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EXECUTIVE SUMMARY
Background
The concept of Active Inclusion at the basis of the 2008 Recommendation was
developed at the European level in the mid-2000s, as part of renewed Community
attention to fighting poverty and with a view to those further from the labour market.
The Recommendation is a comprehensive policy strategy recognising equal importance
to each strand of active inclusion (adequate income support, inclusive labour markets,
access to quality services) and promotes an integrated policy strategy with a view to
modernising social protection systems. The Recommendation was endorsed by the
European Union Council of Ministers and by the European Parliament as well as by
other main stakeholders.

Stocktaking of initiatives at European and at national level
Many policy initiatives have been enacted in the last seven years to promote and support
in the Member States the implementation of the active inclusion approach, to enhance
policy development in the individual strands, and to a lesser extent as regards the
governance and setup of a policy package as a whole.
At the European level the most relevant initiatives are the Social Investment
Package (2013), and even if not always directly referring to it, the Europe 2020
Strategy and its flagship initiatives European Platform against Poverty and Social
Exclusion, the Agenda for new Skills and Jobs and the Youth on the Move initiatives. The
Recommendation is referred to in the recent Commission proposal for a Council
Recommendation on Long-Term Unemployment focusing on an inclusive labour market.
Specific actions and programmes have been implemented to encourage, monitor and
evaluate active inclusion policies. Besides the initiatives presented below, this strategy
received a somewhat limited prominence and in recent EU documents on employment
policies. Mutual exchange has been pstimulated through the Peer Review in Social
Inclusion and Social Protection and a number of mutual learning activities including a
project at city level (Eurocities - until 2013) and a dedicated ESF Active Inclusion
Learning Network (2013 - 2015). Specific funding activities have been planned within the
PROGRESS programme in support of networks serving to promote an integrated
approach and within the European Social Fund (2014-2020) to implement the three
stands and an integrated approach. Several EU initiatives have been dedicated to
monitoring and assessment: On occasional basis, the Commission assessed the
implementation of the strategy as a whole and of its strands in the Member States in
commissioned studies. Within the European Semester, the active inclusion concept forms
part of the Employment Guidelines and the Annual Growth Survey (except for 2015)
while its elements are being taken up for the country-specific recommendations.
Studies show that the impact at Member State level is mixed. Each country has
introduced policy reforms more or less directly connected with the indications proposed
by the Recommendation in one or more of the policy areas considered in each strand.
While most progress has been achieved in the strand 'inclusive labour market', most
gaps have been identified for 'quality of services' (childcare, long-term
unemployed) and an integrated approach which has been found in seven countries for
those who work and in three for those who can't work. In line with the structure of
ministries, most countries follow a sectoral approach.
Looking at a number of priority aspects of particular interest for the Employment and
Social Affairs Committee revealed a number of challenges:
8
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Strand 1 Income support: in most EU Member States income support does not appear
adequate to tackle the particular needs of those in difficult social situations and
in particular of the Long Term Unemployed (LTU). Further, the level of benefits tends
to be below the poverty threshold and in several cases they appear inadequate to lift
people out of poverty.
Strand 2 Inclusive labour market: even if this is the field where most progress has
been made, activation strategies and ALMPs (Active Labour Market Programmes)
seem mainly concentrated on persons having become unemployed only recently
leaving long term unemployed partially uncovered ("cherry-picking"). Further, while
most countries have introduced benefit conditionality there is evidence that controlling
measures are not being systematically enforced. More in general there’s no simple
answer as to whether activation strategies are intended to be cherry-picking, supportive
or rather controlling as many EU Member States do not have the capacities to provide
adequate services and support for all in need. Furthermore, the socio-economic situation
of EU Member States has a strong impact on the potentiality of reintegrating long-term
unemployed into the labour market.
Strand 3: Access to quality services seems hindered by a number of barriers.
One is costs: this is particularly true for childcare, long-term care and housing, but in a
number of EU Member States the availability of childcare is also limited both in terms of
supply of care facilities and of opening hours. Long-term care services for the frail and
elderly represent another area where development may support an active inclusion
strategy.
According to the studies and assessments analysed there is still a long way to go to
for the effective implementation of the Recommendation across the EU. It is also
important to know that even if reforms in the expected direction have been
introduced Member States do not always take the Recommendation as formal
reference. But even where no formal reference to the Recommendation is present in
the reforms implemented, it can be stated that, as happened to similar reforms in other
contexts the European Strategy fed the national policy-making or was taken into
account during the preparation of national documents and Action Plans, or at any rate
provided useful guidance for implementation of the national strategy. What is clear is
that in several Member States structural funds have represented a pivotal opportunity
to support advance in the direction of implementing an active inclusion strategy.
Despite progress, the main objective has not been achieved so far: the level of
those at risk of poverty is still higher than before the adoption of the Council
Recommendation due to the economic crisis. While the number of those excluded from
the labour market has risen, budget constraints tend to limit capacities for support. In
addition a role may have been played by weaknesses in the implementation of Active
Inclusion Strategies in terms of governance of the strategy at European and at
national level.
This note concludes with a few recommendations to promote better labour market and
social performance, as well as social cohesion, as called for by President Juncker. We
suggest to
•

enhance the relevance of social and employment achievements within the
European Semester;

•

adopt a concrete roadmap for the implementation of the Recommendation
both at EU and Member States level, as called for by the European Parliament in
its Resolution of 6 May 2009 and also by several civil society organisations, such
as EAPN;
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•

promote activation as a tool to overcome assistentialism while avoiding
hidden traps;

•

enhance integration and coordination at all levels;

•

promote active inclusion strategy by providing adequate resources to support
the shift;

•

improve evaluation of the
implemented in Member States.

impact

10

of

the

Active

Inclusion

strategies
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1. LAUNCHING
INCLUSION
1.1

A

NEW

STRATEGY

OF

ACTIVE

The evolution of active inclusion approach

The concept of Active Inclusion at the basis of the 2008 Recommendation was
developed at the European-level in the mid-2000s, as part of renewed Community
attention to fighting poverty. The concept has evolved over time under changing
macro-economic conditions and political debate.
Box 1 :

From social inclusion to active inclusion

Social inclusion is a firmly rooted concept in EU policies and the fight against poverty
and social exclusion is at the heart of the Europe 2020 strategy for smart, sustainable
and inclusive growth (COM(2010) 2020 final 3.3.2010) 1.
Social inclusion is a multidimensional concept, involving many different aspects and
usually addressed with a view to overcoming social exclusion. A number of definitions
of social exclusion (and of social inclusion) have been developed to analyse time and
context specific issues related to exclusion. All the definitions emphasise the
multidimensionality of social exclusion, which goes beyond material poverty to
encompass other forms of social disadvantages such as lack of regular and equal
access to education, employment, healthcare, societal participation, etc.
In its Joint Report on Social Inclusion (2004), the European commission defines social
inclusion as “a process which ensures that those at risk of poverty and social exclusion
gain the opportunities and resources necessary to participate fully in economic, social
and cultural life and to enjoy a standard of living and well-being that is considered
normal in the society in which they live. It ensures that they have greater participation
in decision making which affects their lives and access to their fundamental rights.” 2
With respect to the more general notion of social inclusion, the active inclusion
approach is based on an understanding of social exclusion and poverty not only as a
lack of resources. Within the active inclusion strategy, policies aim not only to
provide resources but also to reduce individuals’ need for help, in particular by
supporting their access to the labour market (Heidenreich et al., 2014) 3. In fact,
the Active Inclusion approach focuses on creating employment opportunities and
supporting the labour market integration of those individuals excluded from the labour
market and at high risk of falling into poverty and social exclusion.

An initial, operational definition of Active Inclusion was proposed by the European
Commission in a 2006 Communication 4. In this Communication the Commission
launched a two stage public consultation on the proposal for a comprehensive policy
strategy concerning the modernisation of social protection systems and the
adoption of Active Inclusion as guiding concept targeting ‘people furthest from
the labour market’ and ‘at high risk of falling into poverty and social exclusion’
1

2

3

4

Among the key objectives (headline targets) of the EU 2020 strategy is the reduction of the number of
people at risk of poverty or social exclusion by 20 million by 2020 (COM(2010) 2020 final 3.3.2010).
Council (2004), Joint report by the Commission and the Council on social inclusion, Council document
7101/04, March 2004, Brussels
Heidenreich et al., 2014, Active inclusion as an organizational challenge: integrated anti-poverty policies in
three
European
countries,
Journal
of
International
and
Comparative
Social
Policy
http://dx.doi.org/10.1080/21699763.2014.934901
COM (2006)44 final, Brussels 8.2.2006
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(European Commission, 2006) 5. The proposed EU action would combine three
elements; “i) a link to the labour market through job opportunities or vocational
training; ii) income support sufficient for people to live a dignified life; and iii) better
access to services supporting their reinsertion into employment (through, for instance,
counselling, healthcare, child-care, lifelong-learning to remedy educational
disadvantages, ICT training to help would-be workers, including people with disabilities,
take advantage of new technologies and more flexible work arrangements,
psychological and social rehabilitation)” (European Commission, 2006).
In 2007 a second Communication 6 following the initial stage of the public
consultation redefined and consolidated the three main ‘provision strands’ of
Active Inclusion as: adequate income support, inclusive labour markets and access to
quality services, with some differences from the earlier document (Clegg, 2013). The
target of the Active Inclusion strategy was extended to the working poor, with
attention to the integration between benefits and services (e.g. job retention
measures) that could help to prevent people experiencing ‘revolving doors’ between
low-paying work and unemployment. In addition, greater emphasis was placed on
the multi-level governance challenges raised by an Active Inclusion approach,
which calls for promotion of “an integrated implementation process, among local,
regional, national and EU policy levels” (European Commission, 2007).
This approach is at the basis of the 2008 Recommendation “On the Active Inclusion
of People Excluded from the Labour Market” (European Commission, 2008) 7, which
establishes common principles and guidelines for the implementation of the Active
Inclusion approach. While still recognising the respect of human dignity as one of the
fundamental rights underlying Community Law (as stressed by the Council
Recommendation of 24 June 1992 ), the 2008 European Commission Recommendation
focuses in particular on reaching out to the most disadvantaged and enabling
them to fully participate in society, including the labour market. It recognise in
particular the need for an integrated strategy in the implementation of three
social inclusion pillars (adequate income support, inclusive labour markets, and
access to quality services) and the need to ensure the effectiveness of inclusion
policies through a comprehensive policy design and coordination. In particular,
as stated in the Recommendation, “this strategy is fully complementary to the
flexicurity approach, while targeting those excluded from the labour market. It
contributes to the Lisbon strategy by facilitating the activation and the mobility of the
workforce, and represents a building block in the social dimension of the EU’s
sustainable development strategy” (2008/867/EC).
Within this framework, the Recommendation thus recognises equal importance to each
strand of social inclusion and promotes an integrated active inclusion strategy
among them, with a view to modernising social protection systems. In this
perspective, social protection is addressed with a “social investment” approach
which also considers the long-term benefits of active inclusion in developing human

5

6
7

European Commission (2006), Communication from the Commission Concerning a consultation on action at
EU level to promote the active inclusion of the people furthest from the labour market, Brussels, 8.2.2006
44
final
COM(2006)
http://ec.europa.eu/employment_social/social_inclusion/docs/com_2006_0044_f_acte_en.pdf
COM (2007)620 final, Brussels 17.10.2007
European Commission (2008), Commission Recommendation On the Active Inclusion of People Excluded
http://eur-lex.europa.eu/legalfrom
the
Labour
Market”,
2008/867/EC,
03.11.2008
content/EN/TXT/PDF/?uri=CELEX:32008H0867&from=EN
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capital and individuals’ abilities to participate in the labour market, while preventing the
social and economic costs that can arise from people experiencing social exclusion 8.
Another important aspect of the Recommendation is its specific reference to the
monitoring of active inclusion policies as well as improving indicators and
information systems (see section 2.2).
The key aspects of the 2008 Recommendation are summarised in the following box:
Box 2 :

1.2

Key aspects of the 2008 Recommendation “On the Active Inclusion of
People Excluded from the Labour Market”

•

The ‘adequate income support’ strand emphasises the right to resources and
social assistance sufficient to lead a life that is compatible with human dignity,
but also the need for minimum income to be combined with active availability
for work and for incentives to work to be safeguarded.

•

The ‘inclusive labour markets’ strand underlines the need for active and
preventative labour market measures, incentives and disincentives resulting
from tax and benefit systems, as well as combating in-work poverty and labour
market segmentation through in-work support.

•

The ‘access to quality services’ strand, stresses the need for services
‘supporting active social and economic inclusion’, especially employment and
training services, childcare, housing support and health services.

•

The Recommendation also emphasises the conditions for effective
implementation of Active Inclusion strategies, including comprehensive
policy design, integrated implementation across the three policy strands,
policy coordination across different levels of government and active
participation of the relevant social actors, the social partners, non-governmental
organisations and service providers.

•

The Recommendation calls on Member States to guarantee relevant
resources, simplify administrative procedures, improve the indicators
and information systems, and monitor and evaluate active inclusion
policies under the OMC.

