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This briefing provides an initial analysis of the strengths and weaknesses of the European 
Commission's impact assessment (IA) accompanying the above-mentioned proposal, adopted on 
14 July 2021 and referred to the European Parliament's Committee on the Environment, Public 
Health and Food Safety (ENVI).1 The proposal, which is included in the Commission Work 
Programme 2021 (see Annex I) and in the EU Legislative Priorities for 2022 (see the Commission's 
working document), seeks to amend the EU emissions trading system (EU ETS) Directive 2003/87/EC 
with respect to CO2 emissions resulting from aviation activities, which were included in the EU ETS 
by Directive 2008/101/EC (starting from 2012). The amendment is designed to ensure that the 
aviation sector contributes to achieving the EU target of reducing, by 2030, net domestic 
greenhouse gas (GHG) emissions (i.e. GHG emissions after deduction of removals) by at least 55 % 
compared with 1990 levels (without using international credits), and EU economy-wide climate 
neutrality (i.e. net-zero GHG emissions) by 2050, as enshrined in Regulation (EU) 2021/1119 (the 
'European Climate Law'). In addition, the amendment will ensure that the International Civil Aviation 
Organization (ICAO) carbon offsetting and reduction scheme for international aviation (CORSIA) is 
implemented in EU law, through a revision of the EU ETS directive, in a manner that is consistent 
with the Union's economy-wide emission reduction commitment for 2030. Finally, the amendment 
envisages revising the allocation of emission allowances as regards aviation in order to increase the 
share coming from auctioning, which is the default method of allocating emission allowances as of 
phase 3 of the EU ETS (2013-2020), except as concerns aviation. In its resolution of 15 January 2020 
on the European Green Deal, the Parliament 'supported the proposed measures to reduce emissions 
in the aviation sector ... and the phase-out of the free allocation of allowances for intra-EU flights to 
airlines'. At the same time, it called on the Commission and the Member States 'to do their utmost 
to strengthen CORSIA and to support the adoption by ICAO of a long-term goal to reduce in-sector 
emissions'. 

Problem definition 
The IA identifies three problems (IA, pp. 13-19): 

1. the need for the aviation sector to 'contribute to economy-wide emission reductions 
necessary to achieve the increased level of climate ambition and to avoid the risk of global 
aviation emissions undermining the global temperature goals of the Paris Agreement', 
having regard to current and projected emissions from the civil aviation sector, which the 
IA quantifies;  

2. the need to 'promote broad and effective participation by states in CORSIA and 
ensure effective implementation of CORSIA through the EU ETS in a manner that is 
fully compatible with the EU 2030 climate objectives and the EU's commitment under the 

https://eur-lex.europa.eu/legal-content/EN/ALL/?uri=SWD:2021:603:FIN
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=CELEX:52021PC0552
https://ec.europa.eu/info/publications/2021-commission-work-programme-key-documents_en
https://ec.europa.eu/info/publications/2021-commission-work-programme-key-documents_en
https://eur-lex.europa.eu/resource.html?uri=cellar%3A91ce5c0f-12b6-11eb-9a54-01aa75ed71a1.0001.02/DOC_2&format=PDF
https://ec.europa.eu/info/sites/default/files/joint_declaration_2022.pdf
https://ec.europa.eu/info/sites/default/files/211215-joint_declaration_2022_working_document_updated_clean.pdf
https://ec.europa.eu/clima/eu-action/eu-emissions-trading-system-eu-ets_en
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=CELEX:32003L0087
https://eur-lex.europa.eu/eli/dir/2008/101
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=CELEX:32021R1119
https://www.icao.int/Pages/default.aspx
https://www.icao.int/environmental-protection/CORSIA/Pages/default.aspx
https://ec.europa.eu/clima/eu-action/eu-emissions-trading-system-eu-ets/auctioning_en
https://ec.europa.eu/clima/eu-action/eu-emissions-trading-system-eu-ets/development-eu-ets-2005-2020_en
https://www.europarl.europa.eu/doceo/document/TA-9-2020-0005_EN.html
https://ec.europa.eu/clima/eu-action/international-action-climate-change/climate-negotiations/paris-agreement_en
https://unfccc.int/process-and-meetings/the-paris-agreement/the-paris-agreement


