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KBITAHJATBI TYPAK JKAM TOIITOO ®OHJIYHJIATI'BI BOJIYIITYPYY TEHCHU3IUT U
KAHA AHBI PE®©OPMAJIOO KOJIIOPY
IMPOBJIEMA JTUCBAJTAHCA PACHIPEJAEJIEHUSA B " KUJINIHOM HAKOIIUTEJBHOM
OOHIAE KUTAA U ITYTU EI'O PE©OOPMUPOBAHUA
THE "REVERSE DISTRIBUTION" PROBLEM OF CHINA'S HOUSING PROVIDENT FUND
AND ITS REFORM PATHS

Kpickaua mynesneme: Typak sxait Tomroo ¢onay (TXKT®) Kerraiinarer typak kxali MeHEH
KaMCBI3ZOOHYH HEI'M3TM MEXaHU3MAEPUHUH Oupu Oonyn caHanar. BUpOK KOOMAYK-3KOHOMHKAJIBIK 6HYT'YY
MIapThIHIA aTajraH cHcTeMajaa OemyIuTypyyaery aucOanaHc KyuereHy OaikamaT: OpTo »KaHa MKOTOPKY
KHpeuenyy TonTop (oHIro kapakaT derepyy, MaMIIEKEeTTHK KOJIOO dYapalapblHaH MNaijanaHyy jkaHa
(OHIYH MYMKYHYYJIYKTOPYH KOJIZIOHYY JKarblHaH TypPYKTYY apThIKUbIIBIKTapra 33 00JIc0, TOMOH KUpELIeIyy
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XKapaHgap, MHKEMIYy HMII MEHEH KaMmcbhl3 OOJroH KbI3MaTKepiep >kaHa Typak »alra MyKTax Oamika
COLMANABIK TONTOP KAaMTBUIYyHYH OJKETHIICH3IUTM XaHa (POHAr0 JKETYYHYH UEKTENHUIIH CBIIKTYY
Kelreinepre Tym Oomyyaa. 2018-2023-xpu1aapaars! yIyTTyK ONEpaIfsUIbIK MaajdbIMaTTapAblH HETH3UHIIE
Makanaia Oyl KepyHYII TepT OarbIT OoroHuYa - (POHATO KapakaT uderepyy, KamTyy IEHID3MH, HainanaHyy
MYMKYHUYJYTY ’KaHa alMaKThIK aiblpMavbUIbIKTAap OoroH4a TanzaHar. OIIOHAON 37€ 3KH JEHIDIAYY
Yyerepyy CHCTEMAachl jKaHa WHKIIO3MBAYYJIYKTYH JKCTHUIICH3AUTH CHISIKTYY HETHM3rH ceOenTep aHbIKTajar.
W3nnneeHyH >XbIMBIHTHITBI KOpCOTKOHOH, 2023-KbUTbl (GOHITO KapakaT yerepreHAepauH >Koropky 20%bl
TXKTD ke TYUIKeH *alrbl KapakaTThiH 58,7%BIH TY3TeH, aln dMH WHAKEMAYY WII MEHEH KaMChI3 OOJTOH
KBI3MAaTKepIIEpIN KaMTyy JEHI31H 00irony 6,3% OonroH. Yinyra 0ailaHBIIITYy CHCTEMaHBl aHIIeTTYYIYK
KaHa MHKJIIO3UBAYYJIYK OarbIThIHIA OPKYHIOTYY, OIIOHIAOW 3J€ TYPYKTYyY Typak >kall KOOICY3AyTy
CHCTEMAaChlH TY3YY MaKCaTbIHIa «KaMTyyHY KEHEHTYY, KHUPYY TOCKOOJNIYKTapblH TOMOHIOTYY, CalaTThl
KOTOPYJIaTyy >KaHa jKajlbl ITaHAAIITHIPYYHY KYUOTYY» pedopMabIK aakarsl CyHyLITamar.