Reactions from
organisations

the

Council,

the

Parliament

and

civil

society

Subsequent to publication, relevant European stakeholders the recommendation in
principle, the European Union Council of Ministers, the European Parliament as well as
other stakeholders, such as the European Economic and Social Committee, social
partners and the EAPN (European Anti-Poverty Network).
In December 2008, under the French Presidency, the Council of the European
Union (EPSCO Council meeting) endorsed the Recommendation to be applied in
Member States. The European Council recognised that the implementation of
integrated active inclusion strategies is necessary to prevent a worsening or
extension of poverty and social exclusion created by 2008 economic and

8

Commission Staff Working Document, Follow-up on the implementation by the Member States of the 2008
European Commission Recommendation on active inclusion of people excluded from the labour market http://eurTowards a social investment approach, SWD(2013) 39 final, Brussels, 20.2.2013
lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:52013SC0039&from=EN

PE 569.971

13

Policy Department A: Economic and Scientific Policy

financial crisis 9. People excluded from the labour market should receive sufficient
assistance and resources to lead a dignified life. To this the end, the Council
underlined that active inclusion is not a single-model approach and endorsed
the design and implementation of a comprehensive, coordinated and
integrated approach to promote active inclusion, on the basis of the common
principles and guidelines identified in the EC Recommendation. It also underlined “the
importance of the subsidiarity principle, and of tackling in-work poverty, without
increasing the cost of employing unqualified workers” (Council, 2008). Interestingly,
the Council conclusions called upon the Commission to "ensure a regular review in joint
reports on social protection and social inclusion of the implementation of the active
inclusion strategy" whilst the Commission proposal remained rather vague in that
regard. The Council conclusions also dropped the brief reference made in the
Commission Recommendation to the provision of resources and support for social
participation for those who cannot work. Active Inclusion was thus clearly defined
as a strategy targeting people who can work, and with labour market integration as one
of its ultimate goals.
In May 2009, a European Parliament Resolution 10 also endorsed the
Recommendation’s common principles and practical guidelines, welcoming the
recognition of the individuals’ fundamental right to have sufficient resources and
assistance to live in human dignity. However, it also raised some controversial issues.
The main issue lies in the Active Inclusion Strategy’s emphasis on promoting access to
employment, as the basis of its ‘active’ approach. The European Parliament (EP)
stressed that active inclusion must not replace social inclusion. In this
perspective, integration into the labour market must not be a precondition for the
entitlement to a minimum income and access to high-quality social services. Moreover,
according to the EP, active inclusion should not only be related to the capacity of
the individuals, but also to the way in which society is organised. Since those
furthest from the labour market are often people with multiple and complex needs, the
strategies for inclusion need to reflect the diversity of those excluded. The
resolution refers to a 2008 Report "Promoting social inclusion and combating
poverty, including child poverty, in the EU" 11, where the EP, while welcoming the
Commission's active inclusion approach, also emphasised the additional principles
of promoting gender equality, combating discrimination and encouraging
active participation.
In relation to implementation, the EP resolution calls for a concrete roadmap
based on the participation of civil society and other stakeholders, including people
experiencing poverty. According to the EP, the roadmap should specify time lines
and realistic qualitative and quantitative targets based on specific indicators and
detailed dialogue between the parties concerned. The roadmap should also set out
how active inclusion is to be implemented and monitored through the Open
Method of Coordination for social protection and social inclusion, particularly at the
local, regional and national level, and asks the Commission and the Member States
to assign to the local authorities’ Observatories on Active Inclusion a major role in
the future policy process, and to mainstream active inclusion programmes through
9

10

11

Council Conclusions, Common active inclusion principles to combat poverty more effectively, 17 December
2008 http://www.consilium.europa.eu/uedocs/cms_Data/docs/pressdata/en/lsa/104818.pdf
European Parliament, Resolution on the active inclusion of people excluded from the labour market, 6 May
2009, 2008/2335(INI) http://www.europarl.europa.eu/sides/getDoc.do?pubRef=-//EP//TEXT+TA+P6-TA2009-0371+0+DOC+XML+V0//EN
European Parliament, Report on promoting social inclusion and combating poverty, including child poverty,
in
the
EU,
2008/2034(INI)
http://www.europarl.europa.eu/sides/getDoc.do?type=TA&language=EN&reference=P6-TA-2008-0467
14
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the National Reform Programmes, and in particular in the European Employment
Strategy.
The Recommendation was also welcomed by civil society organisations, which
however underlined some critical aspects as shown in Box 3.
Box 3 :

The Reception of the 2008 Recommendation

EAPN (European Anti Poverty Network) has actively lobbied for the
implementation of the Recommendation since its release, at both national and
EU level, in main policy initiatives and with full involvement of stakeholders 12. In fact,
at the Round Table on Poverty and Social Exclusion (Marseilles, 15-16 October 2008),
EAPN warmly welcomed the adoption of the Recommendation on Active Inclusion and
urged the Commission and the Council of Ministers to “take this responsibility seriously,
and urgently drive forward the effective implementation of active inclusion based on
fundamental rights through a revitalized social OMC and as part of a new social and
sustainable vision for the EU” 13. According to EAPN, a Recommendation on active
inclusion will deliver no change unless it is effectively implemented and
reinforced, fighting poverty across all EU policies and in particular in the follow up of
the Lisbon strategy. EAPN has particularly insisted on the need for an integrated
approach covering the three pillars and has carried out a specific campaign on
Adequate Minimum Income.
In its Opinion on Social Inclusion 14 the EESC (European Economic and Social
Committee) also supported the view that the crisis has made an integrated
strategy necessary to enhance both the flexibility and the security of the
labour market as well as supporting those who are temporarily outside it. In
particular, it stressed the importance of implementing comprehensive active inclusion
strategies aimed at inclusive labour markets, access to quality services and adequate
minimum income. The EESC also welcomed the Commission's Recommendation of
closer involvement and better coordination at the national level. However, it underlined
the need for personalisation of interventions.
ETUC (European Trade Union Confederation) took part in the 2007 consultation
process and underlined some essential conditions for the
strategy’s
implementation: a) not to reduce the debate to an excessively “workfare”
approach, i.e. prioritising work at all costs; b) to recognise not only people’s ability
to do their jobs but also their social environment; c) to strengthen the link between
social protection systems and the level of exclusion; d) Guaranteed Minimum
income must be a condition and should not be linked to accepting a job. Moreover, in
its comments on the Commission’s Communication for a Recommendation 15, ETUC
shared the Commission's observations that access to quality employment is one of the
key elements for breaking the spiral of poverty and social exclusion and supported the
idea of developing an integrated approach to active inclusion. However, ETUC
considered “that the Commission lacks ambition and boldness in its proposal for a
Recommendation. Indeed, it questions the "added value" and above all the relevance of
this proposal, which does nothing more than incorporate most of the provisions
contained in the 1992 proposals”.

12
13

14

15

http://www.eapn.eu/en/what-we-do/issues-we-focus-on/active-inclusion-strategy
http://www.eapn.eu/images/stories/docs/EAPN-position-papers-andreports/eapnkeymessagesroundtable2008-en.pdf
OPINION of the European Economic and Social Committee on Social inclusion, Exploratory opinion,
SOC/339, 4 November 2009 http://www.eesc.europa.eu/?i=portal.en.soc-opinions.14329
https://www.etuc.org/sites/www.etuc.org/files/Addendum_to_item_9_Renewed_social_agenda_EN_1.pdf
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BusinessEurope welcomed the Commission’s Recommendation on active inclusion and
agreed with the importance given to sufficient income, inclusive labour markets and
access to services and with the principles listed in the Recommendation to guide
Member States in reforming their social protection systems 16. According to
BusinessEurope, for those able to work, active involvement in the labour market
is the best guarantee against social exclusion. BusinessEurope also underlined
that European employers are committed to mobilising the full potential of the labour
market and indicated its commitment to taking action in the area of active inclusion
and starting negotiations with European social partners.

Notwithstanding these developments, the Active Inclusion policy concept has
stimulated little academic and media debate compared to other EU-level policy
concepts, such as flexicurity (Clegg, 2013). One possible reason may have to do with the
dramatic change in the economic context. The labour market and macroeconomic effects
of the financial and economic crisis in 2008 changed the social policy priorities, putting
the need to manage high unemployment and spiralling public sector deficits at the top of
the policy agenda. While the Council’s 2008 conclusions emphasised that Active Inclusion
strategies at the national level are ‘all the more necessary’ in the context of such a
major crisis, investing in the improvement of policies for groups facing complex barriers
to employment, or for the working poor, became an even more demanding test for
Member States, especially those most hit by the crisis.

16

Active inclusion of people excluded from the labour market - Position on the Commission's
Recommendation, December 2008
http://www.businesseurope.eu/DocShareNoFrame/docs/2/LCMDMPOCAGHLEBKEAKMIOBNHPDBW9DP6TG9L
TE4Q/UNICE/docs/DLS/2008-02379-E.pdf
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2. STOCKTAKING: ACTIVITIES AND INITIATIVES BY
THE EUROPEAN COMMISSION
The following chapter is aimed at presenting and discussing Commission activities on
Active Inclusion since 2008. Attention is posed on the contribution of these activities to
the whole Active Inclusion strategy and to the way this contribution has been monitored
and assessed.
2.1

Commission activities on Active Inclusion since 2008

At the outbreak of the economic crisis, the European Commission engaged in a
concerted effort to realign European economies along the path of smart, inclusive
growth. This was reflected in the launch of the Europe 2020 Strategy. The Europe
2020 Strategy, which was agreed upon by the Member States at the June 2010
European Council, set five headline targets in employment, research and
development/innovation, climate change, education and poverty. Three of the five
targets are related to active inclusion policies 17:
•

Employment: 75 % of the 20- to 64-year-olds employed;

•

Education: reducing school drop-out rates below 10 percent; at least 40 percent
of 30-34 year-olds completing tertiary education;

•

Poverty: reduction of the number of Europeans living below national poverty lines
by 25 %, lifting 20 million people out of poverty.

Although the Europe 2020 Strategy does not specifically refer to the Active Inclusion
Strategy, flagship initiatives under the three priorities of smart, sustainable and inclusive
growth are linked to the objective of the active inclusion strategy. This is notably the
case for the European Platform against Poverty and Social Exclusion 18, the
Agenda for new Skills and Jobs and the Youth on the Move initiatives.
Within the general context described above, the Commission undertook a number of
activities (in the form of policy activities, studies and/or network/platform
implementation and funding) on each strand of the Active inclusion strategy as well as
on an integrated approach. The table below lists all of them, giving the short name of
each and indicating with a cross the presence of the issue in the document. It shows that
there is a formal balance in the activities that the European Commission is carrying out
in the three active inclusion strands and also an attempt to implement specific initiatives
to bring home the importance of developing an integrated approach in this field.

17

18

Social Investment Package, Commission Staff Working Document , Follow-up on the implementation by the
Member States of the 2008 European Commission Recommendation on active inclusion of people excluded
from the labour market - Towards a social investment approach, Brussels, 20.2.2013, SWD(2013) 39 final
COM (2010) 758 final
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Table 1 : Commission activities since 2008
Title of the document

Income support

Inclusive LM

Commission activities
Council Conclusions on common active
inclusion principles to combat poverty
X
X
more effectively 19 - December 2008
Europe 2020 – A strategy for smart,
sustainable, and inclusive growth 20 –
X
X
March 2010
The European Platform against Poverty
and Social Exclusion 21 – December
X
X
2010
A
Voluntary
European
Quality
Framework for Social Services 22 - 2010
Communication on Early Childhood
Education 23 - February 2011
Employment Package – April 2012 24
X
Social Investment Package for Growth
and Cohesion which the European
X
X
Commission 25 - February 2013
Proposal
for
a
Council
Recommendation
on
Long
Term
X
X
Unemployed 26
Studies/ networks funded by the Commission
Study on Active Inclusion of Migrants 2012 27
Assessment of the implementation of
the
European
Commission
x
X
Recommendation on active inclusion: A
study of national policies - 2013
Eurocities – Cities for Active Inclusion
x
X
– 2009-2013
28
European Minimum Income Network
X
– 2013
European
Reference
Budgets
X
Network 29 - 2014
30
Active Inclusion Learning Network is
a learning network funded through the
European Commission Employment,
Social Affairs and the Inclusion
Directorate General.

19
20

21
22
23
24
25
26

27
28
29
30

Access to
Quality
Services

Integrated
approach

X

X

X

X

X
X

X

X

X

X

X

x

X

x

x

EMPLOYMENT, SOCIAL POLICY, HEALTH Council meeting, Brussels, 17 December 2008
COM (2010) 2020 http://ec.europa.eu/eu2020/pdf/COMPLET %20EN %20BARROSO %20 %20 %20007 %20%20Europe %202020 %20- %20EN %20version.pdf.
COM (2010) 758 http://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:52010DC0758&from=EN.
SPC/2010/10/8 final http://ec.europa.eu/social/BlobServlet?docId=6140&langId=en.
COM(2011) 66 final http://eur-lex.europa.eu/LexUriServ/LexUriServ.do?uri=COM:2011:0066:FIN:EN:PDF.
COM(2012) 173 http://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:52012DC0173&from=EN.
COM(2013) 83 final http://ec.europa.eu/social/BlobServlet?docId=9761&langId=en.
Brussels, 17.9.2015 COM(2015) 462 final 2015/0219 (NLE) Proposal for a COUNCIL RECOMMENDATION On the
integration of the long-term unemployed into the labour market {SWD(2015) 176 final}
http://ec.europa.eu/social/BlobServlet?docId=14480&langId=en
http://www.iza.org/en/webcontent/publications/reports/report_pdfs/iza_report_43.pdf
http://emin-eu.net/.
http://www.referencebudgets.eu/.
http://www.isfol.it/isfol-europa/reti/reti-transnazionali-del-fse/nuove-reti-di-apprendimento-tematichetrasnazionali-2013-2014/active-inclusion-learning-network.
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Title of the document

EaSI program 31- 2014-2020
PROGRESS 32
ESF 332007-2013
ESF 342014-2020

Income support

Inclusive LM

Funding streams
X
X
X
X

X
X
X
X

Access to
Quality
Services

Integrated
approach

X
X
X
X

X
X
X
X

As emerges clearly from the Table, several initiatives have been put in place by the
European Commission to support and guide Member States activities.
With specific regard to income support, one of the main initiatives carried out by the
European Commission is related to the Social Investment Package (SIP) that is a
crucial initiative also for the other active inclusion strands and for carrying out an
integrated approach to the active inclusion strategy. The SIP in fact focuses on different
issues, ranging from the efficiency of overall social spending to the gender pay gap, early
years provision and active ageing (European Commission, 2013a)3. It was published in
2013 to support Member States in their efforts to emerge from the crisis within the current
budget constraints. In its SIP the Commission recalls that the level of the minimum
income should be high enough for a decent life and at the same time help people to
be motivated and activated to work. The main challenges identified regarding minimum
income schemes are their adequacy, their coverage and the non-take-up.
At the same time, the Commission identified two complementary approaches related to
minimum income schemes: (i) raising awareness of their importance, accomplished
through the European Minimum Income Network 35 for mutual learning and the
exchange of best practices on minimum income; (ii) measuring the adequacy of income
support, by monitoring its adequacy as part of the European Semester 36 and developing
with Member States a common EU methodology on reference budgets 37; to this end the
European Reference Budgets Network 38 has been set up.