EPRS | European Parliamentary Research Service 

2 

Paris Agreement'. According to the IA, in order to work effectively, all 'strategic partners' 
(not identified) would need to participate in CORSIA, which is not currently the case as, 
China and Russia for instance are not included in the list of 107 countries participating in 
CORSIA from 1 January 2022; 

3. the way in which the 'current high proportion of free allocation of aviation 
allowances, in the absence of carbon leakage, undermines the price signal and risks 
future windfall profits'. According to the IA, while under the ETS free allocation of 
allowances is currently targeted at sectors at significant risk of carbon leakage, a 
significant risk of carbon leakage in aviation owing to the ETS has not been substantiated. 
Nevertheless, aviation allowances provided free of charge in 2019 represented 85 % of 
the aviation cap (82 % in 2021), with aircraft operators receiving free allocation of 
31.3 million allowances (about 20.7 million in 2021), covering 46 % of CO2 emissions from 
aviation activities carried out between airports in the EEA. According to the IA (p. 18), this 
situation undermines aircraft operators' incentives to decarbonise their activities. Finally, 
according to the IA, considering the impact of the pandemic on air traffic, and the 
likelihood that 2019 levels would not be reached before 2024, maintaining current levels 
of free allowance allocation would put downward pressure on ETS allowance prices, 
generating 'windfall profits' for operators, as a large proportion of the opportunity cost of 
using allowances received for free would be passed on to consumers or customers ('cost 
pass-through').  

Overall, the IA is convincing in its description of the scope and scale of the problem. However, the 
analysis illustrating the problems identified appears to be unsatisfactory as regards problem 2, with 
the IA not illustrating how the aspects mentioned contribute to make CORSIA effective nor 
explaining why broad or full participation from strategic partners would be key. As regards 
problem 3, the analysis on cost pass-through included in IA Annex 11 (pp. 191-194) would have 
been made clearer by making available the supporting ICF study, which is not available at the 
hyperlink referred to in footnote 69 of the IA (p. 19). In addition, the description of how the problems 
would evolve without any EU intervention is missing.      

Subsidiarity / proportionality 
The IA addresses subsidiarity in two short dedicated chapters (IA, p. 20), and includes a subsidiarity 
grid. The IA justifies EU action from both a Treaty and an added value perspective, explaining briefly 
but convincingly the need for EU action. It states that the legal basis for the initiative is Article 192 
of the Treaty on the Functioning of the European Union (TFEU), because the principal objective of 
the measure is to protect the environment by reducing GHG emissions. Proportionality is not 
mentioned in the main text of the IA, but it is mentioned very briefly in the proposal's explanatory 
memorandum (pp. 5-6). The joint committee on transport and communications of the Irish Houses 
of Oireachtas submitted a reasoned opinion by the deadline of 8 November 2021.  

Objectives of the initiative 
The IA states that the proposal's general objective is to ensure the achievement of the increased 
EU climate targets for 2030 and 2050 and to fulfil international commitments under the Paris 
Agreement (IA, p. 21). The IA identifies two specific objectives, one fewer than the identified 
problems: the first is to lead international efforts, build alliances with the like-minded and 
maintain competitiveness (IA, p. 22). The second is to increase the carbon price signal, while 
avoiding carbon leakage and ensuring a level playing field and fairness (IA, p. 23). Comparing 
the first specific objective to the corresponding problem 2, it would appear that any consideration 
of how to ensure effective implementation of CORSIA through the EU ETS is missing. As regards the 
second specific objective, the IA clarifies that although there is no current evidence of carbon 
leakage for aviation, the issue of 'hub leakage' (resulting from the theoretical possibility of aviation 
activity being displaced to hub airports where carbon pricing is not applied) should be examined. 
Once again, comparing this objective with the corresponding problem 3, the IA does not appear to 

