Centre and South of the country. The state limited itself to a
mild overall regulation of the activities of the Church and
voluntary associations (mainly workers' mutual aid societies) and
its boldest social reform was the introduction of compulsory

education from six to nine years of age in 1877.

In the last two decades of the century, however, the ‘'social
gquestion' gradually moved to the forefront of political attention.
The incipient industrial tak?:9ff was slowly causing the
traditional social fabric to &i;\ntegrate; the masses started to
mobilize, with the emergence of the first industrial and agrarian
unions in the North and the official birth of the Italian Socialist
Party in 1892. A group of progressive intellectuals and
politicians began to publicly denounce the dramatic conditions of

the Mezzogiorno (the southern part of the country), calling for

state action(l). In its turn, Leo XIII's encyclical Rerum Novarum
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impressed a more advanced orientation upon the Church's policy and
sensitized Catholic consciences to the new ‘'workers' problem'(2).
Social policy thus gained greater emphasis on the agenda of all
political movements. Formerly opposed, on different grounds, to
any state reform, socialist and catholic movements now started to
favour and actually press for active intervention. Partly echoing
the German example, the Liberal government took some primary
measures towards the improvement of working conditions and social

protection: in 1890 a comprehensive law regulated the sector of

poos relief, bringing all the charitable institutions (opere pie)
under rigid state control; in 1898 compulsory insurance against
industrial accidents was introduced, as well as a state~-subsidized

voluntary scheme for old age and invalidity insurance,

It was, however, only in the twentieth century that spontaneous
activism, intellectual and political debate and the government's
new 'social attention' were translated into a concrete social
policy. By the end of the nineteenth century, the process of
industrialization was well wunder way, rapidly changing the
composition of the labour force and the pattern of urbanization(3).
The new liberal leader, Giolitti, was guiding the country towards
democratization (universal male suffrage was introduced in 1912)
and he inaugurated a 'new deal' of interventionist social policies.
Numerous new laws improved the protection and assistance of migrant
workers, as well as working conditions. The state began to
_subsidize voluntary insurance funds and all 1life insurance was
nationalized. Economic and social infrastructures were greatly

improved, especially in the South, and a small public housing



programme was initiated. Two measures in 1904 and 1911 led to a
reorganization of the educational system(4) and illiteracy began to

rapidly decline,

The first major steps in welfare reform, however, took place after
World War 1I. In the wake of the social disruption and material
destruction resultant upon this conflict, social policy became the
major topic of the day. The government introduced compulsory
insurance for old age, invalidity and unemployment (1919). Several
draft bills were submitted by various factions to parliament for
the establishment of compulsory sickness insurance and a
Parliamentary Commission even came to propose a single global
insurance scheme for all (white and blue collar) employees. Party
and union activism in this field greatly increased, with the
Socialist and Popular (Catholic) parties competing against each
other in organizing conferences and proposing changes(5). This
social insurance legislation represented one of the last and

greatest achievements of the Italian era of Liberalism.
The advent of Fascism marks in fact a neat turning point. Besides

a general rfggp:essiin of political debate and social conflict, the
new regimelinitially|/restrained expansion of the welﬁéEE‘xffiff'
= _——

The plans for the introduction of sickness insurance were dropped,

as was the promised extension of unemployment insurance to

agriculture; eligibility criteria were tightened.

With the foundation of a Corporatist state in 1927, social policy

did, however, regain political momentum and it acquired a high
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ideological sﬁétus. The regime began to consider and use it as a
privileged tool‘\for th creation and maintenance of social
consensus. con ensu was based on the corporatist cooperation
between capital and labour, under the wings of the National Fascist

Party(6).

Thus, the 1930s and early 1940s witnessed a great increase in
welfare programmes, especially in the field of sickness and family
policy (both aimed at improving the physical and moral ‘'health of
the race’). In 1933/1934 a scheme for family allowances was
created, and nine years later (in 1943) compulsory sickness
insurance was finally introduced for all workers. Social
assistance was also given much attention with new party and ad hoc

organizations complementing the traditional Catholic charities(7).

But the most peculiar characteristic that Fascism impressed on the
Italian welfare state was an overall bureaucratization of its
structures and their use, as mentioned, as instruments of social
control. Three large national insurance agencies were set up,
surrounded by a variety of smaller institutes (enti) for special
categories. The welfare state soon became an arena of
clientelistic exchanges, through the provision of selective

benefits to social clients whose consensus had to be secured or

preserved(8).

Thus, at the outset of the Second World War, the 1Italian welfare
state existed as a fairly well articulated institutional system.

From a quantitative viewpoint, social expenditure represented some



15-17 percent of the state budget, two and a half times as much as
the 1922 figure(9). Besides state welfare, however, the Church was

still very active in poor relief and education.

In contrast to some other European countries, in Italy the war
years gave rise to sharp internal divisions rather than national
solidarity: the country even remained split into two separate
polities from 1943 to 1945, Thus national solidarity had to be
re-established after the war, upon the ruins of the Fascist state.
Although not so apparently relevant as other issues(10), the theme
of welfare soon claimed the attention of alli political
organizations due to the gravity of the economic and social
situation. 'Reconstruction' thus became the motto of the post- and
anti-Fascist leadership, the target of a massive effort to
re-organize and rebuild the ecconomic and social infrastructure.
Some urgent steps also had to be taken to assist those pecple who
had been most hit by the war damages and to support the pensioners'

income(ll).

Meanwhile, a vast 'constitutional' debate began in the newly born
Republic on the overall approach to be chosen for the social
security system. All parties favoured a transformation of the
Fascist legacy, but interests and preoccupations diverged. The
Left pressed for workers' and union self-management and control and
for drastic reforms; the Catholic party opposed a dismantling or
secularization of the Church's social assistance network and feared
a communist take-over. The smaller liberal-democratic parties

shared the same fear, and although attracted by the Beveridge



reforms, were also preoccupied with the economic and financial

situation and its constraints for social reforms(1l2).

The welfare issue fuelled the debate on the new Constitution.
Finally, two specific references were included, one with regard to
health as being a 'fundamental right of the citizen' and the other
with respect to social assistance being guaranteed to the poor and
to workers in certain circumstances(13). At the same time, a
Parliamentary Commission, chaired by the socialist senator
D'Aragona, was charged in the Spring of 1947 to examine in detail
the question of social security. A year later, the commission
submitted its proposals for a thorough re-structuring of the
existing system. The main points of these proposals were: 1)
institutional simplification and centralization, according to a one
risk-one scheme approach: 2) extension of coverage to all
employees and self-employed for health care, old age, invalidity
and accident insurance and to all employees for unemployment
insurance, sickness and family cash benefits; 3) introduction of a
single scheme for o0ld age pensions to all employees, providing a
basic pension to be supplemented with occupational or private
schemes 4) introduction of earnings-related benefits for all
other schemes(l14). The Commission's proposals were not a Beveridge
plan; nevertheless, their approach was markedly innovative and

inspired by principles of equity and efficiency.

The change of political climate resulting from the 1948 election
(which greatly strengthened the Christian Democratic Party and its

centre and right allies, at the expense of the Communist-Socialist



Popular Front) and the beginning of the Cold War, coupled with a
decline in the economic situation prevented these proposals from
materializing. The new centre coalition led by the Christian
Democrats opted for a restoration of the pre-war institutional
framework. Although not intended as a mere defence of the status
quo (relevant changes would soon be introduced), this choice did,
however, rule out, after 1948, any strategy for radical change.
Thus, the traditional traits of the Italian welfare state were
maintained and the 'natural' continuation of the pre-war experience
was promoted, The welfare issue soon moved back to the periphery
of political debate and competition, with social policy remaining
for two decades a fragmented arena of marginal adjustments,

additive expansions and clientelistic exchanges.

2 Two decades of institutional continuity and the reforms of the

1970s.

The institutional framework inherited by the new republican regime

divided social security into three separate parts: social
insurance (previdenza), health and sanitation (sanita), and

assistance (assistenza).

