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Since 1997, fully noncontributory minimum pensions have been estab-

lished in many Latin American countries, and have more recently been en-

couraged as a “zero pillar” of social security by the World Bank and other

IFIs. These policies came into being under diverse political regimes and dis-

play a range of levels of generosity and universality. Becuase these policies

are generally part of a modern bureaucratic welfare state project, they require

identity documents, something that many low-income citizens do not possess.

States have lowered barriers to the supply of identity documents, and new

social policies, like noncontributory pensions and conditional or unconditional

cash transfers, have stimulated demand for identity documents among those

who do not currently have them. Brazils noncontributory pension, the BPC,

has a means test and a large benefit (equivalent to the minimum wage), but

requires providing identity documents for all household members. This re-

port discusses the propagation of noncontributory pensions, then examines
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Brazilian government records to determine the size of the incentive to demand

documents in Brazil using a logit model and a more novel survival time re-

gression discontinuity design, raising questions of the relationships between

benefit size, universality, document requirements, and poverty.
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1 Introduction

Conditional cash transfers were pioneered in Brazil and Mexico near the

turn of the twenty-first century. This social policy, which offers a bureaucrati-

cally administered cash grant in exchange for compliance with conditionalities

like school attendance and basic preventative healthcare like vaccination, has

appealed to many policymakers and scholars as a novel and bold attempt to

break the cycle of intergenerational poverty. While the evidence surround-

ing that goal remains mixed, these policies have been studied ad nauseam by

scholars. Noncontributory pensions, another social policy that spread through

Latin America in the same period, have been much less closely accompanied.

These policies (CCTs and noncontributory pensions) have had major

effects on the societies in which they have been implemented–some hoped for,

others unexpected. Poverty, by UN standards, has been reduced in the region,

in some cases drastically so (Lustig 2009, 3), but these policies have become a

lightning rod for middle class concerns, and the premise of conditionality has

recently come under stricter scrutiny.

This report seeks to synthesize some of the information about noncon-

tributory pensions in Latin America, then takes an econometric look at one

unexpected effect of universalist, bureaucratically administered social policy

in Brazil, the obtaining of identity documents.
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2 Noncontributory Pensions

Noncontributory pensions have been an important instrument in the

Latin American policy toolbox because of the broad persistence of informal-

ity in Latin American economies. These programs provide a fixed, generally

monthly, payment to qualifying elders even (or especially) if they have never

contributed to the formal social insurance scheme. Informal workers are those

who are paid “under the table” and function outside of the country’s labor

protections and bureaucracy. Maloney (2004, 1159) calls the informal sector a

“small-scale, semi-legal, often low-productivity, frequently family-based, per-

haps pre-capitalistic enterprise continues to employ between 30% and 70% of

the urban work force in Latin America.” This informality contributes to a

serious problem for elders who have never worked in the formal sector: be-

cause informal work does not require automatic contributions to a pension

system, informal workers approach old age with only rudimentary social in-

surance: their families (Willmore 2006, 28). Neoliberal pension privatization

and reform in the 1990s also increased the number of people in Latin Amer-

ica who did not participate in formal pension schemes. Several subsidized

or minimally contributory pension regimes existed in Latin America begin-

ning in the 1970s, in attempts to prevent destitution and with some com-

ponent of solidarity, but those still retained the ideological position that a

truly noncontributory pension would create an incentive to not save or con-

tribute to the extant system (World Bank 2001, World Bank 2004, Johnson

and Williamson 2008, 14). Ideological technocrats were eager to adopt priva-
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tized pension schemes in the Chilean model, for example, because it cohered

to orthodox ideas about incentive structures and was “cognitively available”

Weyland (2009, 58). The adoption of fully noncontributory pensions (whether

universal or means-tested) represented a movement toward recognition of the

entire economy, rather than only the formal or most advanced sector (Ansiliero

and Paiva 2008) that was common before the third wave of democratization

in the 1980s.

Across the region, as activists were attempting to expand the cover-

age of social insurance regimes (Ansiliero and Paiva 2008), national pension

systems that were based on “intergenerational solidarity. . . social equity and

protection guaranteed by the state” were scrapped in favor of privatized, indi-

vidual pension programs that were inspired by “individualism and freedom of

choice,” (Weyland 2006, 24). These neoliberal pension reforms were encour-

aged by Chilean ideologue technocrats in the early 1990s, and later heavily

favored by the World Bank and International Monetary Fund (Weyland 2006,

24). Activists and advocates stressed the insecurity among poor and informal

workers, and were able to influence the writing of constitutions to include pro-

visions for elders without access to formal pension systems. (UNDP 2011: 4,

Ansiliero and Paiva 2008, Johnson and Williamson 2008: 2). This emphasis

was both politically and socially important due to the low participation levels

in contributory systems in the region.

As an extreme example, consider that in 2004 Bolivia had eighteen

times as many elders who had never contributed to a pension system as elders
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who had (FIAP 2011, 3). In Brazil, less than half of all workers had ever made

a contribution to a pension system in 1998 (Hunter and Sugiyama 2009, 48).

This disparity represents a serious barrier to any pension scheme, and while

serious reform to tax and labor policy may help reduce informality (Loayza

1997) a noncontributory program can prevent destitution, dependence, and

even death for one of society’s vulnerable populations as long-term economic

reforms encourage formal employment and retirement planning.

Programs to deal with old age vulnerability like public health insurance

and food aid do not address one of the most important aspects that noncon-

tributory pensions do— independence. When elders’ social security planning

is limited to the assistance of their children and extended family, it creates

a barrier to mobility for the younger generation and prevents more efficient

distribution of the labor force in the country (UNDP 2012, 3; Johnson and

Williamson 2008, 4). Noncontributory pensions can break this cycle of “sticky”

residence by giving independence to elders who no longer need to rely on fam-

ily generosity or goodwill to maintain a dignified life. In fact, because elders

who receive noncontributory pensions that are sometimes more generous and

more regular than the incomes of other household members, pension income

can turn elders from net receivers to net contributors of household finances.

As Latin America’s experience with neoliberalism has increased over

time, states have attempted to mitigate negative effects through innovative

policies but without pursuing radical redistributionist regimes. Conditional

cash transfers (like Bolsa Famı́lia and Oportunidades) and subsidies for pur-
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suing private education (like Brazil’s ProUni) generally do not acknowledge

the already in place government structures that maintain and even promote

inequality. These include restrictive public pension schemes, prioritization of

tertiary education funding (Hunter and Sugiyama 2009, 32), and regressive

taxation. A salient criticism of noncontributory pensions is that they appear

to be one more of these palliative tools that does not truly address the unequal

policies that are the norm in Latin America. Important to note, however, is

that accumulating bureaucratically-administered cash transfers over time be-

gin to look more and more like a comprehensive welfare state than like a

patchwork of specific tools. Gradual expansion, albeit with some moments

of “punctuation,” also appears to be the trajectory followed by developed

countries, and the inclusion of more and more citizens into social security pro-

grams mirrors, at least on the surface, the growth of the American welfare

state. While this paper will not examine that comparison analytically, non-

contributory pensions symbolize an important extension of social security and

do appear to be part of a trend of gradually expanding welfare states in Latin

America.

This trend began in 1997, when Brazil instated the region’s first fully

noncontributory pension–a minimum income for elderly citizens that had not

contributed to a pension system. Over the next ten years, Argentina, Bolivia,

Colombia, Costa Rica, Chile, El Salvador, Mexico, Peru, Dominican Republic,

and Uruguay, eleven countries in all, adopted some form of noncontributory

pension scheme (FIAP 2011, 3). The next section examines the implementa-
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tions of noncontributory pensions in Bolivia, Brazil, and Mexico.

2.1 Bolivia

2.1.1 Targeting and Coverage:

Today, Bolivia’s noncontributory pension is called Renta Dignidad and

provides a small annual benefit to all Bolivians over the age of 60. Renta Dig-

nidad was established in 2008 as an expansion of an earlier universal program

called Bonosol, which was ostensibly a dividend payment to elders resulting

from hydrocarbon profits. Bonosol was established in a form recognizable as

a noncontributory pension in 2003. Bonosol existed as a dividend payment

starting in 1997, but had no minimum value, and was provided in two election

years as an attempt at vote-getting (UNDP 2012, 2; Müller 2009, 166). Once

established, the program provided US$257 per year, about one third of the

national minimum wage, to all Bolivians over the age of 65. Even at this low

benefit level, uptake was rapid, with more than 400,000 beneficiaries collecting

it in 2003 (105% of the statistically estimated eligible number of beneficiaries).