https://www.icao.int/environmental-protection/CORSIA/Documents/CORSIA_States_for_Chapter3_State_Pairs_Sept2020.pdf
https://ec.europa.eu/clima/eu-action/eu-emissions-trading-system-eu-ets/free-allocation/carbon-leakage_en
https://ec.europa.eu/clima/news-your-voice/news/further-information-start-phase-4-eu-ets-2021-emission-allowances-be-issued-aircraft-operators-and-2020-12-11_en
https://ipexl.europarl.europa.eu/IPEXL-WEB/download/file/082d29087cb80757017cea85ac5c02cd
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include any consideration regarding how to avoid or reduce the aforementioned issue of cost pass-
through. When it comes to how the specific objectives are worded, the IA does not appear to have 
included a specific objective for problem 1, although it had already stated (p. 15) that additional 
measures, other than CORSIA, would be needed to enhance the contribution of international 
aviation to fighting climate change. Operational objectives are indicated when the IA illustrates 
how the Commission would monitor the effectiveness of the proposed initiative in achieving 
the identified policy objectives (IA, p. 93). They appear to be specific and measurable to a limited 
extent. They are relevant but partially time-bound, and it is difficult to assess to what extent they 
might be achievable. The section dealing with the objectives of the initiative appears not to be 
comprehensive and is insufficiently developed, in addition to including some inconsistencies 
between two of the problems identified and the corresponding specific objectives.   

Range of options considered 
In addition to the baseline option of no change, the IA retains for assessment four options for 
implementing CORSIA (see Table 1 below, with the preferred option being highlighted in light 
grey), and four options for increasing the share of auctioned allowances (see Table 2 below), 
which derive logically from the general and specific objectives. The IA states that a variation of 
option C4MIX (i.e. keeping the EU ETS for intra-EEA flights and applying CORSIA for the emissions 
above the CORSIA baseline, i.e. 2019 emissions) was discarded at an early stage as it would have 
created double compliance obligations for the same emissions, implying increased complexity and 
an additional burden (IA, p. 35). In addition, another option, C5MIX2 (IA, pp. 31-32), was not further 
analysed as, according to the IA, it would have added a high level of complexity to the system 
without bringing significant additional benefits compared with the options retained, in addition to 
not having received any support from the stakeholders who replied to the open public consultation.  

Table 1 – Range of options retained for implementing CORSIA 

 OPTION C0WIDE  
RETURN TO EU ETS FULL 

SCOPE (from 2024) 

OPTION C1BASE  
CURRENT EU ETS SCOPE 

(BASELINE) 

OPTION C2ONLY 
CORSIA ONLY 

OPTION C3CLEAN 
CLEAN 

OPTION  
C4MIX  

MIX FEATURES 

EU ETS 
scope 

 Flights within EEA, 
including domestic 
flights 
 Flights departing to 

third countries 
(other than to 
Switzerland and 
United Kingdom) 
 Flights incoming 

from third 
countries 

 Flights within EEA, 
including domestic 
flights 
 Flights departing to 

Switzerland and 
United Kingdom 

 N/A  Same as in C1BASE  Intra-EEA flights up 
to CORSIA baseline 
 EEA domestic 

flights 

CORSIA 
scope 

 International flights 
between 
participating non-
EEA countries 
 Flights to, from, 

within EEA not 
included (i.e. intra-
EEA flights are 
covered by the EU 
ETS) 

 International flights 
between 
participating non-
EEA countries 
 Flights to, from, 

and within EEA not 
included  

 International flights 
(excluding flights 
to/from CORSIA 
non-participating 
States) 
 Intra-EEA (non-

domestic) flights 
included 

 International flights 
(excluding flights 
to/from CORSIA non-
participating states) 
 Intra-EEA (non-

domestic) flights 
excluded 

 International flights 
(excluding flights 
to/from CORSIA 
non-participating 
states) 
 Intra-EEA (non-

domestic) flights 
excluded 

EU ETS cap 

 95 % of average 
2004-2006 CO2 
aviation emissions  
 LRF* of 2.2 % per 

year from 1 January 
2021** 

 As option 0**** but 
reduced to reflect 
reduced scope  
 LRF* of 2.2 % per 

year from 1 January 
2021 

 N/A  Same as in C1BASE  Same as in C1BASE 
 CORSIA offsetting 

deducted 
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 OPTION C0WIDE  
RETURN TO EU ETS FULL 

SCOPE (from 2024) 