Social insurance included six major schemes (for pensions,
unemployment, tuberculosis, family allowances, sickness and
maternity, occupational injuries and diseases), administered by a

number of separate agencies and funds for selected occupational



categories, often with diverse eligibility and benefit requlations.
The central position was, however, occupied by the three big
agencies set up during the fascist period: INPS, INAM and
INAIL(1l5). 1Insurance coverage was limited to employees, thus
excluding the self-employed; most benefits were flat-rate or

related to previous contributions(1l6).

The provision of health services relied heavily on the private
sector. Some insurance funds (e.g. INAM) had their own medical
centres, but basic medical and pharmaceutical assistance was mostly
contracted-out through agreements with doctors' and pharmacists'
associations. Hospitals were subject to state control, but with
large administrative and financial autonomy. The state itself
provided public sanitation through local offices in charge of the

maintenance of minimum hygenic standards.

Finally, a plethora of public agencies provided social assistance
for the needy at a national, provincial and local level, paralleled

by private and Church charities.

This institutional setting remained basically unaltered throughout
the 1950s. If we exclude coverage extensions, the only noteworthy
innovations during this period were the introduction of maternity
benefits and protection in 1950 and the pension reform of 1952 (see
Table 1). The underlying trend was therefore substantial
continuity in the basic institutional principles and regulations,

as well as in organizational and administrative patterns.



Table 1 Major institutional changes in the Italian welfare state

Social Insurance

1950  Job security and earnings-related maternity benefits granted to women
1952  Pension reforms: improvement of pension formula and establishment of minima
1955  Family allowances reform
1965  Schemes for occupational injuries and diseases coordinated
1968  Special earnings-related benefits for full employment introduced;
protection against temporary or partial unemployment extended to
cases of sectoral crisis, restructuralizations and conversions
1969  Pension reform: introduction of earnings-related and social pensions;
cost of living indexation; unions gain administrative control over INPS
1975  Pensions linked to sinimum contractual wage in industrial sector;
the positions of the unions strengthened within unemployment schemes

Health

1968  Reform of administrative and financial requlations for hospitals

197%  Hospital assistance transferred to regions

1978  Establishment of National Health Service (Servizio Sanitario Nazionale,
SSN) covering all citizens; liquidation of all existing public insurance
funds and agencies

Education

1962  School leaving age raised to %; introduction of unified post-elementary
curriculum (scuola media unificata)

1969  Access to higher education greatly expanded

1972 Some responsibilities transferred to regions

197  Creation of student/parent/union representative boards

Housing

1%9  Special fund created for economic housing construction

1962  Controls on construction market introduced

1971 Housing reform: liquidation of public housing agencies and funds;
new decentralized housing programmes; centralization of funds

1978 Rent controls tightened; temant protection increased

Social assistance and services

1972 Jurisdiction over social assistance and services transferred to regions
1977  Social assistance agencies and funds liquidated; jurisdiction transferred
to local authorities



The same holds true for education, which continued tc operate until
~ the early 1960s along the criteria set out in 1923 by the Gentile
reform(l7). Housing was perhaps the only field characterized by
some immediate innovation after the war. Besides a strengthening
of tenant protection and rent control, the state set up a special
insurance fund to finance programmes for economic housing. This
step represented an institutional novelty and enhanced the status

of housing within the Italian welfare state.

The 1960s were a decade of ambitious plans and sweeping programnmes.
‘vAs a result of a rapid economic boom, the country had finally
achieved a level of relative affluence. The cultural and political
climate was changing. A group of leading economists and
sociologists began to denounce the imbalance of the country's
economic and social development and to call for a programme of
thorough reforms(18). The new Centre-Left coalition was formed
precisely on these reformist grounds and pledged itself to a full
modernization of the Italian economic and social structure. In a
'supplementary note' to the 1962 budget, the minister Ugo La Malfa
(leader of the small but influencial Republican Party) stated
certain principles which can be considered as the first public

acknowledgement of the welfare state and its tasks in Italy:

In order to guarantee to everyone a decent standard of
living, the direct intervention of the state must be
strenthened - in as much as it 1is 1its Jjurisdiction.
Under State authority are in fact (besides education)

health assistance - which must be adequate and effective



for all «citizens, regardless of their financial
conditions - and social insurance, which must guarantee

everyone a minimum security for life(19).

Numerous lengthy documents and some concrete programmes followed
this impressive entrée, but the record of actual reforms was quite

poor until the end of the decade (as Table 1 shows). The National

Council for Economy and Labour (Consiglio Nazionale dell'Economia e7’
¥/
del Lavoro, CNEL) drafted a comprehensive plan for a reform of thégﬁ

social security system, proposing the introduction of a basicjéé
uniform pension (to be supplemented by occupational pensions) andl
of a National Health Service(20). Both proposals provoked harsh
conflicts within the coalition and in the end neither materialized.
Various attempts were made in order to rationalize the chaotic
housing sector, but with little success (in spite of the important
step taken 1in 1962), Perhaps, the only major institutional change
of this period was the education reform of 1962, which finally
raised the age 1limit of compulsory education to 14 and equalized

educational curricula.

From 1968 onwards, however, the institutional profile of the
Italian welfare state started to change rapidly, in the wake of new

and heated social conflicts and unde;wwpopg;ar"h_and union

pressurés(éi). wHospiﬁal caré was thoroughly revised in igé
adminisgg;;i;e and financial status. Within social insurance, a
new-link was established between pensions, previous earnings and
the cost of 1living (the 1link with the wage index was postponed

until 1975); unemployment protection was strengthened and a new

LA )
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housing policy instituted in 1971.

This reformist zeal continued and indeed deepened throughout the
1970s. This important decade, which witnessed a process of general
secularization and modernization of Italiénrsociety(ZZ); thoroaéhly
reshaped the welfare state. Administrative dec;;tralization has
transformed the regions and the local authorities into the main
loci of welfare policy, gradually suppressing the national sickness
insurance and assistance funds(23). Social assistance, health
care, housing and vocational training have become the competence of

regional and local authorities and{ successfull manifestations of

4" ‘)
- institutional initiativei;/ New social and personal services were
=

organized, new housing and transport programmes launched and active
labour market policies inaugqurated. 'Client' participation and
control were fostered, especially in education. In 1978 a sweeping
change led to the establishment of the National Health Service
(SSN), which replaced all previous separate occupational 1insurance

funds.

At the end of the 1970s, the 1Italian welfare state emerged as
distinct from its historical ‘'predecessors'. Although still
fragmented, the sector of social insurance provided better
benefits, most of which were indexed and earnings-related(24); the
formerly dispersed and separate sectors of health and assistance
had been replaced by a unitary and integrated system of social and
health services; education had been reformed and greatly expanded,
and housing broadly decentralized. A process of thorough

secularization, moreover, has accompanied these institutional

12



transformations, thus greatly reducing the role of the Catholic
Church in social policy and clearly disconnecting the notion of
'welfare' from that of ‘'christian charity'. The complex of welfare
poclicies and institutions represents a major feature of the
contemporary Italian state, and a red-hot issue in the current

debate on its prospects.
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ITI PUBLIC EXPENDITURE DEVELOPMENTS

1 The postwar growth of public and social expenditure:

a summary

The relative growth of public expenditure as a percentage of GDP
since the early 1950s has been impressive (see Graph 1):
commencing from a rate of 24.8 percent in 1951, it reached 44.4
percent or even 45.7 percent, according to different sources, in
1980(25). This rapid growth in the 1950s and early 1960s, after a
leap in 1965, followed a less linear trend, with some marked jumps

and oscillations. If we look, however, at the absolute figures at
\

Graph 1 Total public expenditure and total social expenditure Graph 2
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constant prices (Graph 2) a continuous and sustained growth is

revealed from 1951 through 1980.

At a preliminary level of disaggregation, we <can analyse public
expenditure growth by economic category, as shown by Graph 3(26).
transfers and subsidies display a generally upward trend from the
mid-1950s until the mid-1970s; they have hence declined in
relative terms. Public consumption markedly declined during the
1950s, increased in the early 1960s and then began to decline
again. Public investment is characterized by a slow relative
decline for the whole period. Finally, interests on public debt,

declining in the early 1960s, then witnessed a noticeable growth.