From its inception as a dividend, it has been a political football (BBC 1998,

Financial Post 1997), as parties squabbled over who would be to blame for its

nonpayment and who would get credit for its distribution. President Gonzalo

Sanchez de Lozada, who oversaw the expansion and an attempt at institution-

alization of the Bonosol, claimed credit for it on many occasions (BBC 2002a,

La Razón 2002, BBC 2002b).
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2.1.2 Politics of implementation:

Müller (2009, 164) describes the implementation of the Bonosol as an

attempt to ameliorate the effects of severe, neoliberal reform of the Bolivian

pension system and the privatization of state-owned industries. Once the pro-

gram was established, however, it provided only two irregular payments, and

was much more expensive than projections predicted. Sanchez de Lozada then

lost office, and the program was transmogrified into “Bolivida” by his succes-

sor, Hugo Banzer (Müller 2009, 166). Upon his return, one of Sanchez de

Lozada’s first major initiatives was an attempted expansion of the program in

2003, and payments began again and were distributed yearly–with Sanchez de

Lozada’s insistence that the program was a permanent right of elders. How-

ever, a lack of actuarial soundness and waning political and technocratic will

doomed the program as it stood (a dividend payment from publicly owned

hydrocarbon industries) to serious problems. After the “Gas War” and the

election of Evo Morales, the program was reaffirmed as a universal right for

all Bolivian elders even though its funding source was still unclear as the state

was in the process of renationalizing hydrocarbon industry. This conversion to

a permanent pension system occurred and technocrats like Finance Minister

Carlos Berzain recognized a minimum pension as a way to “overcome the cri-

sis” of poverty (BBC 2002c), and as a way to alleviate concerns surrounding

pending pension privatization. However, at the time of renationalization of the

hydrocarbon industry, technocrats were divided on how the program should be

funded and the unsustainability of the funding mechanism led to the conversion
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of the program into the Renta Dignidad in 2007, which would offer a similar

benefit but be funded by the Direct Hydrocarbons Tax (Müller 2009, 167). It is

likely that the impetus for consolidating the Bonosol included possible polit-

ical benefits, a policy goal of reducing elderly destitution, and some probable

influence of neighboring Brazil, whose noncontributory pension was 8 years

old and providing payments to 1.7 million Brazilians with significant success.

Figure 1: Incidence of moderate and extreme poverty
(as a percentage) (UNDP 2011, 54).

The program has been im-

plemented and functioning for nine

years, and all elderly Bolivians are

now entitled to a minimum pension.

Bonosol, which provided a less gen-

erous benefit than Renta Dignidad

does, cost the government a little

more than 1% of GDP. Renta Dig-

nidad now costs the Bolivian govern-

ment nearly three percent of GDP. Renta Dignidad does not have a means test,

though people receiving formal pensions receive only the previous Bonosol

amount and those without contributory pensions receive a payment that is

thirty three percent larger than those with other pension income1. The pro-

1This distinctly Latin American use of policy to achieve buy in of elite sectors by retaining
their benefits while minimally expanding those of lower-income citizens mirrors the Brazilian
military’s expansion of contributory pension benefits in 1974 as its rural pension program
was enacted
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gram’s beneficiary pool needs only proof of age to begin receipt, and uptake

was breakneck rapid–even the first payment drew nearly 25% more beneficia-

ries than expected (Müller 2009, 166). However, universality constrains benefit

size—small increases in benefit size mean large increases in spending because

they are multiplied by a very large eligible population. While these programs

did incentivize document obtention to some degree (Whitehead 1997) that ef-

fect size has not been measured. An interesting wrinkle in universal pensions

is that because the programs require government identification to receive ben-

efits, the only means test is actually a regressive one; those without the means

to procure identification (due to financial or geographic barriers) cannot re-

ceive the benefit. As stated above, uptake already exceeds statistical estimates

of the number of elderly Bolivians. This means that better-off citizens are

frustratingly displacing eligible beneficiaries who are excluded by their lack of

documents.

2.1.3 Program Evaluation:

What does Bolivia get for its generous spending on this program? The

country has seen some poverty and some inequality reduction. Because the

benefit is funded by a hydrocarbon tax and a nationalized dividend and not

through a progressive taxation system, and because nearly all elderly people

receive it, it appears to have nearly no redistributive effect. While it likely

has had some impact on extreme poverty (which has reduced by about fifteen

percent since 2003 from 37.7 percent to 31.9 percent (UNDP 2012, 1), the exact
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degree to which the program affects poverty has not been directly measured.

We can see that after Bonosol came into being but before the conditional cash

transfers were implemented in 2008, neither extreme nor moderate poverty

were on a negative trajectory. Figure 1 shows the small reduction in extreme

and moderate poverty from 2005-2009. Statistics regarding elderly poverty

were not immediately forthcoming, limiting more accurate analysis of program

effect.

As mentioned above, both Bonosol and Renta Dignidad are universal

programs- they were both available to all elderly Bolivians. This universal

distribution was and continues to be favored in Bolivia for several reasons:

it politically inoculates a large poverty reduction program because it is not

redistributive; it provides an electoral bonus to the incumbent among all so-

cioeconomic sectors; its administration requires much less infrastructure than

a means tested program would. These considerations must be made for these

types of social programs. Poverty reduction programs require political viabil-

ity to be initiated, popularity to be maintained across administrations, and

feasibility given resource and infrastructure constrains. In Bolivia, the rhetoric

surrounding the initiation of the program as well as its expansion focused on

returning profits from nationalized companies to all Bolivians (BBC 1998), as

the program got its start when the government placed half of the stock of na-

tionalized companies into a trust held for all adult Bolivians. Using this sort of

discourse allowed Bonosol to be popular across a relatively broad spectrum of

centrist and leftist coalitions. The implantation of the program and payment of
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the regularized Bonosol did not, however, satisfy citizens who were distressed

about the government’s decisions regarding the export and taxation of natural

gas. After the so called Gas War, the universalist bent continued throughout

the Bonosol period through the rhetoric of Evo Morales, who took office in

2006 as the Bonosol fund was becoming insolvent (Business News Americas

2006) and continued to refer to the program as one that unified the country

as recipients of its natural wealth (Inter Press Service 2009). This rhetorical

attempt at unification both before and after Morales took office represents

effort to deal with deeply cut cleavages in Bolivian society.

What is clear is that the program was signed into law in 1997 against

the wishes of IFIs (Weyland 2006, 24) and that its expansion into a concrete

social policy rather than a simple patronage tool represented an attempt to

reduce the negative effects of neoliberalism as well as shore up political support

as a crisis approached. The benefit is now not only mandated by legislation,

but required by 2009 constitution, and is not likely to be removed or reduced

in the near future (UNDP 2012, 2).

2.2 Brazil

2.2.1 Program development:

Unlike Bolivia, Brazil never undertook significant neoliberal pension

reform (Weyland 2009, 78), and the pension system continues to privilege

high earners and public sector workers. Beginning with corporatist labor con-

trols under Getúlio Vargas in the 1930s and 1940s, the Brazilian state has
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privileged formal sector workers at the direct expense of rural and informal

workers, sometimes quite explicitly (Hunter 2009, 34). This trend began to

be reversed at least somewhat during the military period from 1964-1985, as

the military implemented two means tested, minimally contributory pensions

for destitute, rural elders. Those programs were FUNRURAL and the Renda

Mensal Vitaĺıcia.

The creation of FUNRURAL, which was a contributory pension for ru-

ral workers funded by contributions and a small tax on the first sale of farm

products, was a first step toward expanding the pension system in Brazil to

include individuals that were previously unable to participate. FUNRURAL,

and a later analogue called PRORURAL have never had full participation.

While FUNRURAL was nominally “noncontributory” in that it gave benefits

that were not actuarially based on contributions, in order to draw it one had

to prove “that they have worked for a period similar to that of urban workers,

by presenting documents proving the use of land (property title or partner-

ship or leasing contract), sales invoices, or a statement of employment used

[by] the rural union and confirmed by the INSS.” (Brumer 2002:231). Those

that had not worked for a rural union were also to present proof that they

had participated in the system to a certain degree (Ministério da Fazenda,

2011). The restrictions of FUNRURAL and the manner of its administration

were extremely conducive to corruption and patronage (Brumer 2002, 229;

Malloy 1979, 73, 140), with byzantine eligibility requirements and confusing

enrollment procedures. In spite of these obstacles, however, the modern rural
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pension system pays subsidized benefits to nearly eight million beneficiaries,

costing the state nearly 1.5% of GDP (UNDP 2011).

Those that did not qualify for rural pensions might instead have qual-

ified for the RMV, or lifetime monthly salary, a means-tested, nominally non-

contributory pension for those over 70 who had worked during their life but

did not qualify for other social insurance programs (Lei 6179/1974). RMV

specifically covered those who had worked for at least 12 months in the formal

sector throughout their life, those who had worked for at least five years in

a semi-formal rural setting, and those who began contributing to social se-

curity after their sixtieth birthday. The RMV was phased out beginning in

1993, though its living beneficiaries can continue to receive it (Ministério de

Desenvolvimento Social 2011).

2.2.2 Targeting and coverage:

Legally created in 1993 but not providing benefits until 1996, the Con-

tinuous Welfare Benefit (Benef́ıcio de Prestação Continuada or BPC) replaced

the RMV with a means-tested pension without any contributory or work re-

quirements, but with documentation requirements. Enrolling in the BPC re-

quires that all members of the household have identity documents (birth cer-

tificates or RG), and proof that per capita income is less than one-fourth the

national minimum wage. The more inclusive nature of the BPC has made it

more popular more quickly than earlier programs, reaching 2.6 million current

beneficiaries in ten years of existence. In order to draw the BPC, an elder
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must obtain a declaration of income issued by a municipal judge, police chief,

social worker, or administrator, which is then sent to the national office of

social insurance for review2.