OPTION C1BASE  
CURRENT EU ETS SCOPE 

(BASELINE) 

OPTION C2ONLY 
CORSIA ONLY 

OPTION C3CLEAN 
CLEAN 

OPTION  
C4MIX  

MIX FEATURES 

EU ETS 
allocation 

 Existing situation Existing situation  N/A  Existing situation  Existing situation 

Modelling 
CORSIA CO2 

eligibility 

 N/A  N/A  Eligible operator 
emissions above 
CORSIA baseline 

 Eligible operator 
emissions above 
CORSIA baseline 

 Eligible operator 
emissions above 
CORSIA baseline 

Outermost 
regions 

(OMR) 
coverage 

 Flights to, from and 
within any given 
OMR are included 

 Flights within any 
given OMR are 
included under the 
EU ETS 
 International flights 

to/from OMRs are 
exempt 

 Flights within any 
given OMRs are 
exempt 
 International flights 

to/from OMRs are 
included under 
CORSIA 

 Flights within any 
given OMR are 
included under the EU 
ETS (with time limited 
derogation/exemption) 
 International flights 

to/from OMRs are 
included under CORSIA 

 Flights within any 
given OMR are fully 
subject to EU ETS 
(i.e. including 
emissions above 
CORSIA baseline)   
 International flights 

to/from OMRs are 
included under 
CORSIA  

Legend: 

* Linear reduction factor. ** The IA states that the LRF will be subject to revision in the EU ETS legislative proposal. In fact,  
with the proposed revision of the EU ETS mechanism, the Commission proposes to reduce the emissions cap by 4.2 % 
annually *** 82 % allowances are granted for free to aircraft operators based on a benchmark in line with their activity  
levels in 2010; 15 % are auctioned, on the basis of Regulation (EU) No 1031/2010 (consolidated text); 3 % are put in a 
special reserve for distribution to fast-growing aircraft operators and new entrants. **** The IA is probably referring to 
Option C0WIDE. 

Source: Compiled by the author, based on the IA (Tables 5.4 to 5.8, pp. 29-32). 

Table 2 – Range of options retained for increasing the share of auctioned allowances* 
OPTIONS EXPLANATION 

A0BASE  Baseline ('do nothing'): 15 % of allowances for aviation would continue to be auctioned. 

A1FULL  Immediate full auctioning: 100 % of allowances for aviation would be auctioned by 2023. 

A2SWIFT 
Swift phase-out: 100 % of allowances for aviation would be auctioned by 2025, starting with 
an auctioning share of 60 % in 2023, and a share of 80 % in 2024. 

A3SLOW 
Slow phase out: 100 % of allowances for aviation would be auctioned by 2030, starting with an 
auctioning share of 20 % in 2023, and increasing in a linear fashion to 100 % by 2030. 

A4RED 
Slow reduction: 55 % of allowances for aviation would be auctioned by 2030 (and afterwards 
in the absence of further revisions of the EU ETS), starting with an auctioning share of 20 % in 
2023 and then increasing in a linear fashion to 55 % by 2030. 

Source: Compiled by the author, on the basis of the IA (pp. 32-34). * See text below for an explanation regarding the 
absence of a preferred option. 

The IA illustrates extensively how the options retained compare to the baseline in terms of 
effectiveness (IA, pp. 69-79), efficiency (IA, 79-83), and coherence with EU and international policies 
(IA, pp. 83-88) in achieving the specific objectives identified. The IA does not appear to have included 
any comparison of the options in terms of proportionality, as required by the Better Regulation 
Guidelines. In addition, the IA acknowledges that there are significant differences among the 
options regarding their contribution to the EU 2030 emission reduction target (IA, Table 7.1, 
pp. 88-89), and considerable differences in terms of revenues resulting from auctioning allowances 
under the options considered, which are quantified (IA, Table 6.14, p. 58). Based on the explanations 
provided (pp. 90-93), the IA selects C3CLEAN as the preferred option for implementing CORSIA, 
with CORSIA units coming from countries covered by the Paris Agreement to be used for offsetting 
purposes. However, while the IA does not identify a preferred option among the options 
retained for increasing the share of auctioned allowances because the rate at which free 
allocation should be phased out 'is subject to a political decision to be taken' (IA, p. 92), it states that 
the analysis privileges the full auctioning of aviation allowances. In fact, when Annex 3 describes 

