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Constituency Building and Fiscal Space for Social Protection – Navigating Political Space 

Moderator
Dr. Daniel Horn (Economics Advisor), HelpAge International

Dr. Daniel Horn is currently Economics Advisor for HelpAge International’s Social Protection
Team based in London, UK. Daniel’s work examines the linkages between demographic ageing
and wider micro, meso, and macro-economic issues related to the changing contours of
societies, notably in developing states. This work includes a forthcoming publication on the
need for a shift in narrative in how governments perceive of demographic ageing, as well as
field work which investigates the economic multiplier effects of interventions directed at older
persons. The evolving work of HelpAge International builds on its more than 30 years of
expertise in defending the rights of older persons, reflecting the emerging focus of the benefits
of adaptive government above reactive resolutions. Daniel comes to HelpAge International with
a PhD in Political Science focused on welfare states and inequality (Bremen International
Graduate School of Social Science), and an MSc in Public Policy and Human Development with a
focus on Social Protection Financing (UNU-Merit Maastricht Graduate School of Social Science).



Constituency Building and Fiscal Space for Social Protection – Navigating Political Space 

Panellist
Dr. Jeremy Seekings (Interim Director of the Institute for Democracy, 

Citizenship and Public Policy in Africa, South Africa)
Jeremy Seekings is Professor of Political Studies and Sociology, former director
of the Centre for Social Science Research and Interim Director of the Institute
for Democracy, Citizenship and Public Policy in Africa, all at the University of
Cape Town. He is also a Visiting Professor at Yale. His books include Class, Race
and Inequality in South Africa (2005/06), Growing Up in the New South Africa:
Childhood and Adolescence in Post-Apartheid Cape Town (2010) and Poverty,
Policy and Politics in South Africa (2015/16). He runs a research programme on
the politics of welfare reforms in contemporary Africa, and is also researching
the history of welfare state-building in Africa and the Caribbean since the 1930s.

http://www.cssr.uct.ac.za/
http://yalepress.yale.edu/book.asp?isbn=9780300108927
http://www.hsrcpress.ac.za/product.php?productid=2276
http://www.palgrave.com/page/detail/policy-politics-and-poverty-in-south-africa-/?isb=9781137452689


Constituency Building and Fiscal Space for Social Protection – Navigating Political Space 

Panellist
Ms. Aura Sevilla (Project coordinator at the Coalition of Services 

for the Elderly, Philippines)
Aura Sevilla is a Project Coordinator with the Coalition of Services of the
Elderly (COSE), a civil society organisation working with and for older
people in the Philippines. Aura has led COSE’s efforts on improving the
country's means-tested social pension program, gathering evidence,
advocating for change with the government, networking, and building
the capacity of older people to affect institutional change. With HelpAge
International, she co-authored a four-year assessment of the Philippines’
Social Pension and now a feasibility study of a Universal Social Pension.



Affordability and the Political Economy 
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Africa
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The ‘affordability gap’
How and why do international actors and national governments differ over 
the affordability of cash transfer programmes?

•International agencies recommend individual cash transfer programmes 
each costing >1% of GDP (and in total costing often 3-5% of GDP)

•Governments in Africa have been very reluctant to introduce reforms that 
cost even 0.5% of GDP each

•i.e. there is an ‘affordability gap’ between the international actors and 
national governments in terms of their assessment of the ‘affordability’ of 
cash transfer programmes

In this presentation I examine cases of reform in Africa, in Zambia, 
Botswana and Zanzibar.

•I suggest that there are fiscal, political and normative reasons for the 
‘affordability gap’

•I show how coalitions are forged to support reform, but lack the strength to 
secure the kind of expensive programme advocated by international 
agencies etc



Research Programme on 

“Legislating and 

Implementing Welfare Policy 

Reforms” (LIWPR)

(University of Cape Town)



ZanzibarZambia

Botswana



Assessing the fiscal affordability of social 
protection in Africa

• Costs

– Estimates of prospective costs, beginning c2005 (World Bank, ILO, 
UNICEF/ODI, etc) with recent summaries by ILO (2014) and World Bank 
(2015)

– Costs of existing programmes (see e.g. Garcia and Moore, 2012, for the 
World Bank)

– Costs depend on programmatic design:

• Universal or means-tested/targeted?