31

32
33
34

35

36

37

38

REGULATION (EU) No 1296/2013 OF THE EUROPEAN PARLIAMENT AND OF THE COUNCIL of 11 December 2013
on a European Union Programme for Employment and Social Innovation ("EaSI") and amending Decision No
283/2010/EU establishing a European Progress Microfinance Facility for employment and social inclusion,
http://eur-lex.europa.eu/LexUriServ/LexUriServ.do?uri=OJ:L:2013:347:0238:0252:EN:PDF
http://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:32013R1304&from=EN.
http://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:32013R1304&from=EN.
REGULATION (EU) No 1304/2013 OF THE EUROPEAN PARLIAMENT AND OF THE COUNCIL of 17 December 2013
on the European Social Fund and repealing Council Regulation (EC) No 1081/2006 http://eurlex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:32013R1304&from=EN.
The European Minimum Income Network (EMIN) is a two-year project (2013-2014) funded by the European
Commission, which has the aim of building consensus to take the necessary steps towards progressive
realisation of adequate and accessible minimum income schemes in EU Member States, in line with the
European Commission’s Active Inclusion Recommendation of 2008, the Europe 2020 strategy and in the context
of the European Platform against Poverty and Social Exclusion.
Each year, the Commission undertakes a detailed analysis of EU Member States' plans for budgetary,
macroeconomic and structural reforms and provides them with Recommendations for the next 12-18 months.
The European Semester starts when the Commission adopts its Annual Growth Survey, usually towards the end
of the year. This document sets out EU priorities to boost job creation and growth. The Commission
simultaneously publishes its Alert Mechanism Report in the context of the Macroeconomic Imbalance Procedure.
A common theoretical and methodological framework is needed to ensure that reference budgets reflect
acceptable standards of living that are comparable across Member States and take due account of the social
needs and the institutional context at the local, regional and national level.
The European Reference Budgets Network is a pilot project, funded by the European Commission, which
aims to develop a common methodology to construct high-quality comparable reference budgets in all EU
Member States, and establish a network of experts that will provide intellectual and practical support for the
design and development of complete reference budgets in all EU Member States, in line with this common
methodology.
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To help EU countries reach the headline target of lifting 20 million people out of poverty
and social exclusion, the European platform against poverty and social exclusion was
launched in 2010 as one of seven flagship initiatives of the Europe 2020 strategy for smart,
sustainable and inclusive growth. The Platform provides the basis for a joint commitment
among national governments, EU Institutions and key stakeholders to fighting poverty and
social exclusion, focusing on the policy objectives set out in the SIP. In line with the 2008
Recommendation, the SIP in particular “sets out a strong case for the contribution that
well-designed social policies can make to economic growth as well as to protecting people
from poverty and acting as economic stabilisers. It stresses that welfare systems fulfil three
functions: social investment, social protection and stabilisation of the economy. Social
investment helps to “prepare people to confront life’s risks, rather than simply ‘repairing’
the consequences” (European Commission, 2013b). The Annual Convention of the
European Platform against Poverty and Social Exclusion provides a valuable
opportunity for dialogue between policy-makers, key stakeholders and people who have
experienced poverty. Its main objectives are: (i) to take stock of progress made towards
the Europe 2020 target; (ii) to review the implementation of the Platform actions; (iii) to
provide suggestions for future actions.
Also with regard to the inclusive Labour Market strand, several initiatives were launched
and carried out. The Employment package 39, launched in April 2012, is a set of policy
documents looking into how EU employment policies intersect with a number of other policy
areas in support of smart, sustainable and inclusive growth. It identifies the EU areas with
the greatest potential for job creation and the most effective ways for EU countries to
create more jobs. Measures are proposed in particular in the areas of supporting job
creation, reforming labour markets, investing in skills and improving EU governance.
In addition, the Commission Staff Working Document, in the SIP, highlighted in-work
poverty and the disincentives to work – linked to tax & benefits systems – as two
major problems calling for urgent action. The working document also gives detailed advice
for governments on how to boost inclusion, stressing (i) the need for actions to help both
employers and workers; and (ii) the need for a personalised approach, based on
jobseekers’ needs. The Commission also recommends making more use of the European
Social Fund to help EU governments put effective strategies in place.
The Council Recommendation on Long-Term Unemployed brings up the importance of
a job integration agreement which should consist of a tailor-made plan to bring the longterm unemployed back to work. It can include, depending on the existing services in each
Member State: (i) mentoring, (ii) help with job searching, (iii) further education and
training, (iv) support for housing, transport, child and care services or rehabilitation. The
job integration agreement should be delivered through a single point of contact to ensure
the continuity and consistency of the support. It should also clearly outline the rights and
responsibilities both of the unemployed and of the organisations providing support. The
proposal also calls for the active involvement of employers through partnerships with the
public authorities, enhancing the range of services they can receive, as well as offering
them targeted financial incentives.
As for the access to quality services, again the SIP stresses the role of quality integrated
and personalised services in: (i) developing people's skills and capabilities; (ii) improving
the opportunities open to them; (iii) helping them use their potential to the full throughout
their lives. Attention to access to quality services is also paid with regard to specific target
groups. For example, in the study on active inclusion of migrants, attention focuses on the
inequalities experienced by migrants in having access to services.
39

COM (2012) 173 final
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The Commission supports the development (within the Social Protection Committee) of
a voluntary EU quality framework 40 providing guidelines on how to set, monitor and
evaluate quality standards. This initiative is part of a strategy which includes financing
(via the PROGRESS programme) of bottom-up, transnational projects to develop
mechanisms for defining, measuring, assessing and improving the quality of social services.
In this line, a Communication on Early Childhood Education and Care (ECEC) was
drafted in 2011. The development of quality ECEC services represents a social investment
for the future generations but at the same time it enables reintegration in the labour
market of inactive parts of population (in particular women and lone parents).
Recently, in September 2015, the European Commission has adopted a proposal for a
Council Recommendation on the integration of the long-term unemployed into the labour
market. 41 The Commission proposed guidance to Member States to better help long-term
unemployed return to work. The proposal foresees that all jobseekers, who have been out
of work for more than 12 months, receive an individual assessment and that they
receive a job integration agreement, offering them a concrete and personalised plan
back to work, before reaching 18 months of unemployment. It looks into the services that
are offered to long-term unemployed to help them to re-enter the labour market and
proposes specific actions to strengthen them. It also draws on best practices gathered by
Member States.
Further, the Commission is planning for 2016 a study on the integrated delivery of
social services aiming at the activation of minimum income recipients in the labour market
to highlight success factors and reform pathways 42.
As for the integrated approach, the Commission has focused on an integrated approach
since the Council Conclusions on common active inclusion principles of 2008 and then in
few, but important policy documents such as the Social Investment Package for Growth and
Cohesion and in its main funding programmes.
The SIP also focuses on integrated packages of benefits and services, stressing the
importance of prevention activities. Indeed the SIP is still the main reference, especially
with regard to the need focus more attention on integrated social service delivery (i.e. onestop shops), which is considered crucial to improve both efficiency and effectiveness,
having a positive impact on cutting costs, avoiding duplication and loopholes, making it
easier to pool information and knowledge, and facilitating the identification of needs and
adapted responses.
The European Social Fund and the new EaSI programme 43 are considered crucial to
provide financial support to develop and modernise social services within the framework of
an integrated approach to the Active Inclusion Strategy.
As defined by the ESF regulation “The ESF should improve employment opportunities,
strengthen social inclusion, fight poverty, promote education, skills and life-long
learning and develop active, comprehensive and sustainable inclusion policies in
accordance with the tasks entrusted to the ESF by Article 162 of the Treaty on the
Functioning of the European Union” 44. Moreover the ESF should aim to promote
employment, improve access to the labour market, paying particular attention to
40
41
42
43

44

A voluntary European quality framework for social services, SPC/2010/10/8 final.
SWD(2015) 176 final
http://ec.europa.eu/social/main.jsp?catId=624&langId=en&callId=466&furtherCalls=yes
The Employment and Social Innovation (EaSI) programme is a financing instrument at EU level to promote a
high level of quality and sustainable employment, guaranteeing adequate and decent social protection,
combating social exclusion and poverty and improving working conditions.
REGULATION (EU) No 1304/2013 OF THE EUROPEAN PARLIAMENT AND OF THE COUNCIL of 17 December
2013 on the European Social Fund and repealing Council Regulation (EC) No 1081/2006
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those who are furthest from the labour market and promote social inclusion and
prevent and combat poverty with a view to breaking the cycle of disadvantage
across generations. This implies mobilising a range of policies targeting the most
disadvantaged people regardless of their age including children, the working poor and
older women. The Regulation also calls to pay attention to the participation of those
seeking asylum and refugees. Furthermore, it says that “the ESF may be used to
enhance access to affordable, sustainable and high quality services of general
interest, in particular in the fields of health care, employment and training services,
services for the homeless, out of school care, childcare and long-term care services”. The
expected impact is high in consideration of the fact that the resources allocated for the
period 2014-2020 amount to 24.8 % of the Structural Funds budget, for a total of more
than EUR 86 billion (actual allocation after Partnership agreement adoption). 45
2.2

Monitoring and mutual learning

The Recommendation makes specific reference to the monitoring of active inclusion
policies under the open method of coordination on the basis of close cooperation
between the Social Protection Committee and the Employment Committee (Article 6).
While the Commission in its proposal invites the Member States "to improve
indicators and information systems in order to upgrade capacity to produce up-todate comparable information across all active inclusion pillars", the proposal remains
rather vague as regards regular monitoring by the Commission and in general at
European level. The Council conclusions complement this dimension by inviting the
Commission "to ensure a regular review in the joint reports on social protection and
social inclusion of the implementation of the active inclusion strategy".
The Joint Report on Social Protection and Social Inclusion of 2010 systematically
integrates the principles and policies of active inclusion. It calls, for example, for
"comprehensive exit strategies based on active inclusion principles in order to reduce
welfare dependency”, and reviews the minimum income support in Europe. In addition,
the Social Protection Committee indicators sub-group has scheduled work on
methodologies and measures of adequacy of minimum income support. 46
While no regular monitoring takes place of the Active Inclusion strategy as whole, since
2012 the Commission has commissioned several studies to analyse the level of
implementation of the Recommendation in EU Member States including one general
assessment and, in 2015, on specific aspects, such as integrated service delivery and
integration of long-term unemployed. 47
The general assessment study analyses the level of implementation of the
Recommendation in EU Member States. The European Commission has involved
several national stakeholders in this process. In particular, the members of the European
Network of Independent Experts on Social Inclusion were asked to prepare country
reports on the implementation of the Active Inclusion Recommendation in their Member
States. The setting up of the monitoring system appears, however, less structured than
the one implemented with the recent Youth Guarantee 48. Although the general
45
46
47

48

http://ec.europa.eu/esf/main.jsp?catId=443&langId=en
Social Protection and Social Inclusion
Frazer and Marlier (2013), Assessment of the implementation of the Recommendation on active inclusion: a
study of national policies, and also more specific studies dedicated to each of the strands (Scharle A. (2015),
Literature review and identification of best practices on integrated social service delivery; Bouget D., Frazer H.,
Marlier E., Sabato S., Vanhercke B., (2015a) Social Investment in Europe - A study of national policies, April
2015; Bouget D., Frazer H., Marlier E. (2015b), Integrated approach for the long-term unemployed A study on
national policies, June 2015.
Assessment of the implementation of the European Commission Recommendation on active inclusion: A study
of national policies.. This difference may be due to developments in EU policymaking as well as to budget
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assessment provides for a quite comprehensive study, a more regular and systematic
assessment (at least every year) covering all strands and the way the integrated approach
is carried out would be more productive.
As a next step, this study analyses guiding and monitoring activities by the Commission
within the so-called European semester which is an annual cycle of strategy reports
(Annual Growth Survey), setting of strategic policy priorities in the European Employment
Guidelines, National Reform Programmes, and country-specific recommendations following
an assessment of the situation in a given Member State.
To conclude from our analysis, active inclusion is regularly being referred to, even if the
system as a whole shows minor inconsistencies: For the Annual Growth Surveys (AGS),
which set out what more can be done at EU level to help Member States return to higher
growth levels and include a social dimension, it is interesting to note that the AGS from
2012 to 2014 referred to the importance of active inclusion policies, while the AGS 2015
published in November 2014 focused on efficient expenditures only:
•

Since 2012 the Annual Growth Survey is addressing the need for Member States to
give priority to improving the effectiveness of social protection systems but at the
same time implementing active inclusion strategies encompassing labour
market activation measures, and adequate and affordable social services to prevent
marginalisation of vulnerable groups, while ensuring access to services supporting
integration in the labour market and in society, including by ensuring access to a
basic payment account, electricity supply to vulnerable customers and access to
affordable housing (AGS, 2012).

•

In 2013 the AGS suggested to promote additional efforts to ensure the effectiveness
of social protection systems in countering the effects of the crisis, by promoting
social inclusion and preventing poverty through active inclusion strategies,
encompassing “efficient and adequate income support, measures to tackle poverty,
including child poverty, as well as broad access to affordable and high-quality
services, such as social and health services, childcare, housing and energy supply.
The link between social assistance and activation measures should be strengthened
through more personalised services (‘one-stop shop’) and efforts to improve the
take-up of measures by vulnerable groups” (AGS, 2013).