https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=CELEX:02010R1031-20191128
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who is affected and how (IA, pp. 109-112), the table reporting the overview of benefits and costs 
refers to the preferred option as being C3CLEAN+A1FULL (IA, p. 111). Based on the text included 
in the report, the options retained appear to provide a sufficient range of possibilities regarding the 
coverage of the different types of flights, while avoiding the red tape associated with free allocation 
of allowances. In addition, the IA provides a useful illustration of the legal aspects concerning the 
retained options in terms of avoided overlaps between CORSIA and the EU ETS (IA, pp. 67-68). As 
regards the ranking of options, the IA transparently acknowledges (p. 90) that 'it may not be possible 
to compare options through a single metric and no option may clearly dominate the others across 
relevant criteria. Ranking then requires an implicit weighting of the different criteria that can only 
be justifiably established at the political level'; this might be the reason why a clear and transparent 
ranking of the options based on the various elements considered is missing. However, this leaves 
some uncertainty as regards which were the main aspects that led to the selection of option 
C3CLEAN. In addition, it is not clear if and to what extent 'the need to ensure coherence between 
the preferred options of various impact assessments [of the Fit for 55 package]', as stated (IA, p. 90), 
influenced the selection of the preferred option, at least regarding the implementation of CORSIA, 
while a preferred option is not expressly indicated for increasing the share of auctioned allowances. 
The IA does not discuss whether the retained options correlate to what is envisaged by the 
legislative proposal revising the EU ETS mechanism, especially as regards the proposed 4.2 % annual 
reduction of the emissions cap, which in this IA is indicated at 2.2 %. 

Assessment of impacts  
Whereas the economic, social and environmental impacts of the policy options are assessed 
extensively (IA, pp. 36-69), and largely quantified, a qualitative rather than a quantitative assessment 
was made of the cumulative impacts of those fit for 55 legislative initiatives relevant to aviation, 
because their modelling 'was completed later than for this impact assessment' (IA, pp. 55-56). As 
regards economic impacts, the IA assesses the implications of the policy options for operating costs, 
ticket prices and demand (instrumental to assessing the impact on competitiveness), and on 
revenues resulting from auctioning allowances (IA, pp. 48-53). In addition, it considers the impact 
on the level playing field (IA, p. 53), and on the EU's outermost regions (IA, pp. 62-66). The aggregate 
impact of different levels of participation by third countries on CORSIA is analysed considering 
different scenarios (IA, pp. 39-41). As regards social impacts, the IA analyses the impact on 
employment and on households. According to the IA, the former is considered to be less than 0.05 % 
in terms of employment in the aviation sector and associated supply chain (IA, p. 60-61), while 
evidence suggests that the impact of the carbon price is likely to be lower for lower income 
households. However, the IA does not report any comparison across the options retained. As regards 
the environmental impacts, the IA clarifies that the assessment has considered both the direct 
impact of aviation activities on CO2 emissions and the net impact on CO2 emissions from intra-EEA 
and international aviation (IA, Table 6.3, p. 38, pp. 70-75), but not the impact on global warming of 
non-CO2 aviation emissions, as the EU ETS currently regulates only aviation CO2 emissions. 
According to the IA (pp. 39-40), under the baseline Option C1BASE, global net aviation emissions 
are projected to be 992 Mt CO2 in 2030, an increase of 29 % from 2015 levels. Meanwhile, considering 
net global aviation emissions under other options, taking into account the reductions under CORSIA 
and ETS, the reduction in emissions ranges from 15 % for option C0WIDE to 3 % for C2CONLY. As 
regards the impact of the pandemic on the growth of GHG emissions in the aviation sector, Annex 5 
of the IA (p.160) mentions a Eurocontrol five-year forecast (2020-2024) for air traffic in Europe. Based 
on the analysis carried out, the IA appears to have performed a satisfactory analysis of the main 
impacts of the options retained for assessment, providing estimates for most of them.  