The BPC has contributed in a significant way to both poverty and in-

equality reduction in the country as shown in Figure 2. This figure shows

decomposed poverty reduction, independent of economic growth and other so-

cial programs. The contribution to reduction of poverty is a function of the

size of the program combined with its aggressive targeting; a full minimum

wage to some of the poorest households in the country reduces both absolute

poverty and instability. As the first fully noncontributory pension in the re-

gion, Brazil was a leader in Latin America in attempting to make a policy to

address the consequence of informality for its elderly citizens. However, the

program has not and does not address the low levels of contribution to the

pension system, and may even possibly disincentivize contribution (UNDP

2011, 76), continuing the long-term policy trend of “advancing basic needs,

preserving privileged interests.” (Hunter and Sugiyama, 2009, 29)

2.2.3 Politics of implementation:

The BPC was established during the government of Itamar Franco, a

centrist technocrat who became president following the ouster of Fernando

Collor. Franco, considered generally pragmatic by historians (Skidmore 2008,

2This leaves the BPC still vulnerable to some types of corruption, but the program
keeps funds at the federal rather than municipal level, which may disrupt local patronage
networks.
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96) presided over the Real Plan, which ended excruciating currency deval-

uation and worked with congress to establish a social assistance law that

would interpret the constitutional demands for social support. Franco was

not, however, a driving force in the construction of the BPC–while he signed,

which established the BPC and phased out the RMV was passed . In fact,

the major contributing factor to the establishment of social support pro-

grams in Brazil was that the 1988 constitution’s broad guarantees of rights.

2008 economic crisis. The Bolsa Família
programme benefits were raised and its
coverage increased and unemployment
insurance was extended. In addition, the
maintenance of the policy on raising the
minimum wage was important. Sustainable
economic growth through social inclusion
and redistribution of wealth was main-
tained, increasing domestic markets.  

In 2009, resources effectively invested
in the Continuous Cash Benefit (BPC) and
Bolsa Família totalled US$17 billion –
around 1 per cent of GDP. In this sense,
cash transfers have shown an important
economic redistributive effect: the smaller
the per capita income of a given region,
the greater the importance of transfers for
the local economy. In the Northeast (the
poorest region of Brazil), they represent 3
per cent of regional GDP. Since these
social transfers raise the consumption
capacity of families, they have an immedi-

ate multiplier effect on the economy.

It is clear, therefore, that the exis-
tence of a wide network of social protec-
tion and promotion played an important
role in overcoming the crisis in Brazil.
Poverty and inequality continued to drop
in the six main metropolitan regions,
besides the acknowledged dynamization
of local economies. 

In addition, it is important to point out
that the Bolsa Família programme has
increased consumption and aggregate
demand in local economies. Furthermore,
studies show that the programme does not
discourage beneficiaries from working
since 77 per cent of beneficiaries do have
a job (Brazilian Institute of Geography and
Statistics (Instituto Brasileiro de Geografia
e Estatística, IBGE)), 2008). On the con-
trary, the programme provides many peo-
ple with the opportunity to look for a job
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Graph 6 Contribution of Bolsa Família and Continuous Cash Benefit (BPC) to the
reduction of inequity and poverty, 2003-2008.
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2003-2008/Barros, R. P., Institute of Applied Economic Research (IPEA), Brazil, 2009.

Figure 2: Contribution of Bolsa Famı́lia and BPC to
the reduction of inequality and poverty (UNDP 2011,
78).

The 203rd article of the 1988 con-

stitution, section V “[guarantees] a

monthly benefit of the minimum

salary to people with disabilites and

the elderly who demonstrate that

they do not have the means to pro-

vide their own maintenance, or have

it provided by their families, in ac-

cordance with a disposition of law3,”

alongside guarantees like unimpeded

union organization and nondiscrimination in employment and housing. The

establishment of the benefit, then, must be traced back to the constitutional

convention where the guarantee was initially proposed. The analysis of tran-

scripts and recordings of the Brazilian constitutional convention will be left to

3“A garantia de um salário mı́nimo de benef́ıcio mensal à pessoa portadora de deficiência
e ao idoso que comprovem não possuir meios de prover à própria manutenção ou de tê-la
provida por sua famı́lia, conforme dispuser a lei”.
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a future project. We may say that it is probable that activists concerned with

destitution were able to include the provision as an extension of the logic of

FUNRURAL.

2.2.4 Program Evaluation:

The BPC is a “successful social floor program” (UNDP 2011, 78) that

has combated serious poverty among elderly Brazilians, while maintaining a

reputation as a well run, programmatic policy. Analysis shows that the pro-

gram is responsible for more than ten percent of the reduction in the Gini

coefficient from 2002-2008, and for more than 15 percent of the reduction in

the severity of extreme poverty4 (UNDP 2011, 78). It does face some chal-

lenges in the future. Because the population eligible for the program is of a

limited size (based on demographic and economic fluctuations), the ideal max-

imum budget would be the number of eligible beneficiaries multiplied by the

size of the benefit, plus some operating budget. At a current cost average cost

of less than R$5500 per beneficiary per year, when benefit costs for a full year

in 2008 were R$5450, the program is quite cheap to run. If fraud is as preva-

lent as has been suggested by some recent audits (TCU 2011), however, the

number of applicants to the program will soon exceed the number of potential

legitimate beneficiaries. While this does not present an existential threat to

the program, it is a political risk, and signifies that leakage and undercoverage

4For clarity, the Gini coefficient reduced from .581 to .544 in this era, a seven percent
reduction. Of that change, therefore, the BPC is responsible for a reduction in the Gini
coefficient of about .0037
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are not being properly managed. The government’s accountability agency has

expressed this concern (TCU 2011), recommending that the Ministry of Social

Development modernize its auditing and fraud prevention tactics to be more

similar to those of the Bolsa Famı́lia.

BPC is a successful anti-poverty and anti-inequality program, but it

does not address the structural issues that cause a minority of workers to

contribute to the system5. Until the government is willing to seriously tackle

the ways in which the current contributory system’s privileging of middle and

upper-income Brazilians increases inequality (),however, the country will con-

tinue on a slow trajectory toward more complete participation in contributory

systems.

2.3 Mexico

2.3.1 Program development:

Mexico has been a regional leader in creating and analyzing social

policies, most notable with its PROGRESA/Oportunidades conditional cash

transfer program and its rigorous analysis. When PROGRESA, which was tar-

geted at rural poverty, was expanded into Oportunidades, expanded to target

poverty nationwide, an elderly benefit was also introduced. More recently, the

country has been experimenting with a noncontributory pension system called

70 y Más that aimed to provide income-tested minimum pension coverage to

5All regions are below half of all workers, but as few as 25 percent of workers in the
Northeast of the country (Hunter and Sugiyama 2009, 34) have ever contributed.

17



elders throughout the country in semi-urban settings (first to elders in com-

munities with 10,000 residents, then 20,000 residents, then 30,000 residents,

and beginning in 2012, throughout Mexico).

The programs shares similarities with Mexico’s PROGRESA/Oportunidades

program. According to Nora Lustig (2011), who helped to design PROGRESA,

that program was extremely closely targeted for several reasons. First, the

ministry of social development did not have a large budget, and desired to

spend their funds as effectively as possible. Second, the bureaucrats who

helped to design the programs were concerned that they would be capriciously

administered, allowing patronage and political power struggles to sap them

of their efficacy. Third, “scholar-practitioners” saw Mexico’s willingness to

experiment as an opportunity to carefully test the effectiveness of various tar-

geting methods and social policies. Because social policy was introduced to

the country in the clothing of randomized controlled trials, targeting, and

evidence-based funding, the Mexican legislature has codified those principles,

and further social policies (like 70 y Más) are encouraged to perform ran-

domized controlled trials and spend considerable effort on evaluation before

spreading to national implementation (UNDP 2011, 306).

Established in 2008 as the first pension program in Mexico with no

contributory requirement, 70 y Más represents an evolution in Mexican social

policy. Program predecessor PROGRESA was first designed and proposed to

be targeted at rural, marginal, intergenerational poverty, rather than poverty

in the country as a whole-a human capital outcome, and one that pensions
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do not address. The ministry actively sought to target the most marginal

households in the most marginal, rural communities and spent significant en-

ergy and funding on that targeting. Lustig (2011, 4), described the program

as initially conditioned only on characteristics that affected entire households

and would help break intergenerational poverty. The 70 y Más program was

similarly initially rolled out to rural communities with the goal of reducing

poverty, for which rurality is an imperfect but valuable proxy. Lustig also de-

scribes the presence of a sentiment in Mexican policy circles that then-current

welfare programs, like subsidies on milk and tortillas, had too much leakage. It

is likely that this fear of leakage led to PROGRESA’s more focused attempts

at targeting, and the limited initial rollout of 70 y Más, as well as its slow

expansion to more complete coverage of poor Mexican elders.