•

In 2014, European Commission still urged the development of active inclusion
strategies able to encompass efficient and adequate income support, activation
measures as well as measures to tackle poverty, including child poverty, and broad
access to affordable and high-quality services, such as social and health services,
childcare, housing and energy supply. The attention was focused on good
performance of social protection systems, considering it essential to support social

implications of European initiatives. In general, monitoring systems have gained weight at European level (e.g.
European Semester, Public Employment Services Network, Proposal for a Council Recommendation on LongTerm-Unemployment). On the other hand, the Youth Guarantee involves the activation of substantial financial
resources at the EU level. In the case of the YG, all Member States had to present comprehensive Youth
Guarantee Implementation Plans, complying with the deadlines set by the European Council. The Plans identify
precisely, in each Member State, the measures to be taken to implement the Youth Guarantee. They outline the
timeframe for youth employment reforms and measures, the respective roles of public authorities and other
organisations, and how it will be financed. These Plans and their implementation have been assessed by the
Commission within the context of the European Semester – the EU's reinforced economic surveillance
framework. Multilateral surveillance reviews are also taking place on the implementation of the Youth
Guarantee. To underpin Youth Guarantee schemes with credible data, and enable support monitoring and
continuous improvement, the Employment Committee developed an Indicator Framework for Monitoring the
Youth Guarantee, which received political support from the Ministers of Employment at EPSCO Council on 11
December 2014. Annual data collection started in 2015."
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change and reduce inequalities and poverty over time. How to develop active
inclusion strategies was expressed similarly to 2013.
•

A shift can be seen in 2015 when more attention was given to the expenditure
side, calling for a prioritisation of productive public investment and more growthfriendly items of current expenditures, without any mention of active inclusion:
“Welfare systems should play their role to combat poverty and foster social
inclusion. The efficiency of existing expenditure programmes in achieving their
targets should be enhanced by the adoption of reforms and other measures, such as
spending reviews... Sharing the results and experience gained from these reviews
more widely should be part of the overall governance system” (AGS, 2015).

The European Employment Guidelines adopted by the Council in July 2010 (in force
until 2015) say in the narrative that "the policies of the Union and Member States’ reform
programmes should also aim at ‘inclusive growth’ ... while ensuring adequate, sustainable
social protection and active inclusion to prevent and reduce poverty". 49
Correspondingly, Guideline 10 on Social Inclusion includes a reference to the principles of
active inclusion policies, as do the new Employment Guidelines adopted in 2015:
Employment Guidelines 2010 and 2015:
Guideline 10/2010: Promoting social inclusion and combating poverty
... Empowering people and promoting labour market participation for those furthest away
from the labour market while preventing in-work poverty will help fight social exclusion.
This would require enhancing social protection systems, lifelong learning and
comprehensive active inclusion policies to create opportunities at different stages of
people’s lives and shield them from the risk of exclusion, with special attention to women.
Social protection systems, including pensions and access to healthcare, should be
modernised and fully deployed to ensure adequate income support and services — thus
providing social cohesion — whilst remaining financially sustainable and encouraging
participation in society and in the labour market.
Guideline 8/2015: Fostering social inclusion, combatting poverty and promoting
equal opportunities
... Social protection systems should promote social inclusion by encouraging people to
actively participate in the labour market and society. Affordable, accessible and quality
services such as childcare, out-of-school care, education, training, housing, health services
and long-term care are essential. Particular attention should also be given to basic services
and actions to prevent early school leaving, reduce in-work poverty and fight poverty and
social exclusion. For that purpose, a variety of instruments should be used in a
complementary manner, in line with the principles of active inclusion, including
labour activation enabling services, accessible quality services and adequate income
support, targeted at individual needs. Social protection systems should be designed in a
way that facilitates take-up for all those entitled to do so, supports protection and
investment.
Since then the Country Specific Recommendations (CSRs) have included social and
employment issues. The items addressing employment and social policies cover issues
relating to the pension system and the wage system, youth unemployment, labour market
segmentation, education reform, poverty and social exclusion. It is worth underlining that
the notion of active inclusion does not form part of the CSRs. However, being
intended to give Recommendations for specific areas or disadvantaged groups, CSRs take
49

http://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:32010D0707&from=EN
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up concepts which refer to the three active inclusions strands or to the
development of an integrated approach. For example, in 2015, the European
Commission suggested to issue CSRs addressing specific at-risk-of poverty and social
exclusion in several Member States: in ES and HR it was suggested to promote
effectiveness of social transfers; in FR, HU, IE, HR, LT, LV, RO it was suggested to promote
adequacy/coverage of unemployment benefits/social assistance and link to activation; in IE
to tackle Childhood poverty, and in EE, the inclusion of disabled.
The following box reports an example of the latest CSRs (2015) for Bulgaria focussing on
active inclusion related issues.

Box 4 :

CSR (2015) example on active inclusion related issues –
Recommendations for Bulgaria

Improve the efficiency of the Employment Agency by developing a performance monitoring
system and better targeting the most vulnerable, such as low-skilled and elderly workers,
the long-term unemployed and Roma.
Extend the coverage and effectiveness of active labour market policies to match the profiles
of jobseekers, and reach out to non-registered young people who are not in employment,
education or training, in line with the objectives of a youth guarantee. Improve the
effective coverage of unemployment benefits and social assistance and their links
with activation measures.
Take forward comprehensive review of minimum thresholds for social security contributions
so as to ensure that the system does not price the low-skilled out of the labour market.
Establish, in consultation with social partners, transparent guidelines for the adjustment of
the statutory minimum wages taking into account the impact on employment and
competitiveness.
In order to alleviate poverty, further improve the accessibility and effectiveness of
social services and transfers for children and older people
To conclude, apart from the most recent Annual Growth Survey available for this study, the
European Commission has systematically integrated the policy dimension of active inclusion
into the European semester. In this regard, the Active Inclusion Recommendation has had
a considerable impact on European policymaking, even if the overall monitoring system is
less concrete and binding compared to the more targeted Youth Guarantee, which provides
for regular monitoring in EMCO and within the European semester including country-specific
recommendations. 50
The European Commission is also expected to encourage, monitor and evaluate active
inclusion policies with support from the PROGRESS programme (the Community
Programme for Employment and Social Solidarity). To this end, the EU Commission
provides common analytical frameworks to facilitate the evaluation of policies and
identification and exchange of best practices. The Peer Review in Social Inclusion and
Social Protection and the Assessment by a Network of Independent Experts in Social
Inclusion were established to support this process. These are both sub-programmes of
PROGRESS. Under the Peer Review in Social Inclusion (an OMC instrument), several studies
have been devoted to the themes of “promoting active inclusion”, proposing suggestions for
action.
In accordance with the Recommendation and the Council conclusions, the Commission has
also supported a number of further mutual learning activities. Among other initiatives that
50

http://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:32013H0426%2801%29&from=EN
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bring added value in terms of integrated approach, it is worth mentioning the ESF Active
Inclusion Learning Network 51 which is aimed at enhancing the exchange among Member
States on (integrated) strategies, approaches and initiatives that are carried out at Member
State level. According to the network’s final report (Durnescu, 2015) “more should be done
to encourage independent and robust evaluation of the current practices. Interventions
should be designed and implemented locally based on a paradigm that combines social,
educational and entrepreneurial mind-sets. Local interventions should be part of wider
inclusive anti-poverty national or European policies. Employers should be more involved in
designing employment interventions starting from their economic interests. More attention
should be paid to making employment interventions as economically viable as possible.
Innovation should be supported by allowing more risk taking by the funders. Changing the
model of financing from funding services and activities to funding individual pathways to
decent lives looks like a promising line to take”.
Another initiative analysed, is the one carried out by EUROCITIES and funded by the
Commission to better analyse and exchange integrated approaches at local level. In 2009,
Eurocities undertook a pilot project with five cities to determine the most effective
approach for analysing existing active inclusion practice and sharing examples with other
cities. This pilot project formed the basis of the five year Cities for Active Inclusion
partnership (2009-2013), which focused on promoting active inclusion at city level. Ten
cities were involved: Barcelona, Birmingham, Bologna, Brno, Copenhagen, Krakow, Lille
Metropole-Roubaix, Rotterdam, Sofia and Stockholm. Thanks to the pilot project it was
possible to identify factors that can affect active inclusion, including: the quality of
social services, the role of the social economy, youth employment, social innovation,
demographic change, preventative and targeted approaches, social clauses in procurement
and social return on investment.
While many activities have been taken, no roadmap has been elaborated for a systematic
building-up strategy to guide the Member States as requested by the European Parliament
in its resolution and also by several civil society organisations, such as EAPN.

51

http://cep-probation.org/final-conference-active-inclusion-learning-network/
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3. THE IMPACT OF THE RECOMMENDATION AT MEMBER
STATE LEVEL
The following analysis is based upon the studies commissioned by the European
Commission to evaluate the level of implementation of the Recommendation in EU Member
States. Up to now, one study evaluates the implementation of the whole strategy while
others are dedicated to particular aspects. 52. Each study uses different categories to assess
the level of implementation of the policies under analysis, which are explained in ANNEX 5.
These are complemented by four country fiches which were selected under the following
criteria:
•

France and Germany are two Continental European countries with a common
approach in favour of active inclusion but opposite economic trends and different
levels of government where active inclusion policies are managed (France more
centralised, Germany more decentralised to the Länder);

•

one Southern European country (Italy) hit hard by the economic crisis, with a
fragmented social protection system and a policy approach more inclined to promote
passive measures rather than integrated active inclusion measures;

•

one Eastern European country (Poland), not particularly hit by the economic crisis,
where a broad and comprehensive National Programme for Counteracting Poverty
and Social Exclusion is being implemented.

The country fiches were guided by the following questions which are of particular
interest for the Employment and Social Affairs Committee:

52

•

To what extent are Member States implementing an integrated, holistic policy
approach and what has been achieved within each of the three strands?

•

With regard to Income support (Strand 1), are the national approaches tailored to
the particular needs of those in difficult social situations and those in particular
employment relationships, such as casual, temporary employment?

•

With regard to Inclusive labour markets (strand 2), is emphasis placed on those
more easily brought into the labour market (cherry-picking)? Are activation more
supporting or controlling?

•

With regard to Quality services (strand 3), are affordable services readily available,
such as public transport, childcare or other dependent care? How is the quality of
employment and social services assessed?

in particular, among the texts considered are Frazer and Marlier (2013) Assessment of the implementation of
the Recommendation on active inclusion: a study of national policies, synthesis report, Network of Independent
Experts on Social Inclusion, January 2013 (funded by the European Community Programme for Employment
and Social Solidarity (European Commission)); Scharle A. (2015), Literature review and identification of best
practices on integrated social service delivery (funded by the European Commission - Directorate-General for
Employment, Social Affairs and Inclusion); Bouget D., Frazer H., Marlier E., Sabato S., Vanhercke B., (2015a)
Social Investment in Europe - A study of national policies, April 2015; Bouget D., Frazer H., Marlier E. (2015b),
Integrated approach for the long-term unemployed A study on national policies, June 2015 (funded by the
European Commission - Directorate-General for Employment, Social Affairs and Inclusion); Social Protection
Committee (2015a) Review of Recent Social Policy Reforms for a fair and competitive Europe.
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Where examples, good practices or challenges in one or more Member States are
highlighted, it is either because the independent experts from these countries have
emphasised the particular point or because they represent a good illustration of the issue
under discussion. Consequently, the fact that a particular country is or is not mentioned
does not mean that the point does not apply to other countries.

3.1

Implementation of an
coordinated approach

integrated

comprehensive

strategy

and

a

The first important point recommended by the Commission to Member States through the
Recommendation concerns the implementation of an integrated comprehensive
strategy based on:
a. “A comprehensive policy design defining the right mix of the three strands of the
active inclusion strategy, taking account of their joint impact on the social and
economic integration of disadvantaged people and their possible interrelationships,
including synergies and trade-offs;
b. integrated implementation across the three strands of the active inclusion
strategy to address the multifaceted causes of poverty and social exclusion
effectively and enhance coordination between public agencies and services which
deliver active inclusion policies;
c. policy coordination among local, regional, national and EU authorities in the light
of their particular roles, competences and priorities” 53.

The stocktaking and assessment of the achievements at Member State level is realised
following the first guiding question behind the analysis.

Guiding question:
To what extent are Member States implementing an integrated, holistic policy
approach and what has been achieved within each of the three strands?

On the evidence of the comparative analysis based on the literature review it can be stated
that Member States have made progress in this direction but there is still a lot to be done
for modernisation of the social protection systems across the European Union (Bouget,
2015a).

53

European Commission (2008) Commission Recommendation 2008/867/EC of 3 October 2008 on the active
inclusion of people excluded from the labour market
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Table 2 : Towards an integrated approach in Member States
Integrated approach Integrated approach
(for those who can
(for those who can't
work)
work)

Coordination 54
between
employment, social
assist. and social
services

BE

partial

no

medium

BG

partial

partial

medium

CZ

partial

partial

weak

DK

yes

yes

medium

DE

partial

no

medium

EE

no

no

medium

IE

partial

no

medium

EL

no

no

weak

ES

partial

partial

medium

FR

yes

partial

medium

HR

-

-

weak

IT

no

no

weak

CY

partial

partial

medium

LV

no

no

medium

LT

no

no

weak

LU

partial

partial

medium

HU

partial

partial

weak

MT

yes

partial

medium

NL

yes

yes

medium

AT

partial

partial

medium

PL

yes

no

weak

PT

partial

partial

weak

RO

partial

partial

medium

SI

partial

yes

very good

SK

partial

partial

medium

FI

yes

partial

medium

SE

yes

no

weak

UK

partial

partial

weak

Frazer and Marlier (2013)

Frazer and Marlier (2013)

Bouget (2015b)

Source:

The independent expert assessment by Frazer and Marlier (2013) analyses the level of
development and implementation of a fully comprehensive policy design “which defines
54

Here the term ‘coordination’ is used in the sense of integrated implementation
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the right mix of the three strands of the active inclusion strategy, taking account of their
joint impact on the social and economic integration of disadvantaged people and their
possible interrelationships, including synergies and trade-offs”. According to this study, in
2013 this was only evident in 7 Member States (DK, FI, FR, MT, NL, PL, SE) for people who
can work and in just three Member States (DK, NL, SI) for people who cannot, but most of
the Member States at least partially presented a comprehensive policy design, as can be
seen in table 3.