AnHoranus: XXummHerii HakoruTensHBIH Ghorx (CKH®) sBnseTcs omHUM 13 OCHOBHBIX MEXaHH3MOB
obecrieueHus! KUIMIIHON Oe3onacHocTth B Kutae. OHako B yCIIOBHAX OOIIECTBEHHOTO Pa3BUTHS B JaHHOW
cucreMe Bc€ Oomee 3aMETHO MPOSBIAETCS AUCOATaHC PacHpeneNeHHs: TPYIIbl CO CPEAHUM M BBICOKHM
YPOBHEM JIOXOJla TIOJNYYaIOT YCTOMUYMBBIE TMPEHMYINECTBa B cepe BHECEHHs CPEACTB, JOCTyNa K Mepam
rOCYapCTBEHHOM! MOJAEPKKHU U UCTIOJIB30BAHUS BO3MOXKHOCTEH (h)OHAA, TOTa KaK IPYIIIBI C HU3KUM yPOBHEM
JI0X0/1a, paOOTHHUKH C TUOKOM 3aHSITOCTBIO M IPYTHE KATETOPUH HACEJICHUS C BEICOKON MOTPEOHOCTHIO B KIITbE
CTaJIKUBAIOTCS C HEJIOCTATOUYHBIM OXBATOM M OTPaHUYEHHBIM JIOCTYIIOM K cucteMe. Ha ocHOBe HallMOHaIbHBIX
onepanuMoHHbIX JaHHbIX 3a 2018-2023 rojasl B cTaThe aHAIU3UPYETCs JaHHOE SBIEHHUE IO YEThIPEM
HaIpaBJICHUSM: BHECEHHE CpPEJICTB, YPOBEHb OXBara, HCIIOJIb30BaHME (DOHIA M PETMOHAIBHBIC PAa3IUYMSI.
Takxe BBISBISIIOTCS OCHOBHBIC NMPHYHMHBI CIOXKHBILETOCS AWCOaIaHCca, BKIIOYas ABYXYPOBHEBYIO CHUCTEMY
BHECEHMS CPEICTB M HEOCTATOYHYIO MHKJIIO3UBHOCTh MEXaHU3Ma. Pe3ynabraTsl McciaeqoBaHus TOKa3bIBAIOT,
yro B 2023 romy Bepxuue 20% y4acTHHKOB MO 00BEMY BHECEHHBIX cpeAcTB obecreumnn 58,7% obmero
o0béma nocrtyrienuit B JKH®, Toraa kak ypoBeHb 0xBaTa paOOTHHKOB € THOKOM 3aHSATOCTBIO COCTABUII JIMIIb
6,3%. B cBs13u ¢ 3THIM TIpeIaraeTes peopmMaropckas paMka, OCHOBaHHAs Ha paCITUPEHUH 0XBaTa, CHIKCHHIH
MOPOTOB AOCTYIA, MOBHILICHUN KaueCTBa M YCHJICHUN OOIIEro IIIaHUPOBAHHS, YTO TO3BOJIUT COACHCTBOBATD
TpaHc(OPMALIMM CHCTEMbl B HANpaBJICHUH CIPABEVIMBOCTH M MHKIIIO3MBHOCTH, a TaKke (HDOPMHPOBAHHIO
YCTOWYHMBOM CUCTEMBI JKUIIUIIHOTO O0ECIICUeHHSI.

Abstract: The Housing Provident Fund (HPF) is a core component of China’s housing security system.
However, with social development, the system has increasingly demonstrated a pattern of unequal distribution:
middle- and high-income groups continue to benefit from advantages in contributions, policy support, and
fund utilization, while low-income groups, flexible employment workers, and other groups with urgent housing
needs face insufficient coverage and restricted access. Based on national operational data from 2018 to 2023,
this paper analyzes the phenomenon across four dimensions: contributions, coverage, utilization, and regional
differences. It also identifies four major causes, including the dual-track contribution system and insufficient
inclusiveness. The findings show that in 2023, the top 20% of contributors accounted for 58.7% of total HPF
contributions, while the coverage rate of flexible employment workers was only 6.3%. Accordingly, the paper
proposes a reform framework focused on expanding coverage, lowering access thresholds, improving service
quality, and strengthening overall planning in order to promote the transformation of the system toward fairness
and inclusiveness and to build a sustainable housing security system.

Herusru ce3gep: Typak jxaii Tontoo QOHIY; OemymTypyyaery aucOanaHC, KapakaT dYerepyy
MEXaHU3MH; TYPaK kail MCHEH KaMCBI3I00/I0TY aTMICTTYYIYK; pedopMaaoo OarbITTaphl.