2.3.2 Targeting and Coverage:

The national 70 y Más program targets elders, and has now been ex-

panded to national coverage. In 2012, the program expanded from covering a

little more than two million individuals in cities with 30,000 or fewer residents

to covering all elders, and in February of 2013, the program changed names

and was expanded to all elders 65 years old or older. As the program was being

implemented individual provinces created complementary programs, such as

Yucután, which performed a randomized controlled trial examining the effects

of the programs in cities larger than 30,000. At the beginning of 2012, Presi-

dent Calderón announced that the program would be extended to all Mexicans
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over the age of 70 over the course of the year, and in 2013, the program was

expanded again. In order to enroll in the national program, citizens must

simply prove that they are over the age of eligibility and are citizen residents

of the country. The program is “softly” means tested, because applicants

must certify that they do not receive other pension or retirement income. The

program provides a bimonthly benefit of one-half of the minimum wage per

month, which cost the government about .06% of GDP in 2008, but is likely

to reach .4% of GDP or more as the national program is completely rolled out

and more than 7 million beneficiaries are receiving6. The rural targeting and

low benefit size made the program remain relatively cheap to the government

in the past, but expansion will not be inexpensive, and it is still unclear to

what degree the benefits are translating to reduced national poverty.

According to the Ministry of Social Development in Mexico, the pro-

gram’s targeting is currently focused, as PROGRESA’s was, on the elimination

of the most severe forms of marginality and poverty (UNDP, 2011, 308). Due

to recent implementation, research regarding undercoverage and barriers to

access has not yet been published, but if those indicators follow the trends of

the other programs administered by the MDS in Mexico, it is likely that un-

dercoverage is significant especially among the extremely poor (Skoufias and

Davis 2010).

6Author’s rough calculations based on census and economic data.
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2.3.3 Politics of implementation:

The Mexican government has been a leader in encouraging innovations

in social policy. As other social insurance programs have been tested and

expanded, the executive branch has attempted to continue to foster policy

solutions and innovations for poverty reduction, and has claimed significant

credit for successes that the country has experienced. President Caldern re-

jected a universal noncontributory pension for the country originally (when it

was implemented by President Fox), but later embraced the concept, proposing

to expand the entitlement countrywide (Willmore 2012b). President Nieto, in

February of 2013 expanded the program to younger elders. The program does

appear worryingly targeted at obtaining electoral advantage–rural sectors ap-

peared unsettled due to a spike in economic pain from the worldwide economic

downturn just before the program was originally implemented, conveniently

targeted at rural elders (Willmore 2012a).
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America and has a per capita income of
$10,232 (World Bank, 2008), which
places it at the level of a high-middle-
income country. However, significant
inequality and poverty prevail.

In the period 1994-1996, Mexico suf-
fered a severe economic crisis that result-
ed in an increase in asset poverty,2 which
went from 52.4 per cent to 69.0 per cent.
However, in subsequent years, the coun-
try achieved a significant reduction in
poverty levels. Indeed, in the period
1996-2008, the percentage of people
recorded in asset poverty was reduced by
22 percentage points, dropping from 69
per cent to 47 per cent. This means that
about 13.4 million people escaped pover-
ty. Similarly, during the same period,
food poverty went from 37.4 per cent to
18.2 per cent, representing a reduction of
15.1 million people. This positive change

was due to macroeconomic stability cou-
pled with the implementation of a sound
social development policy. 

The measurement of income poverty
between 2006 and 2008 shows an
increase in the incidence of asset poverty,
which rose from 42.6 per cent to 47.4 per
cent (graph 1). In turn, the incidence of
food poverty increased from 13.8 per
cent to 18.2 per cent. In absolute terms,
the increases were 5.9 million people
(asset poverty) and 5.1 million people
(food poverty), rising from 44.7 to 50.6
million people and from 14.4 to 19.5 mil-
lion people, respectively.

This situation must be understood in
the context of the global food and eco-
nomic crisis that hit Mexico, causing a
decrease in the rate of GDP growth of
3.6 per cent in 2007, 1.4 per cent in 2008
and -6.5 per cent in 2009. 

2Mexico produces a series of poverty lines based on income per capita that reflect food poverty, asset poverty and capability
poverty. Capability poverty includes access to adequate housing, health and education.  See http://www.coneval.gob.mx/.
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Evolution 
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a percentage
of the 
population).

Figure 3: Evolution of income poverty, 1992-2008.
(UNDP 2011, 296)

Most recently, the government of the

Yucután state has worked in concert

with the RAND corporation to at-

tempt a randomized controlled trial

evaluation of the program’s effects on

health rather than simply on income,

an example of government willing-

ness to place emphasis on evaluation

that is not as present in other coun-
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tries (Aguila et al. 2011).

2.3.4 Program Evaluation:

Early evaluation of the expanded state-administered program shows

that the 70 y Más cash transfers reduce poverty, hunger, disease, and depen-

dence on family even along very short time horizons (Aguila et al. 2011, 15).

Overall, unfortunately, significant evaluation of the program has not yet been

made public other than rudimentary statistics of coverage and spending. It

will be interesting to discover to what degree the program is contributing to

reducing overall poverty in Mexico, which was on a negative trajectory for

some time before the shock of 2008. The director of the Mexican ministry of

social development points out that the spike in poverty seen in 2008 is signifi-

cantly smaller than that of 1995, when these social programs were not in place

to prevent extreme backsliding into poverty (UNDP 2011, 302).

2.4 Trends

These three programs represent a spectrum of policy options available

to policymakers attempting to deal with the specter of informality and elderly

destitution. In all three cases, the policies seek to reduce poverty without en-

countering severe resistance from middle and upper income citizens who likely

oppose redistribution and count on generous public pensions. In the Brazilian

case, the program’s means test is almost cruelly low, set at the UN’s poverty

line of $2 per day, a method of targeting and using funds as efficiently as possi-
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ble, but also a way to mollify elite actors who suspect impoverished Brazilians

of laziness and irresponsibility. The program does not make redistribution a

priority, and only a small amount of the reduction in inequality can be at-

tributed to its effect. In the Bolivian case, the program is not only funded

from hydrocarbon taxes paid by foreigners, it is available to the wealthy as

well as the poor–and is in fact more accessible to the wealthy than the poor

due to document requirements. This appeasement, in the model of the Latin

American “living museum,” where interest groups are never displaced, pro-

vides political protection for the program while it does some small amount to

reduce old-age indigence. The Mexican program is the most generous when

considering both benefit size and eligible population, because it only excludes

those who have other pension income. This expansion of the program may yet

prove politically problematic, as it truly does redistribute from wealthier to

poorer classes by being paid from the general treasury. It is not clear whether

the program’s expansion has more to do with desire for political power or with

a belief that such a broad entitlement is necessary from a policy perspective.

What is clear is that after being a laggard in the area of noncontibutory pen-

sions for some time, Mexico has now raced ahead and may face difficulties that

other programs in the country and region did not.

Overall, these programs–and their political repercussions–will play out

over the next decades. The pension component of both Mexico’s and Brazil’s

program is designed to shrink over time, as other policies intended to increase

the proportion of workers in the formal sector function as hoped. Whether this
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will be the case, or whether these pensions will be simply one more palliative

transfer to the poor, remains to be seen.
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3 Documents

All three of these noncontributory pensions have similar document re-

quirements: proof of identity, proof of residence, and in the case of Brazil,

proof of poverty. Bureaucratically administered social policies like noncon-

tributory pensions obviously require this sort of identity documentation to be

bureaucratically rather than clientelistically administered, and the state needs

the capacity to both establish and confirm identity. The ability to confirm

identity is an important part of being a modern state, and developed coun-

tries passed through the trial of documenting their citizens largely in tandem

with the expansion of their welfare states. The United States, for example,

saw a surge in identity documentation after the creation of the Social Security

program, which required identity documents to receive( Rosenwaike and Hill

1996, 311 ).To what degree do these new programs serve as an impetus to

documentation for those who have not gotten their documents? In order to

answer that question, the remaining sections of this report perform a quan-

titative examination of the effects of transfers on the obtaining of identity

document in Brazil.

Because birth registration in Brazil has traditionally had high barriers

to entry and low value to poor citizens, many poor and rural Brazilians never

obtained the documents necessary to contribute to the public pension system,

nor even their birth certificates. Policy changes near the turn of the century

decreased or eliminated many of those barriers and created universalized, con-

crete benefits that require documents to receive. The purpose of this section
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is to examine the effects of social benefits on individuals’ decision to seek out

identity documents from the Brazilian state. Because modern social programs

in Brazil require these identity documents, they provide a concrete incentive

to individuals who do not have their documents to register themselves. The

most clear example of this is the Benef́ıcio de Prestação Continuada or BPC,

which, as discussed above, requires only age and poverty to receive (an un-

conditional cash transfer program). Other social welfare and social insurance

programs, like Bolsa Famı́lia, however, also require these documents.

The dependent variable that I seek to explain is an individual’s likeli-

hood of having gotten his or her birth certificate in response to the incentive

of cash benefit eligibility. While it is obvious that a cash benefit that re-

quires having documents very likely has some positive effect on registration,

this section also seeks to answer the question of whether potential benefit size

affects an individual’s odds of obtaining an identity document. This has im-

plications for developing countries that are seeking to deal with the problem

of undocumented citizens. Can countries provide a small concrete benefit to

entice citizens to register with the state, or must the benefit be large to have

a measurable effect on behavior?