Table 3 : Level of Implementation of an integrated approach
Level of Implementation of an integrated approach
Yes for people who can work

DK, FR, MT, NL, PL, FI, SE

Yes for people who can't work
Partial for people who can work and for people
who can't
Yes or partial for people who can work and no
for people who can't
No both for people who can work and for people
who can't

DK, NL, SI
BG, CZ ES, CY, LU, HU, MT AT,
PT, RO, SK
BE, DE, IE, PL, SE
EE, EL, IT, LV, LT

Source: Frazer and Marlier (2013)
In 2013, Frazer and Marlier observed that only limited advances have been made in the
direction of promoting a more integrated approach, where different social policies
reinforce each other to be more effective in reducing people’s risk of poverty and improving
their job prospects. Also where reforms were introduced, mainly they were separate
and differentiated tools for the different target groups or the different objectives to
be reached, and even where in some Member States progress was noticeable, it was
uneven and partial. Another issue evidenced was that even in countries where a
comprehensive strategy was present and all three strands were playing a role in the active
inclusion strategy, their relevance appeared imbalanced and “far greater attention is
given to the inclusive labour market strand, and in particular to activation measures, than
to the adequate income support and access to quality services” (Frazer and Marlier, 2013).
Since then some Member States have introduced reforms in their welfare systems. It is
equally true that in most countries reforms introduced in the direction of active
inclusion were not intended to promote a more integrated and comprehensive
system: indeed, they focus on specific policies (in particular the labour market) or specific
target groups. Active inclusion remains in many cases a sectoral perspective aimed
to promote labour market activation of different target groups. A few countries have
in any case moved in this direction:
•

such is the case is the case of the CZ where, in January 2014, the government
“approved a comprehensive 'Strategy on Social Inclusion 2014-2020', which
represents a complex approach to fighting poverty, combining access to housing,
social services, access to health services and other elements” (Social Protection
Committee, 2015a).

•

among those that were in the last group in 2013 (No integration either for those
who can work or for those who can't) EE and LV in 2015 are considered countries
with medium coordination and among those in the second group DE, BE, IE and PL
have all reformed their welfare systems in at least one policy strand, if not more.
SE, on the contrary, is described as still having some way to go to achieve a fully
integrated approach (Bouget, 2015b).
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From a more operative perspective, the studies also analysed the way the comprehensive
strategy has been implemented and whether the three strands of the strategy have been
implemented in a coordinated frame to reduce fragmentation between levels of governance
and agencies.
According to the Recommendation, policy coordination implies coordination among
local, regional, national and EU authorities in the light of their particular roles, competences
and priorities. It also implies coordination between public agencies and services
which contribute to delivering active inclusion policies: according to Frazer and Marlier
(2013), there is still quite a long way to go here. In 2013 the fragmentation of
responsibilities and competences across the different public and private agencies still
represented one of the main barriers to coordinated implementation of active
inclusion. Some countries have moved in the direction of reducing such fragmentation, as
in the case of France, described in the country fiche, where a specific initiative to overcome
the barrier has been introduced:
Box 5 : Reduction of fragmented responsibilities
Example from France:
From the institutional point of view, the services provided to the non-employed remain
largely segmented: while the national employment agency Pôle emploi is responsible for
job-search support for the registered unemployed, Departmental councils (Conseil
départementaux) organise the social and job-search support for RSA recipients at the
territorial level of Départements and decide whether to address RSA recipients to
employment operators such as Pôle emploi or to social operators. As regards lone parents,
their social and job-search support is often devoted at the territorial level of Départements
to the Local Family Fund (Caisse d’allocations familiales, CAF). This partition is of course
not neutral since the CAF advisors are mainly social advisors, making activation of lone
parents soft.
A recent partnership between Departmental councils and Pôle emploi may
contribute to reducing the partition of services. On 1 April 2014, the Association of French
Départements (Association des Départements de France, ADF), the State services in charge
with employment and vocational training (DGEFP) and Pôle emploi signed a National
Protocol promoting a “global approach” of social and job-search support 55. Pôle emploi and
Départements are now beginning to cooperate in implementing a global approach implying
coordination of employment and social advisors to improve integration into employment of
not only RSA recipients but also the most vulnerable registered unemployed. This
experience is only now being implemented, and it is therefore too early to assess its actual
impact.
Source: Anne Eydoux – Country fiche

In some countries, a major critical issue resides in the fragmentation between territorial
competences: such fragmentation may result in an overlapping of measures on the same
household, on the one hand, as well as frequent gaps in response to needs, on the other.
Policy coordination is therefore also needed among territorial levels, at least
between local, regional and national governments: positive experimentation in this
respect is being implemented in Italy – one of the countries where these problems are
particularly relevant:

55

Protocole
national
ADF-DGEFP-Pôle
emploi
« Approche
http://www.departements.fr/sites/default/files/Protocole.pdf.
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Box 6 : An attempt to overcome territorial fragmentation through Social funds
Example from Italy:
One of the main problems of the Italian welfare system is related to its fragmentation in
very different regional and local subsystems, the rigidity of a system with a multiplicity of
sectoral and category interventions with inadequate selectivity, the use of economic
benefits instead of provision of services. These are among the main reasons accounting for
the ineffectiveness of Italian social expenditure and the core of the reform of measures to
fight poverty under experimentation. One of the country-specific recommendations (CSR 2
/ 2013) addresses “the need to reinforce the efficiency of public administration and improve
coordination between layers of government”.
Italy’s ESF operational programme (OP) for social inclusion 2014-2020 56 is expected to
contribute substantially to meeting EU and national targets on poverty reduction and of
policy coordination in the area of social inclusion. It is expected to help overcome the
current fragmentation in the provision of health and social services and to produce less
fragmentation in delivery and a new, nationwide database for social service provision
while providing models for improving services at national and regional levels. Italian’s OP
for social inclusion 2014-2020 includes a clear definition of the role and mandate for each
territorial level (national, regional, municipalities) within the implementation of an active
inclusion strategy which should include the experimentation, and then generalisation, of a
national income measure for those further from the labour market. In parallel some of the
regional OP provide more or less explicitly coordination / interaction between structural
funds and regional social planning for the implementation of an active inclusion strategy.
Source: Crepaldi, Pesce, Samek Lodovici - Country fiche

More in general, structural funds represent a pivotal opportunity for many Member States
to fund advance in the direction of implementing an active inclusion strategy:

3.2

•

since the Structural Funds programming period 2007-2013, European funding has
widely supported implementation of an inclusive labour market targeting the most
vulnerable, to tackle barriers to work faced by people with disabilities or health
conditions, lone parents, people aged 50 and over, ethnic minorities, people with no
or low qualifications, young people not in education, employment or training (NEET)
or at risk of becoming NEET, and other disadvantaged groups, including people
experiencing multiple disadvantage;

•

from 2014 onwards, the role of the ESF has been reinforced in the direction of
promoting the active inclusion considering employment as the most effective way
of giving people independence, financial security and a sense of belonging 57.
Implementation of the three strands

To ensure the effectiveness of integrated active inclusion policies in addressing the
multifaceted causes of poverty and social exclusion, the Recommendation establishes that
comprehensive policy design is expected to define the right mix of the three strands of the
active inclusion strategy, taking account of their joint impact on the social and economic
integration of disadvantaged people and their possible interrelationships, including
synergies and trade-offs. To support this evolution it provides common principles and
guidelines for each of the three strands:

56
57

Ministero del lavoro e delle politche sociali Pon Inclusione 2014 2020
http://ec.europa.eu/esf/main.jsp?catId=62
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•

the ‘adequate income support’ strand emphasises the right to basic resources and
social assistance sufficient to lead a life compatible with human dignity, as part of a
comprehensive drive to combat social exclusion, but also the need for minimum
income to be combined with active availability for work or for vocational training
with a view to obtaining work in the case of persons whose conditions permit such
active availability, where appropriate, to be subject to economic and social
integration measures in the case of other persons;

•

the ‘inclusive labour markets’ strand underlines the need to adopt arrangements
covering persons whose condition renders them fit for work to ensure they receive
effective help to enter or re-enter and stay in employment corresponding to their
work capacity, as well as the need to take action against in-work poverty and labour
market segmentation through in-work support. It also addresses the needs of
people excluded from the labour market with a view to facilitating their progressive
reintegration and ensuring access to employment as an opportunity open for all,
tackling labour market segmentation while at the same time promoting quality jobs;

•

the ‘access to quality services’ strand stresses the need for quality services
‘supporting active social and economic inclusion’: in particular, measures should be
taken to provide services which are essential to supporting active social and
economic inclusion policies.

The following table shows the main activities and achievements in the 28 Member States
across the three strands, showing both the current situation and developments over the
last 2/3 years, as assessed by country experts (Bouget 2015a).
Data show that most of the countries have partially implemented the Active Inclusion
Agenda (11 - 14 countries across the strands). Furthermore, in many countries reforms are
ongoing.
However, the state of development varies across the strands:
•

According to the studies analysed the strand 'inclusive labour market' is most
developed with 12 countries performing well and only five characterised as critical.

•

A weaker performance has been found for the strand 'income support' with
eight countries showing a critical situation and no more than five having been
assessed as good.

•

As regards 'quality of services', nearly one of three Member States shows a
critical situation in childcare and even more (11 of 28) when it comes to the extent
of individualised support for long-term unemployed.
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Table 4 : Member States implementation of active inclusion measures
Income support

Country

Inclusive LM
(ALMPs
measures)

Access to Quality
Services - childcare

Extent of
individualised
support
(LTU*)

BE

partial under reform

good

partial - increased

medium

BG

critical

partial under reform

critical under reform

weak

CZ

partial under reform

partial under reform

partial under reform

medium

DK

good

good

good

medium

DE

partial under reform

good

partial - increased

medium

EE

partial

partial - increased

partial - increased

medium

IE

partial

good - increased

partial under reform

medium

EL

critical under exper

partial - increased

critical

weak

ES

critical under reform

critical under reform

good - decreasing

weak

FR

partial under reform

partial under reform

partial - increased

weak

HR

partial under reform

partial - increased

critical

weak

IT

critical under exper

critical under reform

critical

weak

CY

good

good

partial under reform

medium

LV

partial under reform

partial - increased

good

medium

LT

Partial

critical

critical

weak

LU

good under reform

partial under reform

partial - increased

good

HU

partial – decreasing

partial under reform

critical - increased

good

MT

Partial

good

good

good

NL

good

good

good

good

AT

partial under reform

good

partial - increased

good

PL

partial under reform

partial under reform

partial - increased

medium

PT

critical

partial under reform

partial - increased

weak

RO

critical

critical under reform

critical

weak

SI

good – increased

good - increased

good - increased

weak

SK

critical under reform

critical under reform

partial - increased

weak

FI

partial

good

good

medium

SE

n.a.

good

good

medium

UK

critical

good

partial - decreasing

medium

Sources:
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As can be seen from the following table Member States can be divided into 4 groups:

Table 5 : Scope and intensity of implementation (on the basis of table 4)
Level of implementation of active inclusion measures
mainly good or improving with good or medium AT, DK, CY, MT, NL, SI, FI, SE
individualised support
mainly partial but under reform

BE, CZ, DE, EE, FR, IE, LV, LU,
PL

partial with critical aspects

HR, HU, PT, UK

mainly
critical
or
individualised support

decreasing

with

weak BG, EL, ES, IT, LT, RO, SK

Source: Bouget (2015b)

In particular:
1. 8 countries where at least two of the three strands present a good or
improving quality level and which are at the same time able to provide good or
medium individualised support for long-term unemployed: such is the case of all
northern countries (DK, FI, NL, SE) as well as a number of countries belonging to
different policy models, all characterised by recent effective policy reforms. NL is the
only country assessed as good on all four dimensions;
2. the second group includes 9 countries providing partial or targeted support, or
support not adequately covering all target groups in all the three stands but
currently under reform: this is the case in particular of countries belonging to the
continental model (BE, DE, FR, IE, LU) and countries formerly belonging to the
socialist welfare system but which have undergone reforms also benefiting from EU
Structural Funds (CZ, EE, LV, PL). Among these countries LU presents a good
individualised support to LTU while on the contrary in France it is described as weak;
the other countries are described as medium;
3. the third group includes 4 countries providing partial or targeted support but where
at least one strand still shows a critical situation: this is the case of some
former socialist countries (HR, HU) but also PT and UK. All of them present a
different level of implementation of the individualised support to LTU;
4. the fourth group consists of 7 countries which present mainly critical situations or
where reforms recently introduced as a consequence of the economic and financial
crisis are jeopardising the quality or adequacy of the current policy provision. These
countries also share weak individualised support for long-term unemployed; they
comprise southern European Member States (with a typical familistic welfare model:
EL, ES, IT) or former socialist countries where extensive reforms are still being
worked on (BG, LT, RO, SK).