Graph 3 | . - Graph 4
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Graph 4 reports the distribution of public expenditure by level of
government. Until the mid-1970s the overall trend showed a marked
increase in the share of local government and social security funds
at the expense of central government(27). Since 1975 this trend
Clearly reverts, pointing towards a relative re-centralization of

expenditure.

These changes in the economic and institutional composition of
total public expenditure have been paralleled by sizeable
functional changes. An accurate breakdown by wmajor purpose is,
however, a difficult task(28). 1In order to have at least a general
idea of these changes, Graph 5 reports a functional breakdown of
central government expenditure, based on W. Rostow's typology(29).
Welfare appears as the largest expenditure category, revealing a
strong growth pattern from the 1950s until 1971, when it sharply
declined. Expenditure for the promotion of economic growth grew
rapidly from the mid-1950s through the early 1970s, when it began
to decline. However, it 1is probable that this 1is only the
appearance of decline; the massive increase of financial transfers
(counted under ‘'others' in the graph)sugqests that economic growth
has continued to be 'promoted' during the 1970s, although 1in
different ways (for instance, through the subsidization of
enterprises in crisis). In contrast to welfare and growth
promotion, spending on defence and constitutional order has

steadily declined.

Social expenditure, as shown by Graphs 1 and 2, has been a major
component of public expenditure growth. Its share within the GDP
has more than doubled, rising from some 13 percent to almost 27

percent. The internal composition of social expenditure (see Graph
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6) reveals that income maintenance has always been the largest
component. Within income maintenance expenditure, a major shift
has taken place, with family allowances rapidly 1loosing their
prominence and pensions doubling their relative share from 40
percent to 80 percent (see Graph 7). Education and health
expenditures have grown considerably; education from the early
1950s to the early 1960s, and health continucusly until the
mid-1970s. In contrast, public assistance has lost ground

throughout the whole period and housing has witnessed a dramatic

fall.
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Graph 6
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A substantial increase in the size of public employment has
accompanied expenditure growth, as 1indicated by Table 2. At the
beginning of the 1950s, the size of public employment was fairly v
low in Italy by international standards (some 10 percent of the
total labour force). To a large extent, Italy was still a
pre-industrial country, with an extensive agricultural sector. But
between 1951 and 1976, public employment has more than doubled,
reaching 22 percent of ¢the 1labour force. The figures on its
internal composition show that typical welfare sectors such as

education and health witnessed the largest relative growth.
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Table 2: Size and structure of public employment

1951 1961 1971 1376

1 000s 3 % 1 000s
Defence 262 13. 6.2 273
Administration a.o. 597 30.9 23.6 1 034
Agriculture,
Industry,
Services a.o. 648 33.5 34.5 1 513
Health 115 5.9 10.3 453
Education 272 14,1 23.0 1 008
Social services 38 2.0 2.2 58
Total public
employwent 1 932 100.0 2 502 3 599 100.0 4 379
As percentage of
labour force 10.3 12.0 18.9 22.0
2 The development of single programmes: expenditure and

institutional change

Pensions
Pensions are by far the most important item within social

expenditure. In 1980, they came to represent 24.3 percent of total

public expenditure

and 11

percent

of GDP

in

relative

terms



(starting from 8.5 percent and 2.1 percent respectively in the
early 1950s); moreover, they absorb about 80 percent of income
maintenance expenditure. In absolute terms, the real growth has
been constant and sustained (see Graph 9). As shown by Graph 8§,
old age pensions are the largest component of total pensions
expenditure since the mid-1950s. In relative terms they dgrew

during the 1950s and started to decline thereafter. 1In real terms

(see Graph 9), they have witnessed a substantial 1increase,
especially in 1965 and in the early 1970s, due to some important

reforms, which greatly improved benefits.

Graph 9
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Expenditure for invalidity pensions has risen very sharply since
the mid-1950s in both real and relative terms. This is largely the
consequence of a massive expansion in the number of beneficiaries,
above all within the agricultural sector and the South in general.
Through the relaxation of eligibility criteria and of their
control, invalidity pensions have increasingly been used as an
indirect subsidy for underdeveloped areas with limited employment
opportunities, supplementing or more often substituting for a very
low, flat~-rate unemployment indemnity. In the early 1970s, this
link between invalidity pensions and employment opportunities was
even institutionalized(3l). For public employees, it 1is not
possible to distinguish between old age and invalidity pensions.
They have their own pension scheme which has not been substantially
changed since World War II. Although pension expenditure for
public employees has grown steadily in real terms, its relative
position within total pension expenditure has sharply declined
until the mid-1970s. Since 1976 this trend has reverted, probably
due to the improvement o¢f indexing regulations. Surivivers'
pensions expenditure displays almost linear patterns of growth in
both real and relative terms. Finally, since their introduction in
1969, social pensions have witnessed a modest absolute growth and

have maintained their relative share of total pension expenditure.
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As a percentage of total income maintenance, expenditure on cash
benefits for sickness, maternity and occupational injuries has
remained relatively stable, reaching 9 percent at the end of the
1970s. In real terms, however, it has witnessed a substantial
growth since the early 1960s, reflecting an extension of insurance

coverage as well as improvements in benefit levels (see Graph 10).

The extension of coverage was less a result of institutional
changes, than of the relative growth of the dependent labour force,

due to occupaticnal changes and the 'institutionalization' of the

I
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labour market (i.e. a wider application of contractual norms and
insurance registration). This is especially true for sickness and
maternity insurance, which have increased almost continuously,
pausing only in the mid-1970s. The rapid expenditure growth
between 1969 and 1975 is also probably a consequence of the changes
in industrial relations, which occurred between 1968 and 1972. In
this period, workers acquired greater protection against lay-offs,
wage continuation paid by the employers was introduced, and

controls loosened, thus diminishing the individual ’'costs' of

silckness.

The extension of eligibility for occupational injuries was
especially relevant in the 1950s and 1960s. With respect to
benefit levels, substantial upgradings of minima and replacement

ratios were granted in 1963, 1965 and again in 1975.

Unemployment

Unemployment is the smallest item within income maintenance
expenditure (2~3 percent in the 1950s and 1960s and 3-4 percent in
the 1970s). This type of expenditure 1is, of course, closely
related to the business cycle and employment levels. This is most
obvious for 1965, 1971, and 1975, years of economic downswing or
real recession (see Graph 1ll). The sharp increase in expenditure
since 1970, however, 1is not simply a consequence of higher

unemployment levels, but also a result of institutional changes.
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Graph 11

Expenditure on unemployment
at constant (1970) prices (in billion lire)

Until the early 1960s almost the only type of unemployment
expenditure were flat-rate full unemployment benefits. Their real
value stagnated in the 1960s, but increased rapidly in the 1970s,
when special earnings-related benefits were introduced (1968, 1970,
1972, 1977) and the flat-rate indemnity doubled (1974).

Since the mid-1%960s a new form of unemployment expenditure =

benefits for partial and temporary unemployment in employment
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crises of single enterprises or whole sectors - has gained
increasingly in absolute and relative importance, as a conseguence
of coverage extensions (1963, 1970, 1971, 1972) and benefit

improvements (1968, 1972, 1975).

More recently greater emphasis has been placed on active labour
market policy as a complement to unemployment insurance, but this
has not resulted in any CO%SpiCUOUS expenditure.
>
An overall assessment of Itaiian employment policy would also, of
course, have to take into account other factors, such as the
subsidization _of private enterprises risking bankruptcy or the use
o

of public ¢fterprises for employment purposes, but such an

| -

assessment would very diﬂ;icut;/in quantitative terms(32).
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Although their relative importance has constantly diminished,
family allowances still represent an important component of income
maintenance. Graph 12 reports the evolution of real expenditure,
distinguishing between the private and public sectors. 1In the
former, real expenditure for family allowances grew very rapidly in
the 1950s, more than doubling between 1951 and 1962 (see Graph 12).
This was mainly due to a high birth rate, some improvement in

benefits, and the relative increase of the dependent labour force.