3.1 Background

Brazil has had serious issues with underregistration of citizens through-

out its history (Dow 1998, 11; Wong and Giraldelli 1997, 86) Until 1997, ob-

taining a birth certificate could cost as much as 1/7th of the monthly minimum

26



wage, and registering a child more than 90 days after birth (a necessity for

some rural dwellers), incurred further penalty (Wong and Turra 2007, 9) . The

underregistration problem in Brazil was exacerbated by the system of birth

certificate emission there, which has long been privately administered, and re-

quires that individuals take the certificate of live birth, which is emitted by

the hospital, to a legal monopoly cartório (registration office) where the birth

is legally registered and the birth certificate is emitted. Registration offices

are operated for profit, and are a part of the colonial legacy of the country,

with some offices belonging to the same family for centuries (Macêdo 1991).

This barrier prevents the obtaining of other documents, because ev-

ery identity document is predicated on the obtention of the birth certificate.

Identity cards (RG), work licenses (CTPS), and the physical person registry

(CPF) card all require a birth certificate for emission. Without those docu-

ments an individual cannot legally own property, vote, obtain credit, obtain

documents for progeny, or generally exercise any of the rights of citizenship.

For citizens living in poverty, most of these lacunae have no immediate effect,

because very poor individuals already lack access to credit, do not own land,

and are disproportionately illiterate.

The lowering of barriers to birth certificate registration occurred grad-

ually, with first steps toward an inclusive policy occurring in 1937. In that

year, Getúlio Vargas rescinded the penalty for late registration, and half a

million more people registered than the year before (adjusted for the growing

population). After Vargas’ policy change, however, little more was done to
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address the persistent problem of underregistration until after the return to

democracy in 1984.

In 1997, the Brazilian legislature passed a law mandating that the first

birth certificate issued to an individual must be free, and that those without

the ability to pay would also not be charged to get a second copy of their

certificate. The law, however, provided no compensation mechanism to the

private registration offices, nor a penalty for noncompliance, and until 2003,

registration offices were generally unwilling to comply with the “free law.”

In 2003, the Lula administration committed the government to compensate

registration offices for documents emitted under the terms of the free law.

Another barrier to documentation has been the issue of paternity. A 1916

law (Lei 3071/1916) prohibited the recognition of fathers of children born

from extramarital affairs, a provision not repealed until 1989 (Lei 7841/1989)

. Thirteen years later, the process of establishing paternity, especially in cases

of contested paternity, was further simplified by a reform of the civil registry

code (Lei 10406/2002).

These final removals on the restrictions to supply correlated with the

creation of the Bolsa Famı́lia Program (PBF) in 2003. PBF provides a new

incentive to the demand structure for documents, encouraging the obtaining of

documents by both parents and children through direct cash transfer. While

this was neither a primary nor intended goal of PBF, it does represent another

interesting opportunity to examine the effects of a cash transfer that requires

documents on the rate of documentation of the population in poverty in a
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developing country.

The following sections will examine both the BPC, Brazil’s noncon-

tributory pension, and the PBF, Brazil’s conditional cash transfer, and their

effects on citizens’ decisions to obtain their documents.
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4 Survival Regression Discontinuity Analysis

The obtaining of a document is an event that can be measured using

survival analysis. The simplest example is the obtaining of a birth certificate.

Because an individual becomes “at risk” of obtaining a birth certificate at

birth, we can think of the obtention of a birth certificate as a “failure” in

terms of survival analysis, and then analyze effects of the policy on that basis.
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Figure 4: Survival by age, reference line at 65 years
old

As seen in figure 5, survival

appears to change at the cutoff of

eligibility. Regression discontinuity

analysis can leverage similar arbi-

trary cutoffs to approximate random

assignment to treatment; it does so

by the assumption that someone who

is near the cutoff on one side, as long

as that individual cannot manipulate

their eligibility, should be indistinguishable from an individual near the cutoff

on the other side. Austin Nichols (2007) describes the advantage of regression

discontinuity thus:

“The idea of the regression discontinuity (RD) design is to exploit

an observable discontinuity in the level of treatment related to an

assignment variable Z, so the level of treatment XT jumps discon-

tinuously at some value of Z, the cutoff.” Let Z0 denote the cutoff.
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In the neighborhood of Z0, under some often plausible assump-

tions, a discontinuous jump in the outcome y can be attributed to

the change in the level of treatment. Near Z0, the level of treat-

ment can be treated as if it is randomly assigned. For this reason,

the RD design is generally regarded as having the greatest internal

validity of the quasi-experimental estimators.”

To use an extreme example as an illustration, when selection is based

on age, there should be no meaningful difference between those who were born

one day apart. In this case, that means there should ostensibly be no difference

in the hazard of getting a birth certificate on a given day between those who

are 64.99 years old and 65.01 years old7. If the policy has an effect, the hazard

should increase at the cutoff age.

Sally Lesik (2007) described the use of a combined hazard and regres-

sion discontinuity model, in which policy intervention is leveraged in a survival

analysis to test for effects. I perform a similar analysis, using modified code

provided by Austin Nichols to the Statalist in 2010.

4.1 Data

The data for this model is a sample of those who were recipients of the

Continuous Welfare Benefit (BPC), which, as described in section 2.2, guaran-

tees income to impoverished elders over 65. The sample analyzed is ten percent

of the total population of those who have participated in the program. These

7The null hypothesis.
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are administrative data of those who were awarded benefits, maintained by

the Brazilian Ministry of Social Development, and observations contain demo-

graphic and household characteristics.
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Figure 5: Hazard function across age, reference line at
65 years old

These data can be leveraged for a re-

gression discontinuity design because

the cutoff for eligibility is arbitrary.

Due to the stochastic component of

age assignment, the valid null hy-

pothesis is that there should be no

difference in hazard at the age cutoff,

and testing that hypothesis examines

whether the policy affects outcome.

If there is an effect, there would be

a different hazard near the cutoff, though it is likely to be “fuzzy” rather

than “sharp,” because individuals likely become aware of the program as they

approach the age of eligibility.

4.2 Specification and Results

The model takes the form

log (hi(t)) = α(age) + β2above+ β3age above (1)

where h(ti) is the population hazard describing the “risk” of obtaining

one’s birth certificate in time period i, with the age 65 being the time of

32



interest. β2 is an indicator representing eligibility (here a proxy for treatment),

and and β3 is the interaction between time and eligibility.

Because the rd package is not suited to survival analysis, I used a

modified version of a small script written by Austin Nichols (the author of the

rd package) and posted to the Statalist in 2010. The data are established as

survival data, with the date of entry into risk equal to the date of birth, the date

of failure the date of birth certificate emission, and the date of exit the date of

application to the benefit program. To approximate a local linear regression,

the observations are weighted with weights that decay linearly across a ten

year window (five years on each side of the cutoff) for observations, based on

their age as shown in Figure 4.

Table 1: Cox Regression Discontinuity

Obtained Odds Ratio
(SE)

Age 0.857***
(0.002)

Above age 65 0.041***
(0.021)

Age*Above 1.053***
(0.008)

BIC 62355.686
Log-likelihood -31164.819
N 5902

* p < 0.05, ** p < 0.01, *** p < 0.001
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I then create a centered age variable and an indicator of whether an

observation is above or below the cutoff age. Performing a Cox regression

with the age, above, and interaction of the two terms allows the slope of the

function to change at the discontinuity, weighting those observations closest

to the break highest. The value of the interaction term represents the size of

the effect or the discontinuity at the arbitrary cutoff.

0
1

2
3

4
5

w
5

0 20 40 60 80 100
age

Figure 6: Weights based on age

While this would allow the in-

clusion of covariates, the advantage

of regression discontinuity is that the

observations on either side of the

break are ostensibly randomly as-

signed (Lesik 2007, 593; Nichols 2007,

21). The coefficient in table four

shows the effect at the discontinuity

is a 5.3% increase in the hazard of

obtaining one’s birth certificate, an

estimate that is consistent with the magnitude of the effect estimated in the

other models below. Changing the bandwidth from a five year window to a

one year window had no significant effect8.

The regression discontinuity model is very interesting, but is suscep-

tible to some criticisms, most seriously that people who obtain their birth

8Hazard ratio difference of less than .001.
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certificates later in life are much more likely to lie about or be mistaken about

their age and err on the side that allows them to obtain the benefit. The BPC

also provides only a single benefit size, so the effect of differing benefit size

cannot be analyzed. In order to test the robustness of this relationship, and

examine the effects of benefit size, I use a logistic regression model below.

4.3 Logistic Regression

The other data that I use to test my hypothesis is administrative data

for all applicants to social welfare programs in Brazil since 2006, sampled only

from the Federal District (DF). The DF is a valuable case study, because start-

ing in 2004, the regional government began opening offices where individuals

could receive multiple documents (work license, identity card, etc.) from one

agency, a novelty in the country at that time. Because supply in that state

was very loose, and lack of documents is not a very widespread problem there

(only about 2% of applicants obtained their documents within 90 days of ap-

plication), there is little likelihood that transaction costs impeded people from

getting their documents. Instead, the impetus to register with the state should

be relatively unaffected by policy variables other than eligibility for benefit.