Analysis of the two previous tables suggests that welfare models play a significant role in
the readiness or preparedness of a country to move in the direction proposed by the
Recommendation: in fact it has been transposed in national legislations mainly in those
countries where the welfare model, the cultural background and the political will (together
with favourable socio-economic conditions) were ready to introduce reforms or to
36
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consolidate existing models promoting the active inclusion of those furthest from the labour
market.
The Recommendation does not only focus on measures and policies. It also tackles how
active inclusion should be developed considering the specific needs and potentialities of
each target group. As already mentioned, the Recommendation distinguishes two main
targets for the actions. In an Active Inclusion Strategy both should be considered, taking in
consideration their different potentialities for activation: people who can work should
receive support in gaining adequate employment able to provide the necessary resources
for a dignified life; people who cannot work should be supported through the promotion
of their social participation. The literature analysed evidences that much has been done
across Europe for the former target, while far fewer countries implement active inclusion
polices for the latter target.
In recent years, also in consideration of the economic crisis, the reforms introduced have
brought about modifications in the targets addressed by the three policy strands. As
described in the study prepared by Social Protection Committee (2015a):
•

income support has been progressively targeted to those most in need, or to
specific target groups. Several countries have adopted comprehensive packages to
reinforce their safety nets, in most cases taking care to avoid disincentives to
returning to work;

•

activation policies in the labour market strand have gradually been
extended to include older age groups, while, as in the case of DE, employment and
labour market policies have focused on tackling long-term unemployed, women
outside the labour market and low-skilled employees;

•

as regards access to quality services, reforms have been enacted both
concerning overall the population and towards specific target groups: such
is the case of lone parents (IE together with several other countries), immigrants
(FI), children and Roma (RO).

The following sections describe each strand in detail, providing examples and the
challenges EU Member States are facing within each of them.
Implementation of measures to assure an adequate income support (Strand 1)
The assessments made over the last few years show that only a few Member States have
recently reformed and strengthened their income support measures in the direction of a
more comprehensive and supporting welfare system. In 2013 Frazer and Marlier proposed
a definition for a successful combination between minimum income and activation
measures:
Box 7 :

A definition for a successful combination between minimum income and
activation measures

The right to sufficient resources is combined with active availability for work or for
vocational training for those who can work or is subject, where appropriate, to economic
and social integration measures in the case of other persons; and it is combined with
policies at national level, for the economic and social integration of those concerned.
Progress seems most evident where Member States, at either national or sub-national
levels, have introduced measures to integrate the administration of benefit payments with
the development of activation measures.
Source: Frazer and Marlier (2013)
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The Netherlands offer a good example of a comprehensive welfare system able to keep
together all the strands for all the targets and to combine economic support with activation
measures, as can be seen in the following box:

Box 8 :

Minimum income scheme plus activation – the Netherlands

The Netherlands has an elaborate minimum-income scheme (linking activation and
benefits), specialised provisions for reintegration and child and family services and longterm care (amongst others Centres for Youth and Family, school based Care and Advice
teams, youth mental health services and sheltered housing) and investment in combating
(child) poverty and debt assistance. Since 2010, government policies have strengthened
their focus on work as well as on preventing the take-up of care and support (and the shift
to citizens’ responsibilities). In theory, this focus enhances the social investment approach,
in the sense that work and the avoidance of care and support contribute to people’s
participation in economic and social life.
The minimum income scheme also includes social assistance and social insurance for
specific situations or groups such as occupational disability, sickness, self-employed and
surviving relatives. Furthermore, people with low incomes can apply for allowances and
child benefits, allowances for rent and for health costs. There are also tax credits and social
provisions, and municipal policies combating poverty (income provisions and programmes
to stimulate participation in sports and cultural activities).
The Dutch minimum income scheme links benefits with activation: the agencies and
municipalities that are responsible for implementing the employee insurances and social
assistance benefits also provide activation services and clients are obliged to participate in
reintegration programmes (if offered to them). The level of the benefits (including income
provisions), is considered to be high enough to achieve a minimum acceptable lifestyle and
to prevent people from living in poverty.
Source: Country report Netherlands (in Bouget, 2015a)

Guiding question:
Are the national policies progressively tailored to the particular needs of those in
difficult social situations/ in precarious employment condition and to the most
significant national challenges?
The challenge for Member States seems to be the capacity to organise a coherent and
integrated system able to tackle the specific differences and needs of each target group
considering that the ‘one size fits all’ answer does not appear an appropriate solution in
inclusion policies.
At this connection, in the four countries analysed we found different configurations and
reform approaches of national safety nets:
•

Different approaches for different needs in Germany: The income support is tailored
to the particular needs of those in difficult situations since the SGB II (Social
Code II) provides a means-tested combination of welfare and unemployment
benefits for long-term unemployed, but also for low-income employees who are not
able to cover their needs with their own income (Aufstocker) and for all those, able
to work. ‘Unemployment benefit II’ also provides for housing, energy costs and a
top-up for children. Further, the SGB III (Social Code III), beyond contributory38
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based unemployment benefits offers cyclical short-time working benefits for
employees who have been obliged involuntarily to reduce working hours in certain
companies. Further, the SGB III contains income support for vocational training and
transitional allowance for periods without income. Finally it offers insolvency
payments if employers are unable to pay wages. Migrants who are resident in
Germany and have been employed are entitled to the unemployment benefit
scheme I and II, while if they have not been employed they are entitled to the
unemployment benefit scheme II only (Hanesch, 2013).

58

•

Minimum income schemes for vulnerable categories in Poland: Social assistance,
the main minimum income protection scheme providing mostly cash, income tested
benefits, has not been revised recently. 58 As in the past, eligibility requires that
certain vulnerability conditions – such as homelessness, disability, unemployment,
long-lasting illness, domestic violence and alike – be met. The only recent
modification consisted in raising the thresholds for income testing (after many years
of ‘freezing’) and some changes in the threshold-setting rules at the end of 2012.
The next increase comes in 2015. On the other hand, various modifications were
introduced into the child and family income support in terms of the revision of the
thresholds and benefit levels.

•

The reform of income support to promote active inclusion in France: In June 2009
the RSA (Revenu de solidarité active) merged and replaced the Minimum integration
scheme RMI and the Lone parent allowance API. It aimed at extending social
integration and job-search support, as well as providing RSA recipients with relevant
incentives to work or to maintain into employment through the so-called RSA
activity (RSA activité). The RSA will be reformed again in January 2016: an Activity
premium (Prime d’activité) will merge and replace the RSA activité and the
Employment premium PPE (Prime pour l’emploi, an income tax credit). This shift
implies an extended approach to activation that applies not only to registered jobseekers but also to income support recipients, including lone parents. The insured
unemployed have had the possibility to combine an activity income with
their insurance allowance since the 1980s; economic incentives to work have
considerably developed since then. Unemployed benefiting from the so-called
‘solidarity’ scheme has also been receiving incentives to work since the early 2000s.

•

A fragmented system in Italy: In Italy there is no single policy to fight poverty.
There isn’t a national measure of minimum income and existing fragmented
schemes that provide income support are not sufficient to help people living in
poverty and household hardship. Moreover resources are not adequate and the
amount of benefits is mostly below poverty thresholds and often not linked to active
social and employment policies (Strati, 2012). So traditional measures to support
household incomes have scant effect in terms of re-distribution; they are
fragmented and divided by categories (targeted), leaving millions of families without
any protection, especially young people. Some reforms have been introduced or
planned in the last two years: 1) the reform of the so called ISEE to improve
evaluation of the socio-economic conditions of beneficiaries accessing means-tested
social protection services, and 2) the experimentation of the Active Inclusion
Support (SIA) as a measure against poverty, in a testing phase and to be formally
implemented in 2015, but at the moment it is still under testing in some major
Italian cities.

In this report, comments on the legal changes are based on the direct analyses of the legislation available at
the official site of the Polish Parliament http://isap.sejm.gov.pl
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A good example of a minimum income tailored to tackle the specific needs of each target
and the specific challenges the country faces is the reform under implementation in
Luxembourg:
Box 9 :

The reform of minimum income in Luxembourg

The new benefit will consist of different components, i.e. a component for basic necessities
per person, a component for fixed costs per household, a component for the real cost of
housing, and a component for dependent children. Such a scheme could provide a better
answer to the challenges of specific population categories and problematic issues (such as
the housing cost burden).
Source: Bouget, 2015a
Evidence emerging from recent studies show, however, “alarming trends in terms of the
adequacy of both unemployment benefits and minimum income schemes
implemented in the countries” (Bouget, 2015a). As for minimum income schemes, the
country experts consider the level of benefits provided below the poverty threshold
“in virtually all the European countries, though to a varying extent” (Bouget, 2015a): in
some countries these benefits appear inadequate to lift people out of poverty (as it seems
to be the case in BG, EE, HU, PL, RO), but at least they can reduce its intensity. Very
interesting and controversial is the case of DE where the income support level for job
seekers is set under the poverty threshold to limit the ‘poverty-trap’: on 25 July 2014 the
Federal Constitutional Court decided that the basic income support for job-seekers is in
accordance to the constitution although the benefits only allow for living standards at the
lower level of income distribution. The low level of the benefits has been justified with the
argument that it is an incentive for recipients to return to the labour market faster (Knuth,
2015; Hanesch, 2013).
After 2010, reforms have been introduced or announced in several countries (introduced in
AT, ES, HR, HU, PT, RO, SI, UK and announced in FR, LU, LV). The direction of these
reforms goes in some cases towards reinforcing existing provisions (as is the case of e.g.
AT, CY, SI), while in other cases are intended to reduce coverage or universality (e.g. ES,
HU, PT, UK) (Bouget, 2015a).
The following table focuses on a specific target, namely the long-term unemployed:
Bouget (2015b) has analysed in particular the effectiveness of income support in their case.
As can be seen in Table 6, only two countries seem to have formulated a measure able to
guarantee very good coverage, while in most of the EU Member States (15) the country
experts consider it weak. IT is the only country which presents a critical situation for the
overall population (due to the lack of a universal minimum income support) but which is
able to provide medium coverage to the long-term unemployed, thanks to one of the
targeted measures provided, the unemployment benefits.
Table 6 : Effectiveness of Income support
for the long-term unemployed
Effectiveness of Income support supporting the long
term unemployed
very good
CY, NL
medium

CZ, DK, IE, FR, IT, LU, MT, AT, SI, FI, SE

Weak

BE, BG, DE, EE, EL, ES, HR, LV, LT, HU, PL, PT,
RO, SK, UK

Source:

Bouget (2015b)
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Summing up it can be said that in most EU Member States, income support does not
appear adequate to tackle the particular needs of those in difficult social
situations and in particular of the LTU. Several reasons can be accounted for that, and
case studies showed specific examples: in Poland, according to studies, the weak
performance of this scheme depends on benefit level, coverage and activation instruments
used; in France, according to the evaluations made, the incentive scheme of the RSA has
proved not adequate in terms of rate of return to employment and fighting poverty: in fact
although the minimum income guarantee provided by the basic RSA varies according to the
household’s income and structure and is higher than in many neighbouring countries, in the
long run the dynamics of minimum income guarantees have failed to follow the trend of the
minimum wage; in Germany migrants, refugees and asylum-seekers receive reduced
benefits, and from the gender equality perspective, the fact that the eligibility of the basic
income scheme is based on the household level and not on individual legal entitlements is
considered problematic. Women in fact earn less than men and women, especially those
cohabiting with a partner, might not receive any benefits at all.
Implementation of inclusive labour markets (strand 2)
This is the area where the most significant advance in the implementation of an active
inclusion approach has been achieved.
Box 10 : A definition for a successful coordination between activation strategies
and ALMP
Successful activation strategies should rely on the availability of a broad range of ALMPs
measures (especially training programmes) and of quality social services able to link
benefits and services offered to social assistance recipients and to offer tailor-made support
(e.g., through the adoption of “one-stop-shop” arrangements).
Source Bouget (2015a)

In this respect, Bouget (2015a) describes different levels of implementation of the
perspective across Europe:
Table 7: Effectiveness of activation services
in supporting the long-term unemployed
Effectiveness of activation services in supporting
the long term unemployed
very good

LU, HU, MT, AT

Medium

BE, CZ, DK, DE, EE, IE, CY, LV, PL, FI, SE, UK

Weak

BG, EL, ES, FR, HR, IT, LT, NL, PT, RO, SI, SK

Source:

Bouget (2015b)

•

7 countries show relatively high expenditure on ALMPs and offer a broad range of
measures (AT, BE, DK, FI, FR, NL, SE);

•

At the other extreme, serious shortcomings concerning ALMPs and/or the availability
of quality services have been described in 8 countries (CZ, ES, HU, IT, LT, PT, RO,
SK);
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•

In 9 countries (CY, DE, EE, EL, IE, HR, LU, LV, MT, SI) “despite comparatively low
spending- a recent increase in the attention given to ALMPs is noted ” 59: in some
cases, such as in HR, IE, SI, this development goes in the direction of promoting
synergies between employment and social services and the creation of one-stopshop arrangements.

The mere availability of ALMP is not always key for effective support for activation of the
long-term unemployed. As can be seen in the following table, some of the countries where
ALMPs have been described as more available and complete do not feature among those
performing better from this viewpoint. Several reasons may account for this difference in
performance: as emerges from a recent document issued by the European Commission
(2015c) the main problems for the reintegration of LTU in the labour market can be
summarised thus: low coverage of activation support, ineffective design of activation
models, both in terms of individualised support to jobseekers and of employer involvement;
and discontinuities in support for the LTU. Every EU Member State performs differently as
Member States present differentiated approaches reflecting “the different economic
financial and social situations, the diverse labour market conditions and the heterogeneity
of situations leading to long-term unemployment” (European Commission, 2015c).