KaroueBnle cjioBa: )KI/IJ'II/ILLIHI:IfI HaKOMMUTEIbHBIN (1)OH)1; ;:[Hc6anch pacrnpeacicHud; MCXaHU3M
BHCCCHUA CPCACTB; CIIPABCIJIMBOCTDL B C(bepe KHUJIMIITHOTO O6CCHC‘{6HI/IH; HaIlpaBJICHUS peq)OpMHpOBaHHH.

Keywords: Housing Provident Fund; distribution imbalance; contribution mechanism; housing security
equity; reform directions.
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Introduction. Since its pilot implementation in Shanghai in 1991, China’s Housing Provident Fund
system has developed into a core housing security system covering 489 million contributors with a total
contribution of 35.2 trillion yuan, supporting a total of 210 million households in solving housing problems
(Ministry of Housing and Urban-Rural Development of the People's Republic of China, 2024, p.12) [1].
Against the background of urbanization and the transformation of the real estate market, it plays a prominent
role in stimulating housing consumption and alleviating housing purchase pressure.

Nevertheless, the transformation of economic structure, widening income gap and diversified
employment forms have highlighted the inherent defects of the system, and "reverse distribution" has become
the core crux restricting equity. This phenomenon refers to the concentration of public security resources on
middle- and high-income groups: employees of government agencies, public institutions and state-owned
enterprises (SOEs) fully enjoy the dividends, while employees of private enterprises, flexible employment
workers, migrant workers and other groups with rigid housing demands face "difficulties in contribution,
withdrawal and loan" (Li et al., 2022, pp.792-795) [2], which is contrary to the original intention of "mutual
assistance and solidarity" and exacerbates housing inequality.

Existing studies mostly focus on capital efficiency, supervision mechanism or coverage scope, lacking
a systematic closed-loop research on reverse distribution. Combined with relevant theoretical achievements
(Ishekeev, 2025, pp.48-50) [3]; Junushalieva et al., 2025, pp.43-45) [4], this paper analyzes the characteristics
and causes of reverse distribution based on authoritative data from 2018 to 2023, and proposes reform paths
to support system optimization.

2 Manifestations and Data Evidence of the ""Reverse Distribution'" of China’s Housing Provident
Fund

2.1 Contribution Level: Dual-Track System of Base and Ratio Solidifies the Gap. The HPF adopts
the model of "contribution base x contribution ratio", with the contribution base being the average monthly
wage of employees in the previous year and the ratio ranging from 5% to 12% (State Council of the People's
Republic of China, 2022, Article 16) [5], which is naturally linked to income. In 2023, the national upper limit
of the HPF contribution base was 3 times the local average social wage (reaching 33,000-38,000 yuan in some
first-tier cities), while the lower limit was only 1,910 yuan, with a gap of 19.3 times. Government agencies,
public institutions and SOEs contribute at the upper limit of 10%-12%, while most private enterprises
contribute at the lower limit of 5%-8% or even default on contributions. The default rate of private enterprises
was 18.7% in 2023, far exceeding the 3.2% of SOEs (Ministry of Housing and Urban-Rural Development of
the People's Republic of China, 2024, p.35).

Data show that the national average monthly HPF contribution per capita was 1,990 yuan in 2023, and
that of urban non-private units (2,876 yuan) was 2.32 times that of private units (1,241 yuan); the top 20% of
contributors accounted for 58.7% of the total contributions, while the bottom 50% accounted for only 12.3%
(Ministry of Housing and Urban-Rural Development of the People's Republic of China, 2024, p.28). The
average monthly HPF contribution per capita of employees in some monopolistic industries, government
agencies and public institutions reached 6,842 yuan, 3.44 times the national average.