Between 1962 and 1964 expenditure fell in real terms, probably as a
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consequence of the economic downswing of 1963/64, since the
unemployed did not receive family allowances. The extension of
eligibility to the unemployed in 1965(33) and to farmers in 1967 as
well as the improvement of benefit levels explain the new rise 1in
expenditure between 1964 and 1968. After 1968 the accelerating
inflation and a decreasing number of eligible persons produced a
new fall. In 1974 the expenditure jumped to a much higher level

when pensioners became entitled to family allowances which, in
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addition, were improved in 1974 and 1975. After 1975 expenditure
fell again, due to high inflation (family allowances not being
indexed) and probably also as a result of an increasing number of
unemployed not registered and therefore not entitled to this kind

of benefit.

In the public sector, expenditure grew between the mid-1950s and
the mid-1960s, and declined thereafter. Benefit levels were
equalized in the two sectors in 1977 and were substantially raised

in 1979, as reflected in the graph.

Besides family allowances, the Italian welfare state provides a
numer of other benefits and services to the family such as tax
credits, kindergartens, recreation and counselling facilities and
various ad hoc subsidies in cash and kind. Unfortunately, it 1is
not possible to quantify the aggregate size of tax credits. Family
services have only become important in the last decade, as a
consequence of regional and local initiatives. The various ad hoc

subsidies have been counted here under public assistance.

Public Assistance and Social Services
The great heterogeneity and disparity of the 1Italian social
assistance system makes it very difficult to analyse its postwar

development in quantitative terms. Even the reforms of the 1970s,
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which simplified the system, have not led to more detailed and
reliable statistical information. In spite of these problems,
Graph 13 presents a time series of data which include the most
important benefits provided by central and local government and
other public agencies: services for various target groups (old
people, handicapped, orphans, single parents etc.), school and
unemployment assistance (food and clothing supplies, pupil care
etc.) and cash benefits to support insufficient incomes (war

pensions and other regqular assistance allowances, various ad hoc

subsidies etc.).

Although declining in relative terms, expenditure on social
services and public assistance has been growing in real terms since
the mid-1950s. The fall in expenditure in 1974 is mainly explained
by the hospital reform of that year, which introduced free hospital
care to all citizens, thus relieving 1local authorities of the
responsibility of providing this type of assistance to the poor.
Furthermore, cash benefits (and especially war pensions) began to

decline in real term around the mid-1970s.

Health
Health expenditure grew dramatically from the early 1950s until the

mid~-1970s. 1In the 1950s and 1960s this growth can be primarily

related to an extension of health insurance coverage and tc an
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Graph 13
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increased utilization of public health services by consumers. The

end of the 1960s, however, saw a massive increase in production
costs, especially in hospital care. The hospital reform of 1968
exacerbated this problem, authorizing an almost unlimited increase
in personnel and assistance fees.  As a result of this measure,

hospital expenditure soared in the early 1970s, pushing up total

health expenditure to unprecedented heights. It must be noted that
the total figures given in Graph 13 do not reflect the real
\/economic size of the health sector in the early 1970s: they do not
include, in fact, the huge deficit accumulated by the social
security funds and by hospitals - an enormous sum, amounting to

some 6,500 Dbillion lire or almost 5.2 percent of the 1975 GDP. In
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1974 a new law abolished the 1968 regulations and brought about a
general restructuring of the hospital sector, as a first step
towards the establishment of a National Health Service. In the

period 1950-1980, real expenditure seems to have become more

stable(34).

Education

Expenditure for education and culture(35) grew constantly in real

terms until the mid-1970s (see Graph 13). This growth was
especially rapid during the 1960s, primarily due to the major
reform of 1962. This produced in fact higher enrollment ratios

and, consequently, a higher number of teachers and other school

personnel (especially at the middle school or scuola media level),

thus claiming an increasing share of resources for this sector.
New impetus was also given to expenditure growth at the end of the
1960s by the opening of higher education to all students heolding a
high school degree and, to a lesser extent, by the introduction of
pre-elementary state schools. After the mid-1970s education
expenditure increased again. Regional and local expenditures
account for most of this increase, owing to the transference of

certain functions from central government in 1972.

32



Housing

As already noted, public expenditure on housing has witnessed a
sharp relative decline in the postwar period, especially during the

1970s (see Graph 14).

Expenditure levels during the 1950s were the highest for the
postwar period. As a result of the need to restore the
national housing stock after the war and 1in order to promote
employment, housing became in fact a major concern of the poclicy
makers. The early 1960s saw a swift decline in expenditure, mainly
due to the gradual exhaustion of the investment plans of the 19S0s.
The legislative provisions of 1962 and 1963 (when a new public

agency for the construction of popular housing was set up) and the

Graph 14
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anti-cyclical measures of the mid-1960s, caused a renewed growth of

expenditure, which, however, began to decline again after 1968.

In 1972 a comprehensive reform attempted to give renewed impetus to
the housing sector, decentralizing responsibilities and expenditure
from central government to the regions and 1local authorities.
Unfortunately, the available data do not allow a reliable
assessment of the results of this reform. ISTAT data (thick line,
dotted after 1974) seem to point toward a dramatic fall in
expenditure, which is, however, mainly due to lack of information.
Other data provided by the Bank of Italy seem, on the contrary, to
point toward a substantial increase: these data are not, however,
homogeneous with those of ISTAT and therefore cannot be compared
with them(36). 1In 1978 a new investment plan, again centred on the

regions, was launched, in the hope of catching up with a constantly

rising demand.
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IIT FINANCING OF SCHEMES

1 State revenues and public deficits

A complete picture of the growth of the 1Italian welfare state
requires at least a cursory consideration of its revenue side, i.e.
the way in which the massive expansion of public and, particularly,
social expenditure, has been financed. We can start by looking at
the development of total public revenues as a percentage of GDP.
As Graph 15 shows, public revenues grew rapidly during the 1950s,
remaining at just over 30 percent until the mid 1970s, after which
time they increased again, reaching some 38 percent in 1980(37).
The growth pattern for total public revenues and for public
expenditure (Graph 1 above) are quite different. The comparison
between the two allows us to distinguish two distinct phases in the
evolution of Italy's public sector: a first phase of ‘'balanced
growth' (1950-1964), in which the expansion of public expenditure
was largely matched by a parallel expansion of public revenues and
a second phase of ‘'unbalanced growth' (1965-1980), in which the gap
between expenditure and revenues gradually widened, thus creating
growing fiscal problems. The contrast between the two phases 1is
also underlined by trends in public saving and net lending (Graph
15): in fact both point clearly downwards after 1964, especially

during the first half of the 1970s(38).

The shift from balanced to unbalanced growth was the product of a

more or less deliberate choice by policy-makers of the Centre-Left
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Graph 15
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coalition. This choice followed a 1long debate on the correct
interpretation of Article 81 of the 1Italian Constitution, which
states that any law involving the disbursement of public money,
must indicate the source of the necessary financial coverage in
advance. The debate consisted of two conflicting interpretations
of this point: a ‘'conservative' one, which interpreted this
prescription as an obligation to balance expenditure with real
revenues (i.e. with no resort to borrowing), and a ‘'Keynesian'
one, which accepted the notion of deficit spending in cases where
this would stimulate unexploited productive resources, especially
through an increase of public investment, The ‘Reynesian’
}nterpretation prevailed, given strong support by Republicans and

Socialists, and deficit spending became the current practice(39).



The development during the subsequent decade did not, however,
correspond to the intentions and expectations of the Keynesian
school., It was not public investment that grew, Dbut current
expenditure (transfers and subsidies, as already seen in Graph 3
labove), leading to a dramatic erosion of public saving. Thus, the
deficit served increasingly to finance the growth of the welfare
state: a trend which reached a peak during the mid-1970s, when the
Treasury had to bear the enormous debt accumulated by social
security funds for the provision of health services (equal to some
6,500 billion lire, i.e. ca. 5.2 percent of GDP). The situation
seems to have improved after 1975. 1In 1973 a major fiscal reform

greatly simplified the Italian tax system, by almost completely

centralizing the levy of taxes and introducing automatic
tax-deductions for the wages of dependent workers. This
Graph 16
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simplification has resulted in a renewed relative growth of overall
revenues which, coupled with other important expenditure
provisions, has at least arrested the further worsening of fiscal

imbalances until 1980.