• Age restrictions and other conditions?

• Generosity of benefits (typically set in relation to national poverty 
lines)?

• Available revenues (‘fiscal space’): current and prospective

• Conclusion (e.g.): ‘Safety nets are affordable at all levels of income’ (World 
Bank, 2015: 21)



E.g.: ILO studies of Zambia
ILO (2008):

• A targeted social assistance scheme targeted on the poorest 10 percent of 
households, paying US$10 per household per month; plus a universal pension
of $12/month from the age of 60: cost ≈ 1% of GDP

• A child benefit paid for one child up to age six, $6/month: cost = 1.2% of GDP

• (Also: A child benefit paid to the first child up to age fourteen, $6/month; cost 
is much higher!)

• Conclusion: ‘A minimum package of universally acceptable benefits would be 
affordable’

ILO (2011):

• In 2000s, in Zambia: ↓ tax revenues despite strong economic growth

• A combination of increased taxes, better debt management, redirection of 
expenditure, and modest borrowing would raise 3% of GDP in 2012 (rising to 
5% by 2015), making possible the full social protection programmes costed by 
the ILO in 2008. 

• Donor funding required at beginning only



But … Hagen-Zanker & McCord (2010) 
added the various spending targets agreed 

by African governments

Total commitment = 45% of Government Expenditure plus 15.6% of GDP

This exceeded current government expenditure in 4 of their 5 case-studies

Proposed expenditure on social protection = very much higher than actual 

expenditure almost anywhere 



Case-studies of affordability
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Cases of universal old-age pensions

Botswana
• First country in Africa to 

introduce pensions after South 
Africa/Namibia and Mauritius

• Pensions debated in late 1980s 
and early 1990s

• Introduced 1996

• Universal

• Benefit set at low level 
compared to South Africa

• Initial cost = 0.5% of GDP (vs >1% 
in South Africa)

• Part of a ‘conservative’ welfare 
regime growing out of drought 
relief

Zanzibar
• Semi-autonomous territory within 

Tanzania

• Pensions proposed in 2009/10 by 
ILO and HelpAge International, at 
cost of about 1% of GDP

• HelpAge worked closely with 
Department of Social Welfare 
2012-15

• Government chose: a modest 
benefit ($10/month) and high age 
threshold (70), costing 0.4% of 
GDP

• Introduced 2016
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Case-study: 

Botswana:

Initially: drought 
relief and 
recovery 
programmes

Massive external 
funding

↑ domestic 
contribution
(financed out of 
↑↑ revenues)
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Case-study: 

Botswana:

In 1990s: 
↓ external 
funding 
↑ domestic 
contribution

Pensions: 0.5% 
of GDP

Also: Feeding 
schemes: 0.2 –
0.5% of GDP
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Case-study: 

Botswana:

From 
1998/99: 
Fiscal crisis

Small ↑ in 
spending, 
parametric 
reforms

Expensive 
reform 
proposals 
rejected



Case-studies of affordability
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Zanzibar:

Pensions 
introduced 
2016, in a 
much poorer 
but growing 
economy

Without other 
government-
funded 
programmes



Political affordability
Botswana, mid-1990s

• Exemplary programmes for drought 
relief and recovery

• What to do about ‘chronic destitutes’, 
i.e. people who were always poor, even 
in non-drought years? Many of these 
were elderly. Poor relief  was 
inadequate.

• Pressure from civil society and within 
incumbent Botswana Democratic Party 
(BDP)

• 1994: BDP suffered setback in elections, 
needed to consolidate rural support 
base

• Fiscal conditions looked very good

• Pensions introduced without any clear 
plan for how they would be financed! 
Government chose a cheap option.