Analysis of the effects of benefit eligibility on document receipt shows

a robust substantively and statistically significant relationship.

For each of two document types, I estimate three models for a “weak”

and a “strong” dependent variable. The “weak” dependent variable is a

dummy, coded one if an individual’s document was emitted less than a year
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before he or she applied to a social program. The “strong” dependent variable

is coded one only if the individual’s document was emitted less than 90 days

before enrolling in the program.

While I had initially hoped to model individuals’ seeking of birth cer-

tificates in this data set as well, there are no observations in the sample who

had complete data for all of the covariates of the three models and who were

adults at the time of birth certificate emission, and had birth certificates emit-

ted less than a year before application. Due to this absence, the two dependent

variables are instead general identity card and work license obtention. These

two documents are also more analytically interesting than birth certificates,

because they can be obtained only after age 16. This means that individuals

have greater agency in the decision to obtain documents, and therefore indi-

vidual characteristics will be better predictors of obtention than they might

be for birth certificates.

The work license and the identity card also represent concrete steps to-

ward citizenship in modern Brazil. An individual with a work license is eligible

for formal sector work, subject to taxes, and has the right to unemployment

insurance among other benefits. An identity card is a first step toward almost

all educational opportunities.

The independent variable of interest is eligibility for a monthly cash

transfer The cash transfer is a function of family size and income, and is

calculated by the following formula:
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B = 68 ∗ P + 22 ∗Min(N15
c , 5) + 33 ∗Min(N16,17

c , 2) (2)

Where P is binary poverty indicator, coded “1” if the family per capita

income is less than R$70, N15
c is the number of childen 15 years old or younger,

and N16,17
c is the number of adolescents age 16 or 17 in the home. Benefits

do not accrue beyond the fifth child or the second adolescent. The maximum

benefit, therefore, is R$244 for a family with 5 or more small children and two

or more adolescents, and the minimum (for those eligible for any benefit) is

R$22, for a family with only one child. For simplicity’s sake, I collapse benefit

size to a binary “treatment” that is coded one for eligible households and 0 for

ineligible ones. A stratified estimation is also presented as a test for differential

effects across different values of benefit size.

4.4 Model Specification

For each dependent variable, I first estimate a “naive” model of the

effect of benefit eligibility on obtaining a document, with no covariates. This

model takes the form:

Oi = βo + β1Eligible+ ε (3)

Where Oi is individual i’s probability of having obtained her document,

β0 is the baseline probability of obtaining a document, and β1 is the effect of

eligibility on the odds of obtaining a document. In this logit model, ε is an un-
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observed or theoretical error term for individual i. This initial model provides

a baseline understanding of the correlation between obtaining documents and

benefit eligibility.

This logistic regression model makes the assumption that an individ-

ual’s decision to get his or her documents can be modeled by a probability,

where an individual becomes increasingly likely to make the decision based on

different characteristics. However, we do not observe the probability of any

individual directly, instead, we only observe the decision of each individual—

either she obtained her document in the time specified or did not. We do not

observe the individual level probability, and therefore the error term is only

theoretical. This issue persists in all categorical models of behavior, and is

important to recognize.

Model 2 for each dependent variable includes household-level variables

that are likely to influence an individual’s capacity to seek out documents.

Those variables are household income per capita, whether the household is

urban or rural, and the number of people in the household. My priors for each

of these coefficients were that urban households would be less likely than rural

households to have obtained documents later in life, that wealthier households

would be less likely than poorer ones to need a document, and that larger

households would also be less likely to apply for a document near the time

of application. Urban citizens are far more likely to interact with the state

and need documents than rural ones, wealthier households are more likely to

have bank accounts, formal sector jobs, and vehicles, and larger households
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are more likely to have had at least one member need a document, leading to

a spillover effect within the household(albeit likely a weak one). The model is

specified by the equation:

Oi = βo + β1Eligible+ β2X + ε (4)

In which X is the defined vector of household characteristics.

Model 3 includes the Model 2 covariates as well as individual charac-

teristics that might affect ability or desire to seek out documents. Specifically,

these characteristics are literacy, gender, age, and race. Literacy is likely to

have a powerful effect on having one’s documents. Registering for an identity

card requires an individual to make a declaration of his literacy, with illiterate

individuals being required to use their thumbprint rather than their signa-

ture on their identity card. This indignity, known as being required to “botar

o dedo” provides a concrete, painful barrier to registration for many older

Brazilians. Gender is unlikely to have radical effects, though perhaps females

interact more with the health system (through pregnancy) and are therefore

encouraged to seek documents. The effect of age is also hard to predict, as

older people are those who are the most likely to have not obtained their doc-

uments due to historical barriers. However, older individuals have also had

to navigate a large portion of life, and are more likely to have run into a pre-

vious necessity for documents. Finally, race is likely to have some significant

effect. Historical discrimination against people with dark skin(“pardos” and
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“pretos”) is likely to have resulted in a large population that did not have

documents and would therefore be more susceptible to the encouragement of

the benefit. Effects for indigenous people are likely to be mixed due to cul-

tural and historical factors that leave mixed incentives toward citizenship for

indigenous individuals. The number of Asian and Indigenous people in the DF

is so small that any inference about those groups is difficult, and consideration

will be left to a future project.

As an aside, these factors combine to highlight an important factor

in the study of documentation: positive and negative cycles within families

and communities. When parents are illiterate and lack documents, it creates a

serious barrier to documentation for children, on top of the other impediments

that come from being born into a low income home. Those children, through no

choice of their own, are placed on a path on which they cannot be full citizens

until some intervention pushes them to obtain their documents from the state.

This simple part of modern citizenship, which most people take for granted,

has been a part of the cycle of poverty throughout the 20th century in Brazil.

Only through concerted effort by the state has this difficulty been reduced

and removed. On the other hand, children born to families and communities

where documents are expected and obtained enter adulthood and the labor

force with advantages of time and experience with the state, on top of the other

advantages that income brings. The model that contains these covariates is,

in the author’s opinion, the one that should be regarded as the most valid.

Model 3 is expressed in the form:
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Oi = βo + β1Eligible+ β2X + β3V + ε (5)

Where V is the above described vector of individual characteristics. In

all three models, standard errors are clustered by family, as obtaining docu-

ments is likely to be correlated within families. Children, for example, cannot

get a birth certificate unless their parents have identification, which also re-

quires a birth certificate, and there is likely to be a “contagion” effect of

documentation within families, among other similarities that family members

share.

4.5 Results

The three model estimates for the obtaining of the basic identity card

(Tables 2 and 3) are generally consistent, showing a robust relationship. The

naive model estimates that eligibility is tied to 33% higher odds of having

obtained documents less than a year before applying, and 90% higher odds

of having obtained documents 90 or fewer days before applying. Model 2

moderates these estimates to 15% and 24% higher odds, respectively. In both

cases, Model 3 returns increased odds ratios from Model 2, but decreased from

the naive model: 19% higher odds under the “weak” dependent variable and

29% higher odds under the “strong” dependent variable.

Covariates are significant and generally conform to expectations, with
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Table 2: ID Document

Naive Model 2 Model 3
Obtained ID Odds Ratio Odds Ratio Odds Ratio

(SE) (SE) (SE)

Eligible 1.331*** 1.152*** 1.194***
(0.028) (0.031) (0.033)

Urban 0.833*** 0.835***
(0.034) (0.035)

Income (log) 0.894*** 0.877***
(0.007) (0.007)

Household Size 0.951*** 0.987*
(0.005) (0.006)

Literate 0.527***
(0.015)

Female 0.952*
(0.021)

Age at enrollment 1.000***
(0.000)

Preta 1.219***
(0.054)

Asian 0.658*
(0.136)

Parda 1.142***
(0.032)

Indigenous 1.599*
(0.376)

Constant 0.012*** 0.031*** 0.029***
(0.000) (0.002) (0.002)

BIC 102002.249 95499.448 86245.272
Log-likelihood -50987.665 -47716.242 -43043.088
N 700459 655284 572681

* p < 0.05, ** p < 0.01, *** p < 0.001
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Table 3: “Strong” ID Document

Naive Model 2 Model 3
Obtained ID Odds Ratio Odds Ratio Odds Ratio

(SE) (SE) (SE)

Eligible 1.901*** 1.246*** 1.297***
(0.063) (0.052) (0.056)

Urban 0.700*** 0.699***
(0.044) (0.046)

Income (log) 0.791*** 0.783***
(0.008) (0.008)

Household Size 0.967*** 0.999
(0.008) (0.008)

Literate 0.683***
(0.026)

Female 0.896***
(0.029)

Age at enrollment 1.000***
(0.000)

Preta 1.198**
(0.080)

Asian 0.806
(0.227)

Parda 1.229***
(0.052)

Indigenous 1.439
(0.517)

Constant 0.004*** 0.023*** 0.014***
(0.000) (0.002) (0.002)

BIC 54096.409 50157.994 45885.937
Log-likelihood -27034.745 -25045.515 -22863.420
N 700459 655284 572681

* p < 0.05, ** p < 0.01, *** p < 0.001
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urbanity, income9 and household size all linked to decreases in the odds of

having registered less than a year or less than 90 days before application. Es-

timates are consistent across models. Coefficients for literacy, female, and age

at enrollment, conform to prior expectations, with literacy notably linked to

48% lower odds of having obtained a document for the purposes of registering

in the weak case, and 32% lower odds in the strong case. Both “preta”(black)

and “parda”(brown) show significant effect, as expected, having 21% and 14%

higher odds of obtention than white citizens in the weak case and 19% and

22% higher odds in the strong case. Age, as well as quadratic transformations

thereof10, are significant in every model, but odds ratios never vary more than

.0001 from 1.