Graph 16 provides a picture of the internal composition of public
revenues. During the 1950s and 1960s, indirect taxes constituted
by far the largest component of public revenues. However,, as a
result of a constantly downward trend they rank below the other two
components by the end of the 1970s. Direct taxes remained the
smallest component until the end of the 1970s; their rapid growth
after 1974 1is largely attributed to the effect of the 1973 fiscal
reform. Social security contributions grew impressively between
the 1950s and the mid-1970s, as a consequence of continuous
upgradings of statutory rates and of the growing size of the
dependent labour force. However, their relative weight has

declined during the second half of the 1970s.

2 Financing of welfare programmes and their growing deficits

As indicated by the heavy incidence of this type of taxation,
social security contributions constitute the main source of finance

for the 1Italian welfare state. This is especially true for income



maintenance programmes and health (although, the major reforms of
the 1970s gradually increased the latter's share of financing
through general revenues). Conversely, education, housing and
public assistance have always been financed directly out of general

revenues.

Graph 17 provides a breakdown of the receipts of social security
programmes by major source. As may be seen, employers'
contributions have been by far the major component of total!
receipts - although their share has tended to gradually decrease.u
The insured population's contributions grew rapidly during the
1950s and early 1960s and have tended to decline in relative terms
during the 1970s. They represent the smallest component of social

security receipts.

Finally, the state contributes a sizeable share of total receipts.
Generally declining until the mid-1960s, this share has tended to
increase thereafter, due to repeated ad hoc interventions of
financial support from the state to social security funds. On the
one hand these interventions have resulted from the aim of
relieving the employers of part of their contributions, in order to
reduce labour costs 1in periods of crisis: this is well indicated
by the parallel oscillations which can be observed in Graph 17. On
the other hand, the state has been forced to cover the growing
deficits of social security funds(40). Ever since the mid-1960s,
the aggregate balance between statutory contributions and benefits
has started to be negative for most sickness and pension funds. As

already mentioned in the case of health, the deficit began to reach
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Graph 17

Sacial security receipts by major source
percant distribution

70 etmployers

worrying proportions around the mid-1970s and the trend has not
changed since that time. Given that social security funds enjoy an
unlimited and automatic access to the Treasury for their financial
requirements, their growing deficit can be held as largely

responsible for the fiscal imbalances of Italy's public sector.

The institutional regulations regarding the financing of the
various social insurance programmes are relatively simple in Italy.
Pension contributions are paid for two-thirds by the employers and
one third by the insured. As shown in Table 3, the contribution

rate has been constantly rising and amounted to 24.31 percent of
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Table 3: Pension schemes, contribution rates 1952-1980

Employees(a) Self-employed(b)
(general scheime) farmers artisans traders

80 24.31 188 S96 (2.06) 432 736 (4.73) 429 236 (4.69)
79 23.50 110 968 (1.48) 290 428 (3.89) 286 928 (3.84)

78 78 416 (1.24) 119 112 (1.88) 119 112 (1.88)
77 " 65 936 (l.21) 99 672 (l1.58) 99 672 (1.58)
76 21.60 58 136 (1.35) 87 408 (2.02) 87 408 (2.02)
75 21.60 46 800 (1.30) 72 528 (2.01) 72 528 (2.01)
74 19.80 14 976 (0.50) 30 528 (l1.01) 30 528 (l.01)
73 19.40 6 708 (0.27) 14 928 (0.60) 14 928 (0.60)
7 2 L L} L] L]
66 " " " 14 928 (1.27)
65 " " 14 928 (1.36) -
64 " " 7 728 (0.80) -
6 3 L] " ” -
62 15.75 6 708 (0.86) " -
61 " 4 995 (0.75) " =
60 11.60 " " -
59 " " 7 728 (1.67) -
S8 9.00 4 995 (1.15) - -
52 9.00 - - -

(a) Contributions are constituted by a fixed percentage of wages.
(b) Contributions are constituted by a flat-rate lump sum per
annum. Absolute figures are 1in current lire. The figures

express these sums as percentages of average gross wage (58-59:
industrial sector; 60-80: all sectors).

gross wage in 1980. The self-employed pay a flat rate yearly
contribution. In addition to the already mentioned ad hoc
interventions, the state pays statutory 'solidarity' <contributions
to the social fund of INPS and to the pension funds of the

self-employed.

Sickness insurance contributions are paid mainly by employers. In
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1980 the contribution rate amounted to 13.15 percent of gross wage
(in the industrial sector), of which 12.85 percent was paid by the
employers. The state pays sickness contributions for 1its own
employees, and in addition it regqgularly supported the sickness fund
for the self-employed until their liquidation. The 1974 hospital
reform and the establishment of the SSN in 1978 have gradually
modified the system of financing for the entire health sector,
considerably increasing the role and amount of financing through

general revenues (cf. the Institutional Synopsis).

Finally, unemployment, maternity, TB and family allowance insurance
are financed through contributions paid by employers, with rates
which vary according to the economic sector (for industry,
respectively l1-4 percent, 0.53 percent, 2.01 percent and 6.20
percent in 1980). The state only pays minor statutory

contributions to these schemes.

3 Financial transfers across schemes: 'winners' and 'losers’

Whether deliberately or not, the financial procedures designed to
cover the growing deficits accumulated during the 1970s have

originated a net of redistributive flows across insurance schemes -

and therefore, indirectly, across social groups. A detailed and
precise balance is obviously difficult to reach, given the low
transparency of the financial transactions involved. Social

insurance contributions are often pooled or transferred from one



scheme to another. Moreover, the increasing amount of state
contributions and interventions makes it very difficult to traciz%
the redistributive flows. 1In turn these flows produce a number o#/xv
contrasts (between generations, sexes, different sectors of the
labour market and even between different risks), so that ‘winners'
and 'losers' cannot be easily identified. Some data afe however
available to indicate at least the major gains and losses resulting
from the combination of the contribution and benefit sides of

welfare programmes.

Graph 18 draws up the balance sheet of family allowances and
pension schemes (INPS). As may be seen, the aggregate balance
between contributions and benefits has been almost c¢onstantly
negative for pension schemes since the mid-1960s, while it has been
almost constantly positive and largely increasing in the case of
family allowances (the same is also true for the TB and full
unemployment schemes). In other words: expenditure on income
maintenance for pensioners exceeds that originally earmarked for
this purpose, whereas expenditure allocated for compensation of
income losses deriving from the burden of a large family, TB and
unemployment, has not been fully utilized. The intricate flows of
internal financial INPS transfers do not allow us to establish
clearcut connections between the surplus of one scheme and the
deficit of another. Whatever the procedures, the result 1is quite
clear: whilst old age pensioners, invalids and survivors have
‘gained' in terms of income maintenance, dependent workers
suffering from TB, those with many family dependents and the

unemployed have 'lost' part of what they paid - and, as we Wwill
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see, unemployment benefits and family allowances have in fact been
kept at low rates, thus losing increasing ground in relative terms

(Table 7 below).

As regards old age pensioners, however, some groups have gained
more than others. As shown in Graph 19, the retired self-employed
(particularly retired farmers) receive a much greater ‘gift' than
retired dependent workers. Soon after their introduction (and 1in
the case of farmers from the very beginning) the schemes for the
self-employed have rapidly widened the gap between benefits and
contributions: the former were in fact payable according to
constantly upgraded statutory minima, whilst the latter were kept
at very low flat rates (Table 3). On the contrary, the general
scheme for dependent workers and the various schemes for public
employees have operated either with ’'moderate' deficits or clear
surpluses: as Table 3 shows, pension insurance has been

considerably more 'costly' for dependent workers than for the

self-employed.