SMEs / Competitiveness 

The IA does not include SMEs among the stakeholders affected by the legislative initiative, listed in 
its Annex 3 (pp. 109-110); nor does it include any reference to SMEs in the main report, without 
providing any justification as to why SMEs are not considered relevant, contrary to the Better 
Regulation Guidelines. As regards competitiveness, the IA devotes some pages to assessing whether 

https://www.eurocontrol.int/publication/eurocontrol-five-year-forecast-2020-2024
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the options retained could distort competition, between airline companies, airports, and tourist 
destinations (IA, pp. 48-52). It finds that, as the options retained apply uniformly to all airline 
companies, they do not create direct distortions in competition. As regards competition between 
airports (IA, pp. 54-55), according to the IA, the carbon costs associated with the options assessed 
are unlikely to have a significant impact on hub choice for passenger airlines, given the high cost of 
changing networks and hub location. Finally, the IA states that the impacts of the retained options 
on tourist destinations are likely to be small for the carbon cost levels projected (IA, p. 55). Overall, 
the analysis on competiveness appears to be adequate and convincing. 

Simplification and other regulatory implications 

The IA does not include any reference to the regulatory implications of the proposal, although it 
states that the proposal has been examined in the light of related initiatives included in the 'fit for 
55' package (i.e. the revisions of directives on energy taxation and renewable energy, as well as the 
ReFuelEU initiative). As regards the simplification aspect, when assessing the impacts of the policy 
options retained, the IA analyses their impact on red tape for aircraft operators, national competent 
authorities, and the Commission, for tasks related to implementing the EU ETS and CORSIA (IA, 
pp. 58-60). According to the IA, the preferred option for implementing CORSIA, C3CLEAN, would 
imply an increased level of administrative costs, quantified in Annex 3 of the IA (p. 112), as aircraft 
operators would be subject to two sets of rules, although airline operators that are already subject 
to the EU ETS would continue applying the existing procedures. As regards the option for increasing 
the share of auctioned allowances, the implementation of option A1FULL, which is indicated as the 
preferred option in Annex 3 but not in the main report, would lead to the abolition of the 
administrative costs relating to the free allocation of allowances sustained by the national 
competent authorities and the Commission, which are not however quantified.    

Monitoring and evaluation 
The IA states (p. 95) that the proposed initiative would be periodically evaluated in light of its 
operational objectives, recommending that the Commission report regularly to the European 
Parliament and the Council on international developments, and make proposals, as appropriate, to 
adapt the EU ETS to these developments. The IA identifies a set of potential indicators to monitor 
and evaluate the effectiveness of the proposed initiative in achieving the identified objectives (IA, 
pp. 93-95). According to the IA, the general objective of securing aviation's contribution to reducing 
the impacts of climate change and meeting corresponding climate targets would be monitored 
yearly, based on the compliance data provided under the EU ETS and CORSIA, which the IA specifies 
(p. 94). Generally speaking, the indicators relating to some of the specific objectives appear to be 
less convincing, as they do not set any target measure against which to assess the aforementioned 
effectiveness, in addition in some cases to being too generic or not immediately quantifiable (e.g. 
'meaningful carbon price that incentivises emission reductions and efficiency improvements' or 
'equal treatment maintained on routes in practice as well as theory'). As regards the operational 
objectives of encouraging third countries to take meaningful actions and avoid hub leakage, the IA 
states that it would require a qualitative assessment rather than a quantitative one, although an 
explanation as to why hub leakage cannot be quantified is not provided. At the same time, among 
the indicators identified, the IA includes 'any change in airline behaviour (e.g. network changes and 
shift of hubs to countries taking less climate action)', which appears to be quantifiable. To conclude, 
overall, the monitoring and evaluation section of the IA does not seem fully convincing regarding 
the potential indicators suggested and the explanations provided to illustrate them.  