2.2 Coverage Level: Marginalization of Vulnerable Groups. The "unit-based contribution" model is
incompatible with the diversified employment structure, leading to significant coverage blind spots. In 2023,
the number of actual contributing employees nationwide was 489 million, accounting for only 24.7% of the
total employed population. The coverage rates of government agencies, public institutions and SOEs reached
98.2% and 89.7% respectively, while that of private enterprises was only 41.3%, flexible employment workers
6.3%, and migrant workers less than 3% (see Table 1). Only 8.6 million of the 290 million migrant workers
nationwide contributed to the HPF, and 290 million flexible employment workers have long been excluded
due to scattered employment and volatile income (National Bureau of Statistics of the People's Republic of
China, 2024, p.412) [6].
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Table 1. Comparison of China’s Housing Provident Fund Coverage in 2023

Employment | Contribution Proportion in | Average Monthly Contribution Stability

Type Coverage Rate Total Contribution (yuan) (Ratio of Continuous
Contributors Contribution for More

Than 1 Year)

Government 98.2% 27.5% 3128 95.7%

Agencies &

Public

Institutions

State-Owned | 89.7% 34.8% 2965 92.3%

Enterprises

Private 41.3% 28.3% 1241 68.5%

Enterprises

Flexible 6.3% 5.2% 876 42.1%

Employment

Workers

Migrant 2.9% 4.2% 652 31.8%

Workers

Data Source: Ministry of Housing and Urban-Rural Development of the People's Republic of China
(2024, p.30) & Author's Compilation

The urban-rural dual structure has exacerbated the coverage gap. In 2023, the coverage rate of urban
registered employees was 38.6%, while that of rural registered employees was only 11.2%; the coverage rate
of urban employees in eastern developed regions was 52.8%, and that in central and western rural areas was
less than 8%.

2.3 Utilization Level: Threshold and Quota Restrictions Aggravate Inequity. The HPF utilization
conditions are stringent and out of line with the needs of vulnerable groups. In 2023, the national total HPF
withdrawal amount was 3.8 trillion yuan, with housing purchase and loan repayment withdrawals accounting
for 81.5%, rental housing withdrawals only 18.4%, and withdrawals for daily consumption such as decoration
and property fees and emergencies accounting for less than 2% (Ministry of Housing and Urban-Rural
Development of the People's Republic of China, 2024, p.42). The withdrawal rate of middle- and high-income
groups was 83.5%, with 45.2% used for improved housing purchase; the withdrawal rate of low-income groups
was only 31.7%, and 78.6% was used for rent or emergency expenses (see Table 2).

Table 2. Distribution of Housing Provident Fund Withdrawal Purposes by Income Group in 2023

Income Proportion of | Proportion of | Proportion | Emergency | Other Total
Group Housing Loan of Rental Withdrawal | Withdrawals Withdrawal
Purchase Repayment Withdrawal | (Serious (Decoration/Pr | Rate
Withdrawal Withdrawal Illness/Une | operty Fees,
mployment, | etc.)
etc.)
Low- 8.3% 13.1% 65.5% 11.1% 2.0% 31.7%
Income
Group
Middle- 35.7% 32.2% 24.6% 4.5% 3.0% 58.9%
Income
Group
Middle- 52.1% 28.4% 14.2% 2.3% 3.0% 83.5%
High-
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Income
Group

High- 68.7% 22.3% 5.1% 1.2% 2.7% 91.2%
Income
Group

National 57.8% 23.7% 18.4% 0.6% 0.5% 62.3%
Average

Data Source: Ministry of Housing and Urban-Rural Development of the People's Republic of China
(2024, pp.43-44) & Author's Compilation

The problem of insufficient rental withdrawal quota is prominent. The national average was 1,560 yuan
per month in 2023, which can only cover 32.7% of rents in first-tier cities and 58.3% in second-tier cities, with
cumbersome withdrawal procedures.

2.4 Regional Level: Coexistence of Unbalanced Development and Idle Funds. The "territorial
management" model has led to serious regional imbalance. In 2023, the total HPF contributions in eastern
regions accounted for 61.8% of the national total, while central and western regions accounted for only 38.2%
combined; the per capita HPF balance in first-tier cities exceeded 150,000 yuan, while that in central and
western counties was less than 30,000 yuan, with a gap of 5 times. The individual loan ratio in eastern regions
generally exceeded 90%, while that in some central and western provinces was less than 50%. The national
idle funds reached 1.27 trillion yuan, of which central and western regions accounted for 68.3% (Ministry of
Housing and Urban-Rural Development of the People's Republic of China, 2024, pp.56, 61).