As shown in Graph 19, the situation seems to have gradually changed
in the second half of the 1970s. Growing fiscal problems have in
fact brought about an increased awareness of welfare state burdens,
‘thus making the favours accorded to the self-employed more visible.
In 1974 and 1979 the contributory status of artisans, traders and,
to a lesser extent, farmers, was substantially revised (especially
under pressure from the left) in the direction of a more equitable

distribution of the benefits and burdens of social security.
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IV BENEFITS AND BENEFICIARIES \%é N

1 The Rise of the Welfare\giiiftelej)
-

An obvious cause of the massive growth in social expenditure has
been the extension of the welfare system to more and more social
groups. With respect to the employment and occupational structure,
we can observe a general tendency across schemes, though with a
different timing (see Table 4). At the outset, only industrial
employees were usually covered (agricultural employees lagging
somewhat behind), reflecting the original aim of social insurance
to protect this crucial group of industrial society. Gradually,
however, welfare entitlements were extended to other categories of
the economically active population and finally to economically
non-active groups. Thus, the self-employed (farmers, artisans, and
eventually traders) came under pension and health insurance between
the mid-1950s and the mid-1960s, and under maternity insurance in
1971. 1Insurance against occupational injuries was made available
to artisans in 1963, and family allowances were granted to farmers
in 1967. Among the economically non-active, pensioners were the
first to receive other benefits (health insurance in 1953-53),
followed by housewives (pensions in 1963), the unemployed (health
insurance in 1966, family allowances in 1968), and finally to
marginal groups such as the impoverished elderly (pensions in 1969,
health insurance in 1972) or part-time agricultural workers

(unemployment benefits and family allowances in 1977).
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Table &

Year

1945(b)

199
1950
1953
1954
1955
1956
197
1958
%9
1963
1966

1967
1968
1969
197
1972
9%
977

1978

Year

1%5(b)

1%9
1959
1963
1968
1970

972
9

Social insurance coverage: extension by social category

Pensions(a)

Employees below
income ceiling

All employees

Farmers
Fishermen
Artisans

Housewives (voluntary)
Teaderg

Impoverished
elderly above 65

Sickness(c)

Employees

Family Allowances

Employees

Farmers
Unesployed

Pensioners

Part-time workers
(agriculture)

Occup. Injuries

Manual workers
(industry)

(agriculture)
Artisans

(a) 01d age, invalidity and survivors' pensions
(b) Initial situation as resulting from regulations existing in 145
(c) Cash benefits
(d) Introduction of special earnings-related benefits

Maternity Health
£mployees Employees
(industry)
(agriculture)
Public employees (retired)
Farmers (active)
Pensioners
Artisans (active)
Traders (active)
Artisans (retired)
Traders/Farmers
(retired)/Unemployed
Farmer/Artisans/
Traders
Impoverished elderly
above 65
All citizens Chospital
assistance)
All citizens (medical/
pharmaceutical assist-
ance)
Unemployment
full partial/temporary
Eaployees Employees
(industry) (manufacturing)
(agriculture)
(construction/mining)
(manufacturing)(d)
(construction/
aining)(d)
(agriculture)(d)  (agriculture)
Part-time workers
(agricul ture)(d)

Year
195

1949
190
1953
1954
1955
196
1957
1958
1959
1963
1966

1967
1968
1969
97
1972
197%
1977

1978

195

199
199
1963
1968
1970

1972
1977



This extension meant also a quantitative growth of insurance
membership (see Graph 20)(41l). In the period from 1950 to 1963 we
can observe a general extension of membership in all schemes, but
especially for health and pension insurance. The vyears 1964 and
1965 saw a general shrinking of membership, due to the rising
number of unemployed. Paradoxically, however, unemployment
insurance seems to have substantially extended its reach in those
very years. Although our data may not be fully reliable, this fact
could be linked to a tightening of controls on the side of INPS as
well as to the 1lowering of social security contribution for
unemployment, which occurred in 1965. The period 1966 to 1980 was
then characterized by diverse developments: a growing coverage of
health and sickness insurance (with a slight decline in the late
1970s), a stagnation in unemployment insurance, a decline in the
membership of pension schemes and a very marked decrease 1in the
coverage of work 1injuries insurance. Coverage ratios tended to
decline during recession years (due to the fact that the unemployed
were not covered by some schemes), as in the mid-1960s and
mid-1970s. The growth of young people in search of first joﬁ”(whc

are not covered by social insurance within the labour force) ﬁa:ly!

explains the decline of coverage ratios in recent years.

A precise quantification of the size of actual recipients of
welfare benefits is difficult. Official statistics report only the
total number of benefits or 'cases', thus giving too high figures,
since the same person may receive more than one benefit at a time
(e.g. more than one pension) or several benefits in a given year

(e.g. unemployment or sickness cash benefits). The data presented
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Graph 20
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in Table 5 allow nevertheless an approximate assessment of the
quantitative development of the various welfare clienteles (in

absolute terms and as percentage of relevant reference groups).

In order to allow a comparison across programmes, Graph 21 reports
the evolution of beneficiaries/benefits as a percentage of total
population. Pensioners (pensions) appear as the largest class of
beneficiaries (benefits).

%} !
As 1s seen, the group of invalidity pensioﬁé;s has been:
characterized by a real proliferation, even coming té:surpass thatikf
of old age pensioners since 1971. Besides the already . mentioned
link between the expansion of invalidity pensions and tegritoria;
and sectoral disequilibria, a number of institutional faétors_xhave
also played an important role. In fact, the lower contribution
requirements, the absence of an age threshold (in comparison to old
age pensions) and the weighting of the medically ascertained
disability rate according to the socio-economic conditions of the
applicant's area of residence have represented a great incentive
for the demand of this type of pensions, especially on the side of
the self-employed in agriculture. The other groups of pensioners

have grown with a slower pace, even slightly declining (as in the

case of old age pensioners) in more recent years.

(~
[N
A similar pattern of mederate growth has characterized  the

clientele of occupational\fnjuries benefits. The number of family
allowances sharply increased in 1974 when this type of insurance

was extended to pensioners. The number of unemployment benefits
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Table 5 The major clienteles of the welfare state

PENSIONS 1951 1955 1960 1965 1970 197% 1980
01d age pensions (a)
in thousands 1324 1951 3249 B3 3868 4175 165
in % of population 60+ 22.9 32.2 49.6 47.2 45.8 b5 b1
Invalidity pensions (a)
in thousands 501 732 122 25 35 h959 53%
in % of population 60+ 8.7 12.1 18.7 28.6 40.5 52.9 56.3
Survivors' pensions (a)
in thousands m 330 851 186 1550 1967 23%
in % of population 60+ 3.0 5.4 13.0 1.8 184 20.1 B4
Pensions to government employees (b)
in thousands 486 526 655 o4 902 0% %13
in % of population 60« 8.4 8.7 0.0 10.1 10.7 11.0 1.0
Social pensions
in thousands 766 824 708
in ¥ of population 60+ 9.5 8.8 7.5
OCCUPATIONAL INJURIES
Pensions
in thousands 183 m 460 592 Vir) 924 1%
in § of labour force 0.9 1.5 2.3 3.0 b0 b7 5.5
SICKNESS
Recipients of cash benefits (c)
in thousands 187 253 2944 %31 282 6802 Nede
in % of insured n.a. 2.6 2.0 29.2 32.1 47,2
UNEMPLOYMENT
Recipients of cash benefits (d) ‘
in thousands 81 883 %58 19% 1558 arka Ned.
in % of the labour force b1 b 7.2 9.9 8.1 9.1
FAMILY ALLOWANCES
Dependants receiving benef.
in thousands Mede fleda Red. flede 1%27 17419 16173
in % of non-working population 39.6 b9.4 45.6
Heads of households receiv. benef.
in thousands N.2. Nede n.a. n.a. 548 8177 8
in % of total population 10.4 %.9 13.3
PUBLIC ASSISTANCE
War pensions
in thousands 931 1104 101 1049 990 901 Nede
in % of popuylation 60+ 16.1 18.2 16.8 %0 1.8 9.7
Other social assist. recipients (e)
in thousands 2803 %% 08 2% 1618 1185 R.3.
in % of total population 5.9 5.6 5.1 b0 3.0 2.2
Footnotes

(a)INPS general and special scheses

(p)0ld age, invalidity, and survivoers' pensions

(c)Single cases of sickness compensated with cash benefits within the INAM general scheme (thus excluding governament
employees and other employees insured with special schemes).