Stakeholder consultation 
The Commission performed a standard 12-week open public consultation – OPC (1 October 2020 to 
14 January 2021) that gathered 81 replies from 17 EU countries, predominantly from the private sector 
(business associations and company or business organisations, 45 %), followed by EU citizens (20 %), 
and public authorities (15 %) (Annex 2, p. 101). In addition, 47 position papers were received from 
stakeholders replying to the inception impact assessment on the revision of the EU ETS and to the 

https://ec.europa.eu/info/law/better-regulation/have-your-say/initiatives/12494-EU-emissions-trading-system-updated-rules-for-aviation/public-consultation_en
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OPC, with the IA providing a summary of the key messages found in the papers (pp. 104-105). Based 
on the OPC, the IA states that C0WIDE was the option that gathered most support (32 % of responses), 
while the selected option C3CLEAN was the fourth preferred (16 % of responses). The IA does justify in 
the analysis the reasons for selecting that option. As regards aviation allowances, 69 % of respondents 
agreed that a removal of the free allocation of allowances to airlines (option A1FULL), or its reduction, 
would contribute to increasing the EU's climate change mitigation action impact. Overall, Annex 2 
(pp. 99-108), which illustrates the main findings regarding the stakeholder consultation, and 
includes a breakdown of their views, can be considered sufficiently informative, although comments 
provided by stakeholders are included in the report only sporadically. Stakeholders were consulted 
only via the OPC, with the IA not explaining why no use was made of additional means (e.g. 
workshops, targeted consultations, conferences, etc.) as is usually the case. Considering that for this 
initiative stakeholders were consulted only via an OPC, and given the limited number of 
respondents, the findings obtained should be treated with caution, also because the IA does not 
provide elements to assess the representativeness of those who replied.     

Supporting data and analytical methods used 
The IAs accompanying several of the legislative proposals included in the 'fit for 55' package, 
including the IA accompanying this proposal, rely on a common analytical framework that aims at 
'ensuring consistency of the analysis across all initiatives' (IA, Annex 4, p. 113). This framework is 
supported by a modelling suite that 'has a successful record of use in the Commission's energy, 
transport, and climate policy assessments' (IA, Annex 4, p. 114). This suite is used to produce a 
common baseline (the EU Reference Scenario 2020) and a set of core scenarios, REG, MIX, MIX-CP 
that are illustrated in the IA (Annex 4, pp. 135-140), complemented by specific variants developed 
for the individual 'fit for 55' initiatives. The models included in the suite are publicly available in the 
Commission's modelling inventory and knowledge management system (MIDAS, which also 
includes a webpage dedicated to the aviation initiative), namely: PRIMES (price-induced market 
equilibrium system) (IA, Annex 4, pp. 115-117), PRIMES-TREMOVE, GAINS (greenhouse gas and air 
pollution interactions and synergies), GLOBIOM (global biosphere management model), G4M 
(global forest model), and CAPRI (common agricultural policy regional impact analysis). In addition, 
the quantitative analysis regarding the options retained for the IA accompanying this proposal is 
based on the aviation integrated model (AIM) for the sector, and the E3ME (energy – environment – 
economy model for Europe) global macroeconomic model. The main features and assumptions of 
the models included in the above-mentioned modelling suite are clearly and transparently 
described in Annex 4 (IA, pp. 115-123, and pp. 148-156), although the IA refers to limitations, which 
are not described, only as regards the E3ME model, (IA, p, 153). The analysis performed in the IA is 
supported by a comprehensive study ('ICF study', see IA, Annex 10, pp. 180-190, and Annex 11, 
pp. 191-194), and evidence gathered in previous impact assessments as well as relevant evidence 
compiled in other concurrent Green Deal initiatives (IA, p. 98). Overall, the analysis carried out in the 
IA appears to be well grounded. 

Follow-up to the opinion of the Commission Regulatory Scrutiny Board 
On 19 April 2021 the Commission Regulatory Scrutiny Board (RSB) adopted a positive opinion with 
reservations on a draft version of the IA submitted on 18 March, observing significant shortcomings 
and recommending improvements in several respects, for instance, the need to: identify the key 
policy choices clearly; clarify the coherence between this initiative, the broader revision of the EU 
ETS and other parallel initiatives tackling aviation emissions; clarify and simplify the intervention 
logic by establishing a clear link between the problems, the policy objectives and the policy options; 
describe the pros and cons of the policy options more clearly in the analysis of impacts; harmonise 
as much as possible the methodological section across all 'fit for 55' initiatives. The IA explains in its 
Annex 1 (pp. 96-98) how the comments included in the RSB's opinion were addressed. Overall, the 
IA appears to have addressed most of the RSB's comments, although the discussion regarding the 
cumulative impacts on costs and competitiveness of EU airport hubs and EU network carriers 
resulting, in particular, from a loss of transfer passengers and more limited flight options, appears to 