Regional policy differences have exacerbated inequity. Eastern developed regions have relaxed
utilization conditions and allowed withdrawals for property fees and decoration; underdeveloped central and
western regions have stringent utilization conditions and low upper loan limits. The maximum loan of 600,000
yuan in Xizang is only half of that in Shanghai (1.2 million yuan).

3 Analysis of the Causes of "Reverse Distribution" of the Housing Provident Fund

3.1 Defects in the Design of the Contribution Mechanism. The dual-track system of contribution base
and ratio is the root cause. In 2023, the average annual wage of urban non-private units (121,000 yuan) was
1.86 times that of private units (65,000 yuan), and the gap has widened year by year (National Bureau of
Statistics of the People's Republic of China, 2024, p.398); the ratio has excessive elasticity, with government
agencies, public institutions and SOEs contributing at the upper limit and private enterprises at the lower limit,
and no financial subsidy mechanism for low-income groups has been established.

3.2 Insufficient Inclusiveness of Coverage Scope. The "unit-based contribution" model is
incompatible with the diversified employment structure. The 290 million flexible employment workers have
scattered employment and unstable income, and the pilot voluntary contribution system has problems such as
high contribution base and unequal rights and interests; migrant workers have strong employment mobility,
employers mostly avoid contribution obligations, and the system has insufficient punishment for defaulting
enterprises (fines of 10,000-50,000 yuan), resulting in excessively low illegal costs (State Council of the
People's Republic of China, 2022, Article 38).

3.3 Disconnection Between Utilization Rules and Demands. The design of utilization rules has not
fully considered the needs of low-income groups. The rental withdrawal quota is insufficient and procedures
are cumbersome, and daily consumption such as decoration and property fees have not been generally included
in the withdrawal scope; HPF loans are linked to contribution base and years, and low-income groups find it
difficult to obtain full loans due to insufficient contributions, with complicated approval procedures.

3.4 Lagging Supervision and Overall Planning. "Territorial management" has led to fragmented
regional policies, and developed regions have formed a Matthew effect of "the strong get stronger"; the lack
of a national overall planning mechanism restricts cross-regional capital flow, and 1.27 trillion yuan of idle
funds cannot be transferred to central and western regions with rigid demands (Ministry of Housing and Urban-
Rural Development of the People's Republic of China, 2024, p.72). There is a lack of unified national
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supervision standards at the central level, with single capital investment channels and low yield rate (1.58% in
2023).

4 Reform Paths to Solve "Reverse Distribution"

4.1 Improve the Fairness-Oriented Contribution Mechanism. Reduce the upper limit of the
contribution base to 2 times the average social wage, unify the ratio at 8%-12%, mandate consistent ratios for
employers and individuals, and include non-wage income in base accounting; provide 5%-10% financial
subsidies for contributors with monthly income lower than 50% of the average social wage, and allow low-
income employees to reduce the contribution ratio or suspend contributions; incorporate contribution into labor
contracts, establish an enterprise credit evaluation system, and increase penalties for contribution defaults.

4.2 Expand the Inclusiveness of System Coverage. Improve the contribution system for flexible
employment workers, allow independent selection of contribution base (lower limit as the minimum wage
standard) and cycle, and simplify procedures relying on online platforms; promote full coverage of migrant
workers, implement the "project-based contribution" or "monthly contribution + supplementary contribution"
model, and set up service stations; subsidize central and western enterprises through fiscal transfer payments,
striving to increase the coverage rates of flexible employment workers and migrant workers to 20% and 15%
by 2027 respectively.

4.3 Optimize Utilization Policies for Accessible Welfare. Increase the rental withdrawal quota to 80%
of the local average rent, cancel frequency restrictions, include decoration and property fees in the withdrawal
scope, and implement "paperless withdrawal"; reduce the down payment ratio for the first housing to 15%,
lower the loan interest rate by 10%-20% for low-income families, and cancel cross-regional loan restrictions;
establish a mutual aid fund, expand the scope of emergency withdrawals, and increase the withdrawal quota
to 80% of the account balance.

4.4 Promote National Overall Planning to Break Regional Barriers. Establish a national centralized
information and capital clearing platform to realize "one-network handling" of services; set up a cross-regional
capital allocation mechanism to transfer idle funds from eastern regions to central and western regions; unify
national policy standards, strengthen central supervision and risk prevention and control, and allocate 70% of
value-added income to mutual aid funds and subsidies for low-income groups.