In the cases of both documents, the addition of covariates decreases

the BIC and increases the log likelihood significantly (Likelihood-ratio test

p < .001), indicating improved fit and efficiency. Pseudo-R2 also increases

across all three models, in both document cases. The model does appear to

perform better under the “strong” assumption than under the weak one, with

significiantly lower BIC and greater log likelihood.This shows that the “strong”

specification is likely better than the “weak” specification.

Tables 4 and 5 show similar relationships when the model is extended

to work license. Overall, the models demonstrate that benefit eligibility is

9Income is log-transformed. Because many observations had zero income, the variable is
in fact the log of income plus one in order to avoid large numbers of missing observations.

10The author performed analyses with multiple nonlinear transformations of age with no
differential effect.
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Table 4: Work License

Naive Model 2 Model 3
Obtained Work License
Eligible 1.336*** 1.116*** 1.162***

(0.029) (0.031) (0.034)
Urban 0.902* 0.917*

(0.037) (0.039)
Income (log) 0.869*** 0.854***

(0.007) (0.007)
Household Size 0.940*** 0.983**

(0.006) (0.006)
Literate 0.545***

(0.016)
Female 1.056*

(0.025)
Age at enrollment 1.000***

(0.000)
Preta 1.238***

(0.056)
Asian 1.220

(0.193)
Parda 1.144***

(0.034)
Indigenous 0.867

(0.278)
Constant 0.011*** 0.031*** 0.021***

(0.000) (0.002) (0.002)
BIC 96711.928 89875.626 80490.561
Log-likelihood -48342.505 -44904.331 -40165.732
N 700459 655284 572681

* p < 0.05, ** p < 0.01, *** p < 0.001

correlated with an increase in the odds of between 16% and 40%, with the

benefit appearing most effective for encouraging the obtaining of a work license.
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Table 5: “Strong” Work License

Naive Model 2 Model 3
Obtained Work License
Eligible 1.884*** 1.323*** 1.382***

(0.060) (0.053) (0.058)
Urban 0.781*** 0.786***

(0.046) (0.048)
Income (log) 0.806*** 0.798***

(0.008) (0.008)
Household Size 0.956*** 0.995

(0.007) (0.008)
Literate 0.688***

(0.026)
Female 0.945

(0.030)
Age at enrollment 1.000***

(0.000)
Preta 1.122

(0.073)
Asian 1.170

(0.261)
Parda 1.188***

(0.048)
Indigenous 0.969

(0.400)
Constant 0.005*** 0.021*** 0.010***

(0.000) (0.002) (0.001)
BIC 57380.102 53051.837 48026.046
Log-likelihood -28676.592 -26492.437 -23933.475
N 700459 655284 572681

* p < 0.05, ** p < 0.01, *** p < 0.001

Allowing the effect to change based on benefit size (both by including

benefit size as a continuous variable, and by including potential benefit as
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some factor variable), show that larger potential benefit categorized in both

ways is indeed correlated with greater probability of having obtained one’s

identity card less than 90 days before registration (Tables 6 and 7). This

makes intuitive sense, as an individual with a potential monthly benefit of

R$244 (USD$122) is more incentivized than one with a potential benefit of

only R$22(USD$11). For a more qualitative understanding, R$244 is about

enough money to buy a cesta básica in poorer regions of the country, which

consists of enough food to feed one person for an entire month, and R$22 is

only enough to buy one or two large bags of rice and beans.

Benefit size can be thought of as varying both as a continuous variable,

as well as across the 12 observed categories of benefit size, providing the ability

to examine to what degree large benefits are more effective than small ones.

For parsimony’s sake, I will discuss here the results only for the “strong”

identity card model (Tables 6 and 7)11, though the appendix does include the

results for the weak identity card, as well as both the weak and strong work

license tests (Tables 8-11).

Allowing benefit size to vary as though it were a continuous variable,

the odds of entering into the “obtained for” group are 0.7% higher for each

additional real (R$) of benefit in the naive model, 0.2% higher for each addition

real (R$) in the model with household covariates, and .019% higher in Model

11The careful reader will notice a discrepancy between the number of observations for
these models and the previous ones. This is an artifact of a merging of tables. Previous
models were run on this truncated dataset and displayed results consistent with the complete
dataset.
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Table 6: “Strong” ID Document with Continuous Potential Benefit

Naive Model 2 Model 3
Obtained ID Odds Ratio Odds Ratio Odds Ratio

(SE) (SE) (SE)
Potential Benefit 1.007*** 1.002*** 1.002***

(0.000) (0.000) (0.000)
Urban 0.678*** 0.656***

(0.050) (0.050)
Income (Log) 0.763*** 0.758***

(0.008) (0.008)
Family Size 1.026** 0.991

(0.010) (0.010)
Illiterate 1.164***

(0.046)
Female 0.629***

(0.020)
Age 1.000***

(0.000)
Preta 1.007

(0.073)
Asian 0.719

(0.204)
Parda 1.165***

(0.053)
Indigenous 1.498

(0.547)
Constant 0.014*** 0.066*** 0.325***

(0.000) (0.007) (0.042)
BIC 44016.481 40548.785 37881.038
Log-likelihood -21995.881 -20243.662 -18867.224
N 233052 217960 201954

* p < 0.05, ** p < 0.01, *** p < 0.001
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3. As in the binary case, the benefit coefficient is statistically significant at

the p < .001 level, and covariate coefficients vary little across models. The

only exception to this is the family size variable, which loses its significance in

Model 3. This is unsurprising, because family size and income correlate very

closely with potential benefit12.

Figure 7: Marginal effects of potential benefit size by
quartile with 95% confidence intervals

Benefit size is more like a fac-

tor variable than a continuous vari-

able, however. There are only twelve

observed values of benefit size, and

Table 7 reports the results observed

effects on the strong obtaining of an

identity document with benefit size

compressed into four quartiles. All

individuals in the lowest quartile are

not eligible for benefits, those in the

second quartile are eligible for R$55, those in the third quartile are eligible

for R$68, and those in the highest quartile are eligible for between R$110 and

R$244. Of those in the top quartile, 6.77% are eligible for R$110, 79.89% are

eligible for R$123, 11.57% are eligible for R$178.

The size of benefit that individuals are eligible for appears to have im-

portant effects. While the odds of being in the “strong” obtained group are

12See Equation 2. Family size alone, for example, has a correlation coefficient with po-
tential benefit of .359.
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increased by 25.9%, 137%, and 135% across the quartiles in the naive model,

the addition of household covariates reduces those effects to 17%, 25.3%, and

33.5%. In the complete model (with both individual and household covariates),

the odds of having obtained an identity card are reduced to a statistically in-

significant 14.1% for those with R$55. Those in the higher quartiles retained

similar effects to the Model 2 estimates. This may suggest that benefits at

the R$55 level are very close to the point at which the difficulty of obtaining

documents outweighs the cash benefit. That this point may exist merits sig-

nificant consideration. Figure 7 shows the estimated marginal effects across

quartiles with confidence intervals, graphically demonstrating that those in

the second quartile (R$55) are not statistically distinguished from those in the

lowest quartile (R$0).
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Table 7: “Strong” ID Document with Quartiles

Naive Model 2 Model 3
Obtained ID Odds Ratio Odds Ratio Odds Ratio

(SE) (SE) (SE)
Quartile 2 1.259*** 1.177* 1.141

(0.082) (0.081) (0.079)
Quartile 3 2.376*** 1.253*** 1.256***

(0.097) (0.069) (0.070)
Quartile 4 2.351*** 1.336*** 1.329***

(0.121) (0.085) (0.086)
Urban 0.677*** 0.655***

(0.050) (0.050)
Income (Log) 0.771*** 0.768***

(0.009) (0.009)
Family Size 1.026** 0.992

(0.010) (0.010)
Illiterate 1.163***

(0.046)
Female 0.629***

(0.020)
Age 1.000***

(0.000)
Preta 1.006

(0.073)
Asian 0.717

(0.204)
Parda 1.165***

(0.053)
Indigenous 1.500

(0.548)
Constant 0.012*** 0.061*** 0.298***

(0.000) (0.007) (0.041)
BIC 43818.354 40565.667 37897.536
Log-likelihood -21884.459 -20239.811 -18863.258
N 233052 217960 201954

* p < 0.05, ** p < 0.01, *** p < 0.001
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5 Conclusions

The models perform generally well, with changing model specification

retaining benefit effect in all cases. It is interesting to note the patterns across

both dependent variables and both “strength” categories. This similar pattern

(in which larger effects are moderated by household level variables and those

household level effects are moderated by individual level effects), provides some

hint that the model is getting at the truth.