Zanzibar, early 2010s
• Long traditions of poor relief and 

religious charity for the elderly, orphans 
etc

• Pressure from outside agencies

• Both support and opposition within state

• HelpAge + Department of Social Welfare 
built a pro-reform coalition within the 
state (including through sending officials 
on courses and to Mauritius on a study 
tour)

• Strong electoral pressure on incumbent 
president and party (CCM)

• Government appointed Task Team 2014-
15 to assess affordability etc

• Task Team set out options; Government 
chose the cheapest



Political affordability
Zambia, 2000s

• Governed in 1990s and 2000s by a party that was 
suspicious of statist policies; neoliberal Finance 
Minister in 2000s

• Strong international lobby to expand cash transfer 
programmes, especially poverty-targeted 
programmes, with growing local funding

• Strong national lobby to spend on farm input 
subsidy programmes (seed, fertiliser, etc) rather 
than cash transfers

• Populist presidential candidate elected 2011

• In government, the populists prioritised
infrastructural investment over cash tansfers

• Modest expansion of cash transfer 
programmes in 2010s, but only to about 0.2% 
of GDP



International 

agencies 

cost reforms

Buy-in from 

some 

government 

officials

Interaction 

with 

sceptical 

government 

officials

Reform

Fiscal context

Politics within state: ideology; institutional competition

Pressures from electoral competition

Expensive proposals Inexpensive outcomes



Episodes of reform in Botswana

Epi-
sode

Date Choice
Propose
d cost (% 
of GDP)

Fiscal
con-
text

Political 
context: 
Govern-

ment

Political 
context: 
External

Outcome: 
change in 

expenditure 
(% of GDP)

B 1
1966 to 

1980
Drought relief 
and recovery

1% - 2% - + +
External 
funding

B 2 1980s
Drought relief 
and recovery

1% - 3% + + -
↑ domestic

funding

B 3
Mid-

1990s
Pensions

Up to 1% 
or more

++ + ++ big ↑ (0.5%)

B 4
Mid-

1990s

Local funding 
for feeding

programmes

0.2% –
0.5%

++ + ++ big ↑

B 5 2010
Child Support 

Grant
1.2% - - -

Proposal
rejected

B 6 2013
Family 

Support Grant
Up to 
0.5%

- - +
Proposal 
rejected



Episodes of reform in Zambia (Za) and Zanzibar (Zb)

Epi-
sode

Date Choice
Proposed 
cost (% of

GDP)

Fiscal
con-
text

Political 
context: 
Govern-

ment

Political 
context: 
External

Outcome: 
change in 

expenditure 
(% of GDP)

Za 1
Mid-

2000s
Scale up pilot 
programmes

1% - 2% - - - None

Za 2 2008 ILO proposals
1% - 3% 
or more

- - + None

Za 3 2009-13
Scale up pilot 
programmes

0.1% - ? - + ++
Small ↑ 
(0.1%)

Zb 1 2010-15
Introduce old-
age pension

0.5% -
1.2%

? + ++ Big ↑ (0.5%)



Constituency 
Building for Social 
Protection: the 
Philippine 
Experience Aura Sevilla

Project Coordinator

Coalition of Services of the Elderly



Presentation Outline

▣Background of Social Pension

▣COPAP as contituency

▣Gaps of the existing scheme

▣Successess and challenges faced

▣Key lessons learnt



20102002 2003 2004 2005 2006 2007 2008 2009 2010

COSE Learned about 
Social Pension

Conducts research  to 
analyze the situation of 
Older Persons

COSE drafts a social 
pension bill

The President 
of the 
Philippines 
approves the 
final bill, ESCA 
of 2010

Bills filed during 
International 
Day of Older 
Persons

Provision on social 
pensions rejected by 
the House of 
Representatives

Senate approves 
draft bill, 
including 
provision for
social pensions

H
is
to
ry



Partner for change: COPAP (Confederation of Older Persons 

Associations of the Philippines)



Confederation of Older Persons 

Associations of the Philippines (COPAP)

 is a grassroots 

organization organized 

by COSE starting 1989 

 became a confederation 

in 2006

Most members came 

from low income groups



COPAP Model

Confederation

Federation

OPA

National level

City/Municipal 

level

Barangay/

village level



Confederation of Older Persons 

Associations of the Philippines (COPAP)

Federations 

(more than 4 

OPAs)
14

Zones (2-3 

OPAs)6
Independent 

OPA2
Total OPAs129
Members*9756 *As of Feb 

2015



STRENGTH LIES IN NUMBER

During the Congress hearing, COPAP fill in 

the gallery of the Congress 



COPAP mobilized to pressure the President 

to sign the law





The following day, the president signed the 

bill. COPAP rejoiced.



Social Pension provides PhP 500 ($11) per 

month to senior citizens identified as indigent.