5 Conclusion. The core cruxes of the "reverse distribution" of the Housing Provident Fund lie in the
dual-track contribution system, insufficient coverage inclusiveness, stringent utilization rules, and lagging
overall planning and supervision. These are deeply intertwined with the income pattern and employment
transformation during the economic transition period, weakening the security function of the system and
deviating from the original intention of "mutual assistance and solidarity".

The data in this paper confirm that the top 20% of contributors account for nearly 60% of the total
contributions, the coverage rate of groups with rigid housing demands is less than 7%, and the gaps between
regions and groups are significant. The four-in-one reform path of "expanding coverage, lowering thresholds,
improving quality, and overall planning" supports each other, which can promote the transformation of the
system from selective security to inclusive security.

In the future, it is necessary to promote policy linkage between the HPF and other housing security
forms, learn from digital tools to improve efficiency, and balance sustainability and equity. Only through in-
depth institutional innovation can the HPF system return to its security essence and provide solid support for
"ensuring access to housing and livable housing".
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KBITAHJBIH TYPAK KA ®OHJIY CUCTEMACBIHBIH AJJMJIETTYYJYK MACEJIEJIEPA
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BOITPOCHI CHPABEJJVIMBOCTHU U ITYTU OIITUMU3ALINU CUCTEMBI ’KNJIUIITHbBIX
D®OHAOB KUTAA
FAIRNESS ISSUES AND OPTIMIZATION PATHS OF CHINA'S HOUSING FUND SYSTEM

Kbickaua myHesneme: KelTaliiblH 11aapAbIK TypaK *ai KOOICY30yTy CUCTEMAChIHbIH HETU3TH TUPETU
Ooutyn caHajrad Typak >kail poHILy KbI3MaTKepJIEpAMH HETU3TH TYPaK *Kaid MYKTaXIbIKTapPbIH KaAMCBI3 KbUIYYy
KaHa TYPaK ai PbIHOTYH TypPYKTAIUTHIPYY apKbUIyy MaaHWIyy COUMANABIK QYHKIMsIIapAb! aTkapat. bupok
SMIeK PBIHOTYHJIAThl ©3repyysiep, Uil MEHEH KaMchI3 0oiyy (opMaiapblHbIH AWBEPCUUKAIMSIAHBIIIH,
KaJIKTBIH MOOMJIIYYJYTYHYH ©CYIIY *aHa Typak *aira O0JroH Cypoo-TaJlanThlH ©3repyLly Yaypaarsl Typak
*Kail (OHTy CHCTeMachIHIArbl aJAWJIETTYYIAYK MacelelleprH KypdyTyyda. Makamama Typak Xai (GOHIY
CHCTEMAaCBhIHbIH aJMIETTYYJIYK KOHTeHIepy KaMTyy aAujeTTYYIYTY, CalbIMIapJblH aIiIeTTYYJIYTy KaHa
naiananyy aauiaeTTYYJayry OHAYY Y4 HErH3rH OarsiT OOI0HYA CTATUCTUKAJIBIK CANIBIITHIPYY, CTPYKTYPaJIbIK
TaNJ00 J>KaHa OSMIIMPHUKAIBIK HW3WINe6 BIKMaJapbl apKbulyy KOMIUIEKCTYY KapanaT. M3ungeeHyH
KBIUBIHTBITBIHAA Typak jkaik (OHAY MEHEH KalKThl KaMTyyjAa, CajlbIMAapIblH KeJIeMYHIe aHa (OHIIY
Madananyyaa ONyTTyy TCHCH3IUKTEP OpYH ajaphbl aHBIKTaNTaH. Makamama Oyil KeHTeHIepAayH HETH3TH
cebenTepH TalJaHBIN, CHCTEMaHbl OPKYHIOTYYre OarbITTairan cyHymTap Oepuier. H3uineeHyH
HaTbIKaIaphl Typak >kail GOHIY cHcTeMachlH peopMaoo0 TEOPHUSIIBIK KaHa IPAKTUKAIBIK HETH3 KaTaphl
MaliAanaHbUIBIIEl MYMKYH.
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