Guiding question:
Is emphasis placed on those who are more easily brought into the labour market
(cherry-picking)?
Across Europe active inclusion remains in many cases a sectoral perspective aiming at
promoting labour market activation of different target groups, implementing a mix of
measures to prevent people from losing contact with the labour market, through guidance
to the reintegration in the labour market, through incentives to take up employment or
through promotion of sheltered employment for those more distant from the labour market.
According to Bouget (2015b), the critical issue concerning activation policies for the
unemployed, intended to put them back to work, lies in the fact that in most cases “active
labour market policies (ALMP) seem mainly concentrated on unemployed persons
with shorter spells of unemployment, leaving long term unemployed mostly
uncovered”. LTU seem to benefit less from activation support than other targets:
according to European Commission (2015c) there’s low coverage of activation support
for the LTU, but the data show that “countries with higher levels of LTU participation in
ALMPs achieve higher transition rates to employment”.
Participation rates vary greatly across Member States: in 2012 on average LTU over 25 had
a participation rate of 13.5 % in ALMPs. Only eight countries targeted more than 30 % of
ALMP measures explicitly to the long term unemployed. IE and FI are the only Member
States to target more than half of expenditure on LMP measures favouring the long-term
unemployed (European Commission, 2015c).
Some countries, such as MT, NL, UK tend to prioritise people closer to finding work, while
others, like FR, LT, SE, choose to focus on people further from the labour market. PES in 19
Member States do not explicitly target the activation of the long-term unemployed, but as
emerges in the European Commission report (2015c), there is evidence that employers
actively sort out the long-term unemployed when reviewing job applications.
It has to be said that the LTU are a very heterogeneous group: persons with disabilities and
Roma are more affected than others; LTU rates are twice as high among the low-qualified
59

Bouget (2015a)
42

PE 569.971

Active Inclusion: Stocktaking of the Commission Recommendation

and third-country migrants (European Commission (2015c)). The diversity within each
group together with specific needs of each group calls for a differentiated approach to
tackle the individual barriers to work. Among those particularly difficult to be reintegrated
in the LM are the low-qualified. In general, long-term unemployed have about two times
lower chances of finding employment than short-term unemployed and the situation
worsened due to the financial crisis. (European Commission, 2015c).
To support the involvement of LTU some Member States are introducing new tools and
approaches, as box 11 shows:
Box 11 :

Hiring incentives in public procurement good examples of approaches to
stimulate the hire of LTU

FR uses clauses in public procurement contracts to stimulate employers to hire long-term
unemployed.
In BG there are legal provisions which can require tenders for public contracts to include
recruitment of long-term unemployed.
In DK and in NL similar requirements can be imposed at the municipal level, including as a
part of infrastructure development initiatives.
Source: European Commission (2015c)

If in several EU Member States ALMPs seem to fall short in supporting people at highest
risk amongst the long-term unemployed, two good examples in this respect can be found in
Germany and Poland, which have adopted targeted support systems:

Box 12 : The double system in Germany
Active labour market policies have been divided into two systems: The Federal Employment
Agency is responsible for the integration of short-term unemployed who receive the
insurance-based unemployment benefit I, while job centres (run by Local public
employment services and municipalities or municipalities alone) are responsible for longterm unemployed and job-seekers who are not entitled to unemployment benefit I, such as
school or university leavers, persons who want to return to the labour market after a family
break, etc. These receive a means-tested unemployment benefit II.
The job centres are obliged to support the job-seekers in a comprehensive way, according
to her or his specific needs, with the aim of integrating them as well and as fast as possible
into the employment system. All systems contain integration instruments. The selection of
adequate instruments is up to the case manager and is part of the integration contract,
which has to be signed by the case manager and the job-seeker.
Source: Alexandra Scheele- country report.
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Box 13 : The targeted support in Poland
The main schemes include ALMP targeting the unemployed but not necessarily the socially
excluded, activation measures aiming at bringing the most vulnerable into the labour
market, policies targeted specifically at the disabled people. Measures to enhance local
initiatives and social economy, targeting the most excluded were vigorously promoted (with
considerable support from the ESF). After deep-reaching and comprehensive changes have
been implemented: the possibility for labour offices to outsource services, strengthening
cooperation with social assistance centres, implementation of client profiling, tailoring
support to the individual needs, new approach to training, more fully developed activation
measures for youth and the old, among various others. Also, measures aimed at better
reconciling work and family life were implemented. Maternity/paternity/parental leave
schemes were substantially revised and specific ALMP instruments (grant for the tele-work
and activation benefit) were established to help parents return to the labour market. In
general, more attention is paid to people far from the labour market. The old, the young,
LTU and some other groups (unemployed with the profile II/III under the new regulations)
are given priority in accessing activation programmes. Coordination with income support,
weak in the past, has recently been strengthened. This is achieved through the “Activation
and integration” programmes, implying cooperation on the part of the labour offices and
social assistance centres.
Source: Irena Topinska - country report

The one-stop-shop approach seems to be having an evident impact on the effectiveness
of ALMP: the experience of countries that established one-stop-shops confirms its positive
effect on extension of both registration and coverage of employment service, but only in a
few Member States have they been fully implemented: this is the case of CZ, DE, DK, FI,
IE, NL, UK, where a single point of contact has been introduced, while in BG, EL, HR, IT, LT,
LV, MT, RO there is no formal coordination. In the remaining countries, different forms of
partnerships and data exchange have been described (European Commission, 2015c).
An obvious consideration is that the socio-economic situation has a strong impact on the
potentiality of reintegration in the labour market of LTU. Activation policies can support the
reintegration of the LTU and the most vulnerable in the labour market where jobs are
available: the recession had a strong impact in several countries in reducing the
reintegration opportunities offered by the labour market. Such is the case of France, among
many other countries, where the recession and austerity measures made the labour market
less inclusive due to the insufficient demand for labour and the poor quality of available
jobs. It thus negatively affected integration opportunities for the most vulnerable groups.

Guiding question:
Are activation strategies intended more as tools to support or to control
beneficiaries?

According to research, it depends on how ALMPs are structured, in particular in terms
of individualisation of the reintegration programmes implemented, the quality of
counselling and of the level and type of conditionality foreseen in each country. Given the
diversity of practices in EU Member States with many showing weaknesses in supportive
ALMP, definition or enforcement of conditionality and sanctions or both, it is difficult to
precisely assess the situation. More research would be needed to analyse intentions and
practices.
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According to the Staff working document (European Commission, 2015c) the data show
that countries which have implemented an individualised service and work systematically
with individual action plans and have ensured data sharing for service coordination, offer
more structured support to LTU, allowing them to achieve higher rates of transition to
employment: such is the case of DK, EE, SE, CZ, FI, DE, IE. The document also says that
“countries which reinforced support structures show considerably higher transition rates
following reforms, as illustrated by CZ, EE and IE”. Where individualised services are
limited this may become a driver of ineffective activation, due to insufficient profiling, lack
of use of individual action plans or limited use of integration contracts.
Conditionality 60 can be considered on the one hand a useful tool to improve the activation
of beneficiaries of social benefits based upon mutual obligation and so as a support to
enhance their reintegration; on the other hand, however, it can be used as a mere
controlling measure, to ensure their compliance with the standard programmes foreseen to
deliver the social benefit. While in 21 Member States social assistance benefits are linked to
registration with the PES, in most Member States they are linked to mandatory
participation in activation measures (all Member States except EE, EL, ES, FR, SK) or to
unpaid community service activities (BE, BG, CY, HU, NL, PT, RO, SK).
However, according to European Commission (2015c), most of EU Member States
evidence non-enforcement of benefit conditionality. The problem in many countries is
the lack of concrete and graduated sanctions. In a number of countries existing
sanctions simply exclude those not complying: in 11 Member States the unemployed are
erased from the PES registry and lose the associated benefits for a period of time, leaving
out the long-term unemployed from activation services, sometimes along with sanctions
such as cuts in benefits where the participation is not satisfactory. According to this study,
linking compulsory participation in activation programmes to social benefits has a
strong effect on participation in active support and on transition to employment.
To conclude: the problem in many EU Member States is the low coverage of activation
opportunities, and so conditionality is rarely enforced. At the same time according to the
European Commission (2012c) both are needed and employment advisors have a key
part in balancing support and monitoring functions.
Finland offers a good example of a supporting activation strategy for the disabled:
Box 14 :

A supporting activation strategy in Finland for long-term unemployed

There are several policy rehabilitation measures available for the long-term unemployed
and those with reduced work capacity, who are in danger of social exclusion. Rehabilitation
is planned to fortify the claimant’s capacities and the ability to cope and better participate
in society. As a rule, measures are free of charge. Medical rehabilitation tries to repair
physical-functional capacity, rehabilitative work experience is offered to the long-term
unemployed, vocational rehabilitation aims at fortifying opportunities to return to
employment, and rehabilitative psychotherapy is tailored for those whose employment
problems are related to mental health. Finally, social rehabilitation tries to bring the socially
excluded back into society by strengthening their social skills. The same aim can be found
in the experimental project on participatory social policy launched on 29 May 2013. The
main goal is to prevent social exclusion by fortifying incentives in basic social benefits and
enhancing the beneficiaries to all kinds of social and work activities, with the idea ‘little is
more’. Pilots are being conducted in a number of municipalities.
Source: European Commission (2015c)

60

in the sense of a sanction or threat of sanction for refusal to take an offer proposed by ALMP, for example
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Implementation of strand 3: access to quality services
The third strand calls on Member States to “take every measure to enable those concerned,
in accordance with the relevant national provisions, to receive appropriate social support
through access to quality services” (European Commission, 2008). In particular, measures
should be taken to provide services which are essential to supporting active social and
economic inclusion policies, including social assistance services, employment and training
services, housing support and social housing, childcare, long-term care services and health
services. In the provision of such services, some common principles should be followed,
including territorial availability, accessibility, affordability, equal opportunities for all service
users, good working conditions and adequate physical infrastructure. Services should be
comprehensive and coordinated, delivered in an integrated manner with a personalised
approach to meet the multiple needs of people as individuals. Monitoring and performance
evaluation should be ensured.
The third strand implies a higher complexity than the other two as it is intended to answer
to a much wider range of needs, addressing the most vulnerable of the weaker part of the
population. To respond to such complexity, as the Recommendation states, a coordinated
set of services and polices is needed, aiming at improving their quality of life and
helping them regain a significant role in society, both as citizens and as workers. For
women this also means finding adequate support to be able to return to ‘active’ life in the
labour market after maternity or when the health conditions of other members of the family
worsen. In many EU countries, in fact, it is still women who have to bear most of the
burden in such situations.

Guiding question:
Are affordable services readily available, such as public transport, childcare or
other dependent care, and how is the quality of employment and social services
assessed?
Analysis shows that the first serious barrier in accessing services is a matter of costs:
this is particularly true of childcare, long-term care and housing.
As described by the European Platform in Investing in Children 61, the average cost for
childcare for all OECD countries is 11.8 % of parental net income (calculated on a family
where two parents earn average wages). In Europe, this figure ranges from 26.6 % for the
UK to 4.9 % for Greece. In several European countries, childcare costs place a heavy
burden on working parents. “Childcare costs create incentives for parents (overwhelmingly
mothers) to not return to full-time jobs in order to save on childcare. The ad hoc module of
the 2010 Labour Force Survey found that 53 % of mothers who declare that they do not
work or that they work part time for reasons linked to formal childcare services consider
price to be an obstacle.” 62
In addition to the limited affordability, a European review of childcare services carried out
by Eurofound (2013) found that the availability of childcare is also limited both in
terms of supply of care facilities and of opening hours of structures.

61
62

http://europa.eu/epic/news/2014/20140618-childcare-costs-europe_en.htm
http://europa.eu/epic/news/2014/20140618-childcare-costs-europe_en.htm
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Interesting in this respect is the case of Poland:
Box 15 : Quality and availability of childcare in Poland
Changes in access to quality services clearly depend on the type. Since 2011, early
childhood education and care has visibly improved, in response to CSRs and the challenge
of low fertility. This was achieved through legislative changes strengthening support for the
establishment and maintenance of childcare facilities, encouraging the use of various forms
of formal care and better financing 63. New rules regarding fees for care in kindergartens
have improved affordability. Special government programmes – such as the programme
called “Toddler” (Maluch) supporting the establishment and maintenance of formal care for
children under 3 years old with financing at PLN 101-150 million (approx. EUR 24-36
million) a year – a dedicated website for parents 64 and ample support with the EU funds are
worth noticing. The results are positive but not fully satisfactory. Low coverage and too few
places remain a problem.
Source: Irena Topinska - country report

When assessing the availability of accessible and affordable quality childcare services
(for 0-3 years old), we again find that the European countries present different situations,
as described by Bouget (2015a):
• 3 countries (DK, FI, SE) are particularly successful in ensuring a relatively broad
access to quality childcare at affordable costs;
• in a group of 7 countries attention to childcare has increased over the last two
decades (AT, BE, DE, FR, LU, NL, PT), even if shortcomings and areas for
improvement remain;
• in 7 countries (CY, EE, HU, LI, LV, MT, PL) efforts to increase the availability of
childcare are more recent;
• for 11 countries (BG, CZ, EL, ES, HR, IE, IT, LT, RO, SK, UK), the experts’ overall
assessments are critical due in particular to weaknesses in terms of the availability,
affordability and quality of childcare.
Long-term care services for the frail and elderly represent another area where
development may support an active inclusion strategy. This is particularly true in those
countries where the lack of affordable and good quality LTC (Long-Term Care) entails the
support of non-paid informal carers, who are generally women, their participation in the
labour market thus proving limited or hampered. According to Bouget (2015a), the
traditional model of a non-working housewife still remains dominant in a number of
countries, and “LTC is largely considered a ‘family affair’ in countries such as BG, CY, CZ,
DE, EE, EL, HR, IE, LI, LV, PT, RO, SK. Even in countries which have established a national
LTC policy (e.g. DK, FI, NO, SE), care of the elderly is to a large extent provided by family
members”.
The reforms being implemented in Europe tend to go in the direction of helping frail,
elderly people mainly in their own homes, even though this entails several
organisational difficulties, in particular because throughout Europe service

63

64

Note the role of the Polish President initiative and the programme submitted in 2009 called “Dobry Klimat dla
Rodziny” [Good Climate for families] http://www.prezydent.pl/archiwum-bronislawa-komorowskiego/dlarodziny/o-konkursie/
www.rodzina.gov.pl and www.zlobki.mpips.gov.pl Both websites provide information on the regulations,
facilities, and also on the programme “Maluch” (with selected statistics)
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delivery tends to be fragmented across health and social assistance and
between service providers.
In Poland, for example, provision is fragmented but policy proposals concentrate on
improving the existing framework for services rather than introducing a comprehensive
long-term care system. In the Netherlands, the provision of informal care has been
enhanced through the organisation of volunteers since January 2015. The objective is that
frail, elderly people should receive help mainly in their own homes. For example, on 1st
January 2015, the Netherlands decided to enhance the provision of informal care and the
organisation of volunteers. However, these LTC policies face certain serious organisational
difficulties. The development of LTC has been carried out in a fragmented fashion, with
responsibility split between the healthcare sector and the social care sector
To assess the quality of social services in Europe, in 2013 Eurofound carried out a study on
the interlinkages between the perceived quality, access and the use of such services. AT,
LU and FI are on average rated highest for the total quality of all the services selected by
the European Quality of Life Survey (EQLS) – public health services, education systems,
public transport, childcare and long-term care services, social/municipal housing and the
state pension system. The lowest perceptions of total quality were recorded in RO, EL and
BG. As Bouget (2015a) puts it, “the availability and quality of activating and enabling
social services is a precondition for the implementation of comprehensive and
integrated social investment strategies.” In particular integration of the benefits and the
services social services should be ensure: the setting up of one-stop-shop arrangements is
often considered a promising idea. A good example in this respect is to be seen in Ireland,
where the idea of a one-stop shop in relation to activation is integral to policy reform, but
also Slovenia and Croatia are moving in the same direction.