(Republic Act 9994, Expanded Senior Citizens Act of 2010



Indigent refers to any 

elderly who is: “frail, 

sickly or with disability, 

and without pension or 

permanent source of 

income, compensation or 

financial assistance from 

his/her relatives to 

support his/her basic 

needs”.



In 2011, the Social Pension was implemented, but with 

budget limitation.

P870,996,000

2011 Social Pension budget

With Budget, 
14%

Without 

Budget, 86%

1M

Target

Thus, 77 years old were 

prioritized in the first years of the 

implementation

Social Pension coverage



Joined Social Watch 

Philippines-

Alternative Budget 

Initiative
Main objective of the 

group is to reclaim 

People’s purse by 

presenting alternative 

budget for a specific 

government program

In 2013, COSE and COPAP started 

budget engagement

Increased older 

persons policy-

influencing skills
Conducted trainings to 

COPAP leaders (e.g 

government budgeting 

processes, position paper, 

stakeholders mapping, etc)

Participated in 

budget hearings
COPAP identified 

champions in 

Congress and Senate 

who supports our call 

for increased budget



The coverage of the social pension has expanded significantly since 

2011
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2,809,542 

Approved social 

pensioners for 2017!



P17.9 Billion 
From P870 million in 2011

19x higher
Total success from 2011!

33%

From 134,000 or 2% in 2011 



However, even with an expanded social pension nearly 40 per cent of 

seniors will be uncovered

Share of older people (60+) receiving pensions, by type

SSS
22%

GSIS
4%

Other schemes 
(AFP etc)

3%
Social pension 

(current)
17%Social pension 

(proposed)
16%

No pension
38%



For EVERY OLDER 

FILIPINOS

In 2015, COSE and COPAP launched 

campaign on Universal Social Pension



Successes so far

Feasibility study

COSE, with the 

support of HelpAge 

International 

recently completed 

the feasibility of a 

universal social 

pension 

Bilateral meetings

Conducted 

meetings with 

government 

agencies, 

lawmakers and 

CSOs. A number of 

lawmakers supports 

the universal

Networking

Partnered with 

networks on social 

protection that 

shared the same 

vision



Challenges so far

▣ Lack of awareness of the policymakers

▣ Changing government priority 

▣ Among older persons, their physical 

limitations

▣ Varying views of older persons 

organizations (retirees vs informal 

sectors)

▣ Difference in receptivity between 

various ministries



Key lessons learnt

Improve rights claiming of  

older persons

Remember to put people on 

the center of your advocacy

Evidence-based advocacy

Strong data will go a long way! 

Then ask what this means to 

your constituency

Networking 

Ask for support of other CSOs 

networks and avoid working in 

silos. Learn about their 

advocacies too!

Strong legal basis

Cite ILO recommendations 

and SDGs commitments, but 

more importantly, strengthen 

domestic laws 

Stakeholder Analysis

Know your allies and 

potential blockers. Invest 

more time with nuetral 

position

Intergenerational support

Include young ones in the 

advocacy of young once



“I never thought that 
someone like me who 
only reached Grade 3 
would be able to 
discuss what 
concerns us with high 
level people like 
senators and people 
in Congress.”



Organizing Older People 

Never doubt that a small group of 

thoughtful, committed citizens, even older 

ones, can change the world.



Thanks!
Any questions?

You can find me at

ura.sevilla@cose.org.ph



Submit your questions to the panellists of the webinar
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Simply type them in the GoToWebinar chat bar!
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Questions and Answers 

Submit your questions! 
Type them in the GoToWebinar chat bar or via social media using #SPorgWebinarSPGateway SP_Gateway

Dr. Jeremy Seekings Ms. Aura Sevilla

https://www.facebook.com/SPGateway/
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To stay up to Date on the
Fiscal Space for Social Protection: Knowledge Sharing 

Initiative Webinar series

follow socialprotection.org on social media:

#SP.orgWebinar

https://www.facebook.com/SPGateway/
https://www.facebook.com/SPGateway/
https://twitter.com/SP_Gateway
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Thank you for joining the Webinar

Constituency Building and Fiscal Space for Social 
Protection – Navigating Political Space

http://socialprotection.org/user/register?destination=front
http://socialprotection.org/user/register?destination=front