https://ec.europa.eu/energy/data-analysis/energy-modelling/eu-reference-scenario-2020_en
https://web.jrc.ec.europa.eu/policy-model-inventory/
https://web.jrc.ec.europa.eu/policy-model-inventory/explore/ias/ia-e48a0405e1f7b838b5b17001f3e6d9fb
https://web.jrc.ec.europa.eu/policy-model-inventory/explore/models/model-primes
https://web.jrc.ec.europa.eu/policy-model-inventory/explore/models/model-primes-tremove
https://web.jrc.ec.europa.eu/policy-model-inventory/explore/models/model-gains
https://web.jrc.ec.europa.eu/policy-model-inventory/explore/models/model-globiom
https://web.jrc.ec.europa.eu/policy-model-inventory/explore/models/model-g4m
https://web.jrc.ec.europa.eu/policy-model-inventory/explore/models/model-capri
https://web.jrc.ec.europa.eu/policy-model-inventory/explore/models/model-aim
https://web.jrc.ec.europa.eu/policy-model-inventory/explore/models/model-e3me
https://www.actu-environnement.com/media/pdf/news-37353-Etude-commission-europenne-corsia-compensation-carbone-aviation.pdf
https://ec.europa.eu/transparency/documents-register/api/files/SEC(2021)552?ersIds=090166e5dfc1985f
https://ec.europa.eu/transparency/documents-register/api/files/SEC(2021)552?ersIds=090166e5dfc1985f


EPRS | European Parliamentary Research Service 

8 

be limited and addresses the RSB's request only partially (IA, pp. 55-56). As regards the RSB's request 
to clarify the intervention logic, the revised report does appear to have addressed this aspect only 
partially, and this also applies to the coherence between this initiative and the broader revision of 
the EU ETS. Finally, Annex 1 is silent on whether and, if so, to what extent the impact analysis has 
been updated to take into account the RSB's request to make it more focused on the most relevant 
policy options, also taking into account critical implementation aspects. 

Coherence between the Commission's legislative proposal and IA 
Overall, the proposal is consistent with the analysis carried out in the IA, except in its Article 3d(b), 
which envisages an increase in the share of auctioned allowances that does not correspond to any 
of the options retained for assessment.  

The IA identifies three problems that need to be tackled by this initiative, but the analysis regarding 
how to promote broad and effective participation by states in CORSIA would have benefited from 
further explanation. In addition, the IA is missing a description of how the problems would evolve 
without any EU intervention. The section of the report dealing with the objectives seems less than 
comprehensive and insufficiently developed, with some inconsistencies between two of the 
identified problems and the corresponding specific objectives. While the options considered appear 
sufficiently broad, a clear and transparent ranking based on the various elements considered is 
missing. The IA appears to reflect a satisfactory analysis of the main economic, social and 
environmental impacts of the options retained for assessment, although it does not justify why the 
impact on SMEs was not considered. The indicators proposed do not appear fully convincing in 
measuring the success of the initiative. Stakeholders were consulted only via an open public 
consultation, without any targeted consultation, and their preferred option for implementing 
CORSIA is different from the one selected by the IA; the IA does however justify the choice of the 
preferred option. Overall, the analysis carried out in the IA appears to be well grounded, and the IA 
appears to have addressed most of the RSB's comments. Finally, the proposal and the IA appear to 
correspond overall, although the proposal envisages an increase in the share of auctioned 
allowances that does not correspond to any of the options retained for assessment. 
 

ENDNOTES
1 See L. Jensen, Aviation's contribution to European Union climate action: Revision of EU ETS as regards aviation, EPRS, 

European Parliament, 2022.  

 

 

This briefing, prepared for the ENVI committee, analyses whether the principal criteria laid down in the Commission's own 
Better Regulation Guidelines, as well as additional factors identified by the Parliament in its Impact Assessment Handbook, 
appear to be met by the IA. It does not attempt to deal with the substance of the proposal. 
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