3.3

In conclusion
•

Across Europe active inclusion remains in many cases a sectoral perspective.
Member States have made progress in the direction of an integrated and
comprehensive approach but there is still a lot to be done for modernisation of the
social protection systems in the European Union.

•

In most EU Member States income support does not appear adequate to tackle the
particular needs of those in difficult social situations and in particular of the LTU.

•

The socio-economic situation has a strong impact on the potentiality of reintegration
in the labour market of LTU: the recession had a strong impact in several countries
in reducing the reintegration opportunities offered by the labour market.

•

Some significant barriers in accessing services are still present across Europe. One is
costs: this is particularly true of childcare, long-term care and housing, but the
availability of childcare is also limited both in terms of care facilities on supply and
the opening hours of structures. Long-term care services for the frail and elderly
represent another area where development may support an active inclusion
strategy.

Studies and assessments analysed agree that there is still a long way to go to for the
effective implementation of the Recommendation across the EU.
The question at this point is: what role has the Recommendation played in the
development and implementation of a comprehensive active inclusion approach in those
countries where it is more or less present? According to the network of experts (Frazer
and Marlier, 2013), reforms have been implemented not necessarily in relation to
48

PE 569.971

Active Inclusion: Stocktaking of the Commission Recommendation

the Recommendation. In general, it is a challenge to measure the impact of European
policy impulses in the process of policymaking at national level. The example of some of
the Member States shows that the overall setup and development of the welfare state are a
major factor in the policy reforms implemented: where the conditions and the context
where ready for an integrated and comprehensive strategy this had already been
implemented in the national welfare system, which is the case, for example, of DE, IE, SE
and the UK. Despite this, most Member States have in any case introduced reforms in their
welfare systems in the direction suggested by the Recommendation. In some countries the
main driver for the development of reforms formally resides neither in political will nor in
the strategic purpose of using the Recommendation as guidance to reform welfare systems.
The main factor has been the role played by the economic crisis.
But even where no clear reference to the Recommendation is present in the reforms
implemented, it can be stated that, as happened to similar reforms in other contexts the
European Strategy fed the national policy-making or was taken into account during the
preparation of national documents and action Plans, or at any rate provided useful guidance
for implementation of the national strategy. What is clear is that in several Member States
structural funds have represented a pivotal opportunity to support advance in the
direction of implementing an active inclusion strategy.
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4. POVERTY AND SOCIAL EXCLUSION
PERSISTING CHALLENGES

IN

EUROPE:

Evidence shows that the main objectives as set by the Council Recommendation on Active
Inclusion have not been achieved due to the crisis. However, taking into consideration that
many countries have introduced reforms in line with the Recommendation, the effect of the
crisis might have been harder without European cooperation in this field.
Since the implementation of the Recommendation, the crisis and international conflicts
have extended the incidence of poverty from the long-term unemployed, single parents
and the working poor, the usual target groups addressed by policy-makers when
assessing the service development priorities for an Active Inclusion strategy, to other
overlapping groups with different needs, e.g. young NEETs (Neither in Employment nor in
Education and Training), migrants/refugees. Demographic trends with the ageing of the
population in addition call for specific active ageing and health policies as well as long-term
care for the elderly most advanced in age.
At the same time, the budgets for social inclusion, in particular in all those countries most
hit by the economic crisis, have been reduced or have been subject to important forms of
spending reviews. As a consequence, in these countries reforms have been introduced to
reduce public spending or to better target policy answers to emerging social problems.
While temporary reforms have been introduced while universal support measures have
been discontinued; admission requirements have been tightened and policies have been
more targeted to the most vulnerable or to specific needs at the expense of a more
universal approach to active inclusion. Frazer and Marlier conclude that in these countries
"the introduction of austerity measures in response to the economic and financial crisis” has
limited the implementation of and active inclusion approach (Frazer and Marlier 2013).
4.1

The extension of the population at risk of poverty

Starting from the unemployed, recent unemployment figures show that in the EU28 the
unemployment rate reached 10.4 % in 2014 with wide national differences. On average,
the increase has been particularly high in EL, CY, HR, ES, and IT, while EE, LT and LV
showed appreciable decreases. Average EU trends in unemployment are presented in
Figure 1 for different categories (young, low-skilled, older workers).
Figure 1 :

Unemployment rates between 2005 and 2014 in the EU-28 (annual
data), total, youth, older workers, low-skilled.

Source: Eurostat
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The unemployed, and especially the long-term unemployed, are a category at high risk of
poverty. Of the unemployed, it is in fact the long-term unemployed who face the greatest
poverty risks, given that across Europe the average unemployment benefit replacement
rates fall relatively sharply after the first year of unemployment (Stovicek and Turrini,
2012). As all European countries except BE have a time-limit for receipt of
insurance-based unemployment benefits, the responsibility for addressing the
extremely severe poverty risks faced by the long-term unemployed largely rests with
systems of minimum income provision. As stressed by the 2015 Joint Employment Report,
the unemployment benefits schemes should be better linked to activation and support
measures, in particular to increase the integration of long-term unemployed into the labour
market.
As shown in Figure 2, between 2010 and 2014 the long-term unemployment rate in
percentage of the active population in the EU-28 increased from 3.9 % to 5.1 %. Among
the European Member States, the increase has been particularly marked in EL and ES which were already characterised by high rates in 2010 – and CY, while the three Baltic
States showed significant improvements.
Figure 2 :

Long-term unemployment rates in % of the active population, EU-28
and Member States, 2010-2014

Source: Eurostat

Long-term unemployment affects young people (6.9 % of 15-29 aged people in 2014) and
low-skilled workers more than other groups on the labour market. In addition to the high
levels of unemployment and long-term unemployment, the young population is
characterised by low participation in employment, education and training, the share of
young NEETs (15-24) remaining very high (12.4 % for EU28 in 2014) 65, together with the
early school leaving rate (11.1 % of the population aged 18-24 leave education early).
Besides tackling the poverty risks faced by the (long-term) unemployed, achieving the
EU2020 headline target of reducing poverty also calls for policies addressing the
“working poor”. On average, about 8.9 % of the employed in 2013 were at risk of
poverty according to EU-SILC data. Unlike the long-term unemployed, those in work but
living in poor households, have not traditionally been targeted by minimum income
policies.
In relation to the poverty risk, Figure 3 shows that on average the percentage of
population at risk of poverty or social exclusion has remained stable over the last decade,
but this average conceals differences across population groups and countries. With the
crisis, the risk of poverty and social exclusion increased for children and the
working-age population, while it declined only for the elderly population.
65

In particular for Italy, Bulgaria, Greece, Spain, Romania and Cyprus.
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Figure 3 :

Development of at-risks-of poverty or social exclusion rate between
2005 and 2014 in the EU28

Source: Eurostat, EU-SILC. EU27 average for 2005-2009. EU28 average for 2010-2013

There are also wide differences across Member States with the highest percentage
change between 2010 and 2013 occurring in EL (+28.9 %), IT (+15.9 %) and MT
(+13.2 %) (Source: Eurostat). According to the Joint Employment Report for 2015, in
most of these countries the poverty risks increased due to the lack of GDP growth, the
persistence of unemployment and the diminishing impact of social transfers over time.
Regarding the distribution of poverty risks by household type, relative disadvantage varies
across broad groups. Households composed of a single person with dependent children
face the highest risk of poverty, with an incidence of 31.9 % at risk of poverty or social
exclusion in 2013 (Table 8 in Annex 6). The severe poverty experienced by single parents
represents a significant challenge for minimum income provision in Europe, in particular in
relation to reducing child poverty (Chzhen and Bradshaw, 2012).
Figure 4 : At-risk-of-poverty or social exclusion rate, EU-28 and Member States,
2010-2013

Source: Eurostat, EU-SILC. Percentage of the total population.

Between 2010 and 2013 poverty rates increased for household with dependent children and
in households with adults under the age of 65. Finally, the immigrant population
constitutes a group facing serious risks of poverty and social exclusion: of those (among
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population aged 18 and over) at risk of poverty or social exclusion in 2013, 40.9 % were
not born in an EU country, 24.3 % were born in another EU country and 22.6 % were born
in the same country as country of residence 66. Unfortunately, the present data do not allow
for disaggregation and are presented irrespective of whether they originate from low- or
high-income countries. Their origins are, however, an important factor in accounting for the
differences in poverty risk. A migration background can also constitute a significant child
poverty factor in rich countries. In most of the EU countries, except for PL, LT, SK and HU,
the risk of poverty is higher for children with foreign parents (31.1 % as compared with the
EU 28 average of 17.8 %). With respect to the other Member States, in 2013 the
percentage of poor children with foreign parents was higher in EL, ES and FR.
4.2

Implementation issues at national and European level between the crisis
and austerity measures: a few considerations

As mentioned above, since the Active Inclusion Recommendation the economic crisis and
the increasing demand for the resources for emerging social challenges in particular in
countries hit by the crisis such as EL, CY, ES and IT - are making the application of active
inclusion policies increasingly complex, dramatically extending the range of potential
beneficiaries, in concomitance with increasing financial and budgetary constraints in the EU
Member States.
In relation to the strategy implementation, at the Member State level the main issues
concern the increase and differentiation of the groups at risk of poverty and social
exclusion, and the fragmentation of social security systems and services provision. These
two issues are strictly interrelated given that the many service interventions that are
potentially useful in promoting employment have to take into account the manifold barriers
faced by the different population groups at risk of poverty. In this context of constrained
budgets resulting from the crisis and austerity measures, some considerations deriving for
EU Member State experiences can be drawn when talking of the implementation of the
Strategy.

66

•

It is necessary to define clear priorities among different types of service provision
(Clegg, 2013). To this end, it is crucial for an Active Inclusion Strategy to, at least,
address the typical barriers to employment faced by those groups that experience
the highest risks of poverty and constitute the majority of poor people in Europe
today. It thus becomes necessary to define priorities in targeting active
inclusion policies. Choice often depends on political and economic pressures at
the national level. Political pressures depend on the voice and lobbying capacity of
the different potential target groups, usually higher for the more numerous ones and
those that have representation (trade unions). Economic constraints are also
particularly stringent, especially in those countries worst hit by the crisis and with
fragmented and inefficient welfare systems and delivery mechanisms.

•

In this context service provision needs to be appropriately designed and
implemented to reach the target population groups, and especially those facing
multiple forms of exclusion and furthest away from the labour market, which usually
experience the greatest difficulties in accessing enabling services. It is therefore
necessary to create delivery mechanisms better supporting those who have
difficulties in accessing services and benefits.

•

Effective coordination across the benefit and service dimensions of policies is central
to the development of a truly integrated Active Inclusion approach. As underlined by
Clegg (2013), this raises the crucial question of the necessary reforms in the

Source: Eurostat, SILC, ilc_peps06, estimates
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governance and delivery of minimum income benefits and employmentoriented services which, while present in the Commission’s documents, is
somewhat obscured by the conventional division of policy interventions into three
provision strands. Governance reforms that attempt to overcome institutional
and policy fragmentation (vertical as well as horizontal) are a fundamental
priority for the development of active social policies, ensuring that the actions
of the manifold actors and agencies that manage and deliver the benefits and
services involved are effectively coordinated, both vertically and horizontally, and
that the necessary capacities and incentives exist for the delivery of appropriately
tailored employment or activation-oriented services to make the link to budget
constraints, more effective and efficient services are needed recipients of minimumincome support. In relation to this issue, integrated service models have emerged
within the process of institutional and organisational reforms. Among these models,
the ‘one-stop shop’ approach has been particularly relevant in relation to the
coordination, both vertical and horizontal, among services 67.
Within this framework at the European level, two main interrelated issues affect the
implementation of austerity measures and their effects on social and employment policies.
The first concerns the subsidiary principle, the second the balance between
economic and social issues in the EU policy governance system.
Both the Council and the EP in their reactions to the 2008 EC Recommendation have
underlined that welfare policies are a matter under the competence of Members
States. Thus, the ways the Recommendation is addressed and implemented in the EU
Member States may vary greatly, reflecting country differences in welfare systems,
governance and service delivery models. Internalisation of the active inclusion model is
likely to be faster and less problematic in small countries, with a welfare model already