While the models and tests provide several such hints, they do not

conclusively demonstrate a causal relationship between benefit eligibility and

document obtention. It is possible that the correlation between the two vari-

ables is due to an omitted variable, though I have attempted to minimize

that risk through the use of both household-level and individual-level controls.

The addition of many other controls, including house construction variables,

income decomposition by type and years of education, had negligible effects

on the size of the coefficient for benefit eligibility, and no effects on significance

tests of that coefficient. This, again, shows correlation, but I still have serious

concerns about the dependent variable as a valid proxy.

The dependent variables in this analysis are flawed in that they do not

capture the true desired outcome: an individual’s choice structure regarding

identity documents. This problem of modeling individual choice is inherent to

the structure of the dataset, because we do not have the information to know

when an individual discovered that he or she would be eligible. This failure

means that the dichotomized dependent variable is problematic, because I
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cannot definitively place the decision to get documents in a chain of causality.

I am required to assume that an individual knew that he or she would be

eligible, or at least hoped to be eligible for benefits as long as a year before

actually being registered with the state. While I believe that this assumption

is benign, it is untestable through the available dataset, and the results should

be scrutinized.

Interestingly, the analysis across quartiles of benefit shows that there

may be a minimum benefit level required to affect behavior, at least in terms

of the identity card. This may be an artifact of the number of regressions13,

or it may show an important pattern to policymakers. Diminishing returns

to benefit size also appear to be a plausible conclusion based on the analysis

of marginal effects across quartiles. These patterns represent an opportunity

for significant further study. Overall, this preliminary analysis shows that

a incentives to documentation appear to have substantively and statistically

significant effects, and that they may be an important tool in the toolbox of

those who hope to encourage citizenship in developing countries.

Further sensitivity analysis of the Cox regression discontinuity model

should be considered, but these results are promising and show an interest-

ing relationship that policymakers should examine, especially in developing

countries where underregistration remains a problem.

Overall, these programs are an important step toward the construction

13Across 33 regressions, the variable of interest is only insignificant (p = .0539) in one
regression, which is actually fewer times than we would expect given an α value of .05.
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of a modern welfare state, and should be considered as part of the develop-

ment process. Developing countries, especially those that are designing welfare

states, need to consider the question of documents and how modern, bureau-

cratic policies are affecting those who are not documented. This report should

give evidence to policymakers that benefits have concrete and varied effects

on documentation behavior, and it may be worth experimenting with tying

bonuses or other incentives to documentation rather than difficult to admin-

ister and expensive document drives.
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Table 8: “Weak” Work License with Continuous Potential Benefit

Naive Model 2 Model 3
Obtained License Odds Ratio Odds Ratio Odds Ratio

(SE) (SE) (SE)
Potential Benefit 1.011*** 1.007*** 1.007***

(0.000) (0.000) (0.000)
Urban 0.863** 0.825***

(0.042) (0.041)
Income (Log) 0.866*** 0.869***

(0.007) (0.008)
Family Size 1.060*** 1.028***

(0.007) (0.008)
Illiterate 1.759***

(0.062)
Female 0.551***

(0.014)
Age 1.000***

(0.000)
Preta 0.941

(0.048)
Asian 1.089

(0.187)
Parda 1.042

(0.034)
Indigenous 0.672

(0.224)
Constant 0.088*** 0.165*** 1.088

(0.002) (0.011) (0.103)
BIC 53753.923 49899.769 45594.011
Log-likelihood -26865.721 -24921.950 -22730.417
N 76195 71237 66039

* p < 0.05, ** p < 0.01, *** p < 0.001
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Table 9: “Strong” Work License with Continuous Potential Benefit

Naive Model 2 Model 3
Obtained License Odds Ratio Odds Ratio Odds Ratio

(SE) (SE) (SE)
Potential Benefit 1.014*** 1.009*** 1.009***

(0.000) (0.000) (0.001)
Urban 0.752*** 0.712***

(0.054) (0.053)
Income (Log) 0.817*** 0.820***

(0.008) (0.009)
Family Size 1.066*** 1.036***

(0.009) (0.010)
Illiterate 2.122***

(0.089)
Female 0.509***

(0.017)
Age 1.000***

(0.000)
Preta 0.843*

(0.060)
Asian 1.068

(0.251)
Parda 1.083

(0.049)
Indigenous 0.799

(0.345)
Constant 0.037*** 0.103*** 0.618***

(0.001) (0.010) (0.079)
BIC 34234.378 31578.166 29006.206
Log-likelihood -17105.948 -15761.149 -14436.515
N 76192 71236 66037

* p < 0.05, ** p < 0.01, *** p < 0.001
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Table 10: “Weak” Work License with Quartiles of Potential Benefit

Naive Model 2 Model 3
Obtained License Odds Ratio Odds Ratio Odds Ratio

(SE) (SE) (SE)
Quantile 2 1.733*** 1.565*** 1.606***

(0.076) (0.074) (0.078)
Quartile 3 2.761*** 1.997*** 1.943***

(0.079) (0.085) (0.085)
Quartile 4 3.519*** 2.420*** 2.408***

(0.139) (0.121) (0.126)
Urban 0.861** 0.824***

(0.042) (0.041)
Income (Log) 0.891*** 0.890***

(0.009) (0.009)
Family Size 1.064*** 1.032***

(0.007) (0.008)
Illiterate 1.759***

(0.061)
Female 0.552***

(0.014)
Age 1.000***

(0.000)
Preta 0.940

(0.048)
Asian 1.085

(0.186)
Parda 1.040

(0.034)
Indigenous 0.667

(0.223)
Constant 0.082*** 0.135*** 0.909

(0.002) (0.010) (0.093)
BIC 53584.446 49866.236 45573.588
Log-likelihood -26769.741 -24894.010 -22709.108
N 76195 71237 66039

* p < 0.05, ** p < 0.01, *** p < 0.001
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Table 11: “Strong” Work License with Quartiles of Potential Benefit

Naive Model 2 Model 3
Obtained License Odds Ratio Odds Ratio Odds Ratio

(SE) (SE) (SE)
Obtained License
Quantile 2 2.023*** 1.786*** 1.824***

(0.126) (0.119) (0.124)
Quartile 3 3.680*** 2.222*** 2.120***

(0.149) (0.129) (0.127)
Quartile 4 5.426*** 3.192*** 3.084***

(0.278) (0.210) (0.211)
Urban 0.751*** 0.713***

(0.054) (0.053)
Income (Log) 0.836*** 0.835***

(0.010) (0.011)
Family Size 1.070*** 1.040***

(0.009) (0.010)
Illiterate 2.119***

(0.089)
Female 0.510***

(0.017)
Age 1.000***

(0.000)
Preta 0.843*

(0.060)
Asian 1.061

(0.250)
Parda 1.081

(0.049)
Indigenous 0.789

(0.343)
Constant 0.033*** 0.085*** 0.524***

(0.001) (0.009) (0.072)
BIC 34077.171 31573.845 29007.514
Log-likelihood -17016.104 -15747.815 -14426.071
N 76192 71236 66037

* p < 0.05, ** p < 0.01, *** p < 0.001
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[24] Ministério do Desenvolvimento Social. 2012. Posiao de benefcios emiti-

dos e recursos gastos pelo BPC - LOAS no perodo de 1996 a 2011. http:

//www.mds.gov.br/relcrys/bpc/download/beneficiarios/bpc.htm.

Accessed 03/12/2012.

[25] Nichols, Austin. 2007. Causal inference with observational data. The

Stata Journal 7 (4): 507-541.

63



[26] —. 2010. Email response to “Regression discontinuity duration ana-

lyis.” Statalist. July 29. http://www.stata.com/statalist/archive/

2010-07/msg01539.html

[27] Rey-Sanchez, Virginia. 2002. “Bolivia Stirs Protests With Pension Fund

Shuffle.” Dow Jones International News, December.

[28] Rosenwaike, Ira and Mark E. Hill. 1996. “The Accuracy of Age Report-

ing among Elderly African Americans: Evidence of a Birth Registration

Effect.” Research on Aging 18:310-324.

[29] The World Bank. 1994. Averting the Old Age Crisis. Washington, D.C.:

Oxford University Press.

[30] —. 2001. Brazil: Critical Issues in Social Security. World Bank Country

Studies. Washington, D.C.: The World Bank.

[31] Tribunal de Contas da União. 2009. Auditoria Operacional no Benefcio

de Prestaao Continuada da Assistencia Social (BPC). Braslia: Tribunal

de Contas da Uniao.

[32] United Nations Development Programme. 2011. Successful Social Pro-

tection Floor Experiences Vol. 18: Sharing Innovative Experiences. New

York: UNDP.

[33] Weyland, Kurt Gerhard. 2006. Bounded Rationality and Policy Dif-

fusion: Social Sector Reform in Latin America. Princeton: Princeton

University Press.

64



[34] —. 2006b. External Pressures and International Norms in Latin Amer-

ican Pension Reform. Working Paper. South Bend, Indiana: Kellogg In-

stitute. http://kellogg.nd.edu/publications/workingpapers/WPS/

323.pdf
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