(dXases of full unemployment compensated with ordinary or special benefits (as explicitly acknowledged in the official
source, some degree of overlap may have occured).

(eumber of people assisted by the ECA (Enti Comunali di assistenza or local authorities assistance agencies).

n.d. = not available

52



Graph 21
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has also increased since the early 1950s (and especially since
1956, when the insurance was extended to agriculture), with a trend
closely connected with the fluctuations of the economic cycle.
During the postwar period, sickness cash benefits have grown
outstandingly, particularly since 1970. Besides the extension of
coverage, this massive growth is due to a wider use of this type of
insurance by its members, resulting from the already mentioned
changes in industrial relations. Social assistance recipients are
the only clientele which has substantially declined throughout the
postwar period. Although our data do not include all groups of
recipients, this process is not surprising, given the institutional
changes which have gradually brought also the weakest population
groups within the reach of the major insurance schemes (such as

pensions and health).

2 The Improvement of Benefits

The development of standard (flat-rate or earnings-related)
benefits reveals some common trends despite their great variety
across schemes, and particularly with regard to unemployment
benefits (see Table 6). Firstly, there has been a clear shift from
flat-rate or actuarial benefits (i.e. based on the revaluation of
contributions), to earnings-related benefits (with the only
exceptions being full ordinary unemployment benefit and family
allowances). Secondly, the earnings replacement ratio has been

upgraded step by step for most programmes, passing from 50-66
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percent in the 1960s to 80 percent in the 1970s. A major exception
to this rule is the sickness cash benefits, which may be explained
by the fact that most collective contracts foresee wage
continuation. Thirdly, the duration of most benefits has settled
at 180 days per vyear, though this statutory 1limit is often

surpassed in practice.

Largely as a consequence of these institutional improvements, the
average amount of most benefits has constantly grown in/;éal
absolute terms. Table 7 1illustrates this process for pension
benefits and family allowances. All types of pensions have
substantially increased since 1950. The figures in constant prices
show that the average pension has gradually augmented its
purchasing power. Also with respect to the average wage we can
observe a relative improvement for most benefits, especially in the
1950s and 1970s. As the table 1indicates, public employees'
pensions have always been the highest (although the difference
seems to have decreased in the last decade): this is primarily due
to the fact that public employees were granted earnings-related
pensions long before the other categories, with a fairly high
replacement rate (up to 80 percent since 1958). The other types of
benefit do not differ as widely: invalidity and survivors'
pensions have always been lower than old age pensions, due to the
different formula and the preponderance of minimum pensions (see
below) within these two categories. Only social pensions fare well
below: however their relative position seems to have improved

during the 1970s.
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Table 7 Average benefits: pensions and family allowances (a)

PENSIONS 19651 1955 1960 1965 1970 197 1980
01d age (b) S EL 128 273 k09 986 2861
at constant (1970) prices 101 153 187 31 409 576 770
in & of the av. gr. wage (c) 16.5 2.5 27.7/20.1 2.9 2.9 27.3 3.2
Invalidity (b) 52 Y %6 28 738 8% 2%k
at constant (1970) prices 98 51 vy 282 338 475 577
in % of the av. gr. wage (c) 16.0 4.2 %0.9/23.8 2.6 20.6 22.5 234
Survivors (b) 47 76 % 222 290 662 1680
at constant (1970) prices 88 127 139 52 290 386 452
in % of the av. gr. wage (c) 13.9 20.4 20.19B.5 2.3 17.6 18.3 18.3
Public employees (d) 53 432 605 980 1286 2382 591
at constant (1970) prices 476 75 885 116 1286 1390 160
in % of the av. gr. wage (c) 78.1 16.1 128.2/98.8  89.5 7842 66.0 65.1
Social pensions %4 499 1318
at constant (1970) prices 154 i %5
in % of the av. gr. wage (c) 9.4 13.8 b
Occupational injuries (e) 43 bk 58 163 1% b7 1318
at constant (1970) prices 81 T ] 185 19 %3 %5
in % of the av. gr. wage (c) 13.3 1.8 12.3/9.5  h.9 1.9 1.5 1 4
Family allowances Ned. - Nade flad. 47() 59 119 156
at constant (1970) prices 51 59 69 k2
in % of the av. gr. wage (c) B 3a7 3.6 3.3 1.7
Footnotes

(3) Average benefits are derived by dividing aggregate expenditures by the number of benefits. Figures refer to annual
payments in 1000 lire.

(b) INPS schemes.

(c) 1951 and 1955: industrial sector; 1965-1980: all sectors. For 1960, the first data refer to the industrial sector,
the second data to all sectors.

(d) ALl types of pensions.

(e) IMAIL pension scheme for permanent disability.

() 1967

n.3. = not available
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To some extent, the real and relative growth of the average pension
can be related to the improvement of the pension formula,
especially after the introduction of earnings-related pensions in
1968. It must however be noted that, so far at least, the
principle of earnings replacement has not applied in practice to
the a large number of Italian pensions: only a few workers have in
fact achieved the necessary contribution requirements for the new
formula (which 1is not applicable, at any rate, to the
self-employed). Therefore, the most important factor 'explaining'
the real growth of average benefits is the upgrading of pension
minima, i.e. of the statutory minimum amounts guaranteed to every
recipient regardless of his or her contributory status. These sums
were occasionally revised in 1958, 1959, 1962, 1965, 1968 and 1969
(as reflected in Graph 22) and have been automatically indexed to
the cost of living since 1971 (1973 for social pensions) and to the
industrial wage in 1976 (for the general scheme). As Graph 22
demonstrates, the trend of the average pension closely follows that
of pension minima. Minima have differed across schemes, being
highest for the general scheme and lowest for social pensions.
However, the relative distance has decreased in the last decade:
as established by the 1969 reform, the minima for dependent workers
and for the self-employed were gradually equalised, until in 1975
and 1976 they coincided. Since 1977 they have again diverged, as a
result of the new indexation mechanism introduced for the general
scheme. With respect to the average wage, we can observe that
minima have substantially improved their position in the second
half of the 1950s, underwent a (slight) decline during the 1960s,

and have started to regain ground during the 1970s.
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As to family allowances, our data show that they have grown in real
terms in the decade between 1965 and 1975 and have drastically
declined thereafter under inflationary erosion: moreover, they
have progressively represented a smaller proportion of the average

wage.

Our summary analysis of the evolution of standard and average
benefits clearly indicates that welfare clients have been able to
improve their economic position both with regard to the initial
situation and, generally, with regard to the active population.
The only groups to have remained behind seem to be the unemployed
(or better, those compensated with the ordinary benefit) and those
with family dependents, whose benefits have 1lost considerable
ground in relative and real terms. 1In the other cases, upgrading
of the legal earnings replacement rates has allowed all employees
exposed to various risks to maintain a progressively higher
proportion of their income and the indexation of long-term benefits
has safeguarded them against the attacks of inflation and against
otherwise relentless relative losses with respect to active
income-earners. The increase of minima has provided in its turn a
'subsistence net' for those people uneligible for insurance
benefits. Furthermore, although great fragmentation of benefits
still exists, some steps have certainly been made in the direction

of greater uniformity.

The welfare state has grown to represent today an important

component in the income of Italian households, the main or even the
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i

only source of income for a sizeable part of them. According to a
survey of the Bank of Italy, transfer incomes constituted in 1979
some 16.3 percent of the income of a representative sample of
families. More than 16 percent of these families drew more than
two thirds of their total income from transfers and another 16

percent of families still drew one third of their total income from

them(42).

Graph 22
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V  ACHIEVEMENTS AND SHORTCOMINGS

1l The development of health, education and housing

During the three decades between 1950 and 1980, significant
progress was made in the field of health and educational services.
Their infrastructures (e.g. hospitals and schools) were expanded
both in absolute numbers and capacity, and the amount of both
personnel and clients was increased. The national housing stock
also improved in size and quality - although the specific
contribution of the state is difficult to isclate, given the large

role still played by the market in this sector.

Table 8 presents data on the development of the hospital sector,
i.e. the largest and most relevant one within the public health
system. Although decreasing in absolute numbers in the last twenty
years, public hospitals have geatly expanded their capacity in
terms of beds (especially between 1961 and 1971), as larger and new
institutions have replaced older, smaller and less well equipped
ones. The number of cases of in-patient treatment more than
tripled in the period under consideration. Although the processes
of 'medicalization of health' and of ‘'professionalization of
medicine' have certainly something to do with it, this growth must
be largely connected with the already examined expansion of health

insurance through various sectors of the population.
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Table 8: Output indicatocs for health

1953 1961 1971 1980

no. of hospitals 1 419 1 495 1 342 1 137
No. of hospital beds 317 884 386 813 478 688 468 550
- per 1 000 population 6.7 . 7.6 8.8 8.3
No. of hospital

in-patient treatments 2 635 4 281 7 538 9 121
- per 1 000 population 55.4 84.6 139.2 162.3
No. of hospital doctors 15 639 24 346 38 869 68 951
- per 1 000 treatments 5.9 5.7 5.2 7.6
No. of paramedical staff 41 668 53 153 119 247 227 050
- per 1 000 treatments 15.8 12.4 15.8 24.9

Table 9 presents some output indicators for public education.

of these point towards quantative and qualitative growth.

exceptions are the

number

of elementary schools and pupils:

Most

The only

the

former has sharply declined between 1961 and 1978 (a large number

of closures involved institutions located in unsuitable buildings),

whereas the latter displays an oscillatory trend, largely connected

with demographic <¢hanges. The enrollment ratio has constantly

increased: 1in 1978, 96.9 percent of the population between the

ages of 6 and 13 (i.e. the period of compulsory education),

attended a public institution. The number of schools has expanded

at the middle and secondary level, especially between 1961 and

Similarly, the

1871, as a consequence of the 1962 school reform.

and higher education pupils/students

number of middle, secondary

has constantly increased. This increase 1is more accurately

explained in terms of higher enrollment ratios than in terms of

4

62



Table 9: Output indicators for education

1951 1961 1971 1978
Elementary
No. of schools 34 837 37 984 34 496 29 554
No. of pupils (1 000s) 4 307 4 024 4 501 4 318
No. of teachers (1 000s) 158 181 210 259
Pupil:teacher ratio 27.3 22.2 21.4 16.7
Middle
No. of schools 2 109 4 602 7 969 9 069
No. of pupils (1 000s) 572 1 257 2 066 2 813
No. of teachers (1 000s) 49 102 187 246
Pupil:teacher ratio 11.7 12.3 11.0 11.4
Secondary
No. of schools 1 258 1 730 4 903 5 359
No. of pupils (1 000s) 291 628 1 475 2 037
No. of teachers(l 000s) 29 51 116 197
Pupil:teacher ratio 10.0 12.3 12.7 10.3
Higher
No. of universities 27 29 42 44
No. of students (1 000s) 231 268 681 996
No. of professors (1 000s) 4 6 9 24
Student:teacher ratio 58.5 44.7 75.7 41.5
Enrollment rates
Elementary and Middle 72.6 8l.1 92.9 96.9
Secondary and Higher 5.8 10.3 24.7 34.1

demographic changes, as shown by ‘our figures. Finally, the number
of teachers has increased at all levels. However, this growth only
resulted in lower pupil/teacher ratios at the elementary level,

while at the other levels these ratios increased in the 1950s
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(middle and secondary) and 1960s (secondary). The expansion of
secondary and university teachers in the 1970s is quite remarkable:
during this period, the educational system functioned as an

absorber of 'intellectual' unemployment(43).

As shown 1in Table 10, the naticnal housing stock develcped
constantly during the period 1951-1981l. The total number of rooms
and dwellings almost doubled between 1951 and 1981 and the
proportion of ‘'unsuitable' dwellings tended to decline. The role
of the state in this process has mainly consisted of a policy of
regulation and subsidization of private housing (c¢f. Institutional
Synopsis, Appendix ). Direct public housing construction
programmes played an important role only during the 1950s: as
shown by the expenditure data in section 1II/2 above, the state
contribution to the growth of the national housing stock has been

small and declining, especially during the 1970s.

As regards the social services, the reforms of the 1970s have
greatly expanded this sector, especially through the introduction
of services for new target groups: counselling wunits for young

couples and families kindergartens for children of employed

!
women; personal services and home help for the elderly,
handicapped and invalids; assistance centres for drug addicts etc.
Although these new services are still experimental and
controversial, they represent an important achievement in Italian

social policy and witness its capacity to adapt to the rapid

changes of societal needs(44).
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Table 10: Output indicators for housing

1951 1961 1971 1981
No. of occupied
dwellings (1 000s) 10 756 13 032 15 301 17 509
No. of occupied
rooms (1 000s) 35 063 43 424 56 242 71 465
Rooms per dwelling 3.3 3.3 3.7 4.1
Occupants per dwelling 4.3 3.8 3.5 3.2
No. of unsuitable
dwellings (1 000s) 164 79 96
- as % of occ. dwelllings 1.3 0.5 0.5

2 The record on poverty

Owing to the economic and social backwardness of a large part of
the country, poverty has always been a serious national problem in

Italy. Until World War 1II, however, its political wvisibility
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remained quite low. State intervention in the field of social
assistance greatly increased in the first half of this century;
but in public debate the theme of poverty tended to be perceived
rather as a cémpetence of the Catholic Church than as a matter of

state concern.

As we have already mentioned, the Republican Constitution made
explicit references to poverty, recognizing the right of the needy
to assistance, and thus giving the fight against poverty the status
of a constitutional aim. Soon after the reconstuction period, the
dramatic living conditions in the Southern and/or rural areas
attracted the attention of policy makers. A Parliamentary
Commission was set up 1in 1951 to investigate the problem of
'destitution’ and ways of combatting it(45). This was the first
important step which aimed at carrying out a large-scale, national
guantitative and qualitative assessment of this phenomenon. The
Commission surveyed the housing, nutrition and clothing conditions
of Italian families and 1identified four different standards of
living: ‘'destitute', 'in hardship', 'middle' and 'high'. Table 11
summarizes the findings of this survey, showing that some 23.3
percent of Italian families, i.e. some 12.1 million people still
lived in conditions of ‘'hardship' or ‘'destitution', i.e. with
appallingly low and inadequate levels of consumption, housing,
hygiene and sanitation. Destitute families could hardly afford to
buy foodstuffs such as meat, sugar or wine; they 1lived in
overcrowded dwellings (often with more than four people per room),
and only had very poor clothing. This huge mass of poor tended to

be concentrated in the South (where 18.3 percent of the resident



families were 'destitute' and 20.6 percent 'in hardship') and in
the islands (24.8 percent and 20.6 percent respectively, as against
1.5 percent and 4.3 percent in the North). Poverty was widespread
in large families, in the agricultural sector, among the old, the
disabled and especially the unemployed. Lack of work (or irregular
and underpaid work) was given by the Commission as the principal
cause of destitution: a fact which received further corroboration
by the dramatic findings of a second Parliamentary Inquiry on
Unemployment (which counted in 1953, 1,716 million unemployed, i.e.

9 percent of the labour force).

Table 1ll: Families according to their standard of living

no.{(1 000) %
'destitute' 1 357 11.7
'in hardship’ 1 345 11.6
‘middle’ 7 616 65.7
‘high' 1 274 _ 11.0
Total 11 592 100.0

These data had a strong impact on public opinion and gave rise to a
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heated debate. The Commission's recommendations, however, were
rather general, being limited to advocating a greater coordination
of the various public assistance schemes and agencies, a more
rigorous expansion of both social assistance schemes and agencies,

and social insurance.

The period of rapid economic growth which started around the
mid-1950s together with the improvement of welfare benefits and
services profoundly changed the dramatic situation depicted by the
1951 Commission. Average per capita income grew some 2.5 times
between 1950 and 1970 and economic affluence had a spill-over
effect, albeit somewhat limited, which affected the more backward
and poor areas of Italy. The increase of employment opportunities
offered 'poor’ families a greater chance of earning a market income
though often at the price of migration to more developed areas.
The growth of minimum pensions, the introduction of social pensions
and the universalization of health assistance moreover represented

a tangible improvement for these families.

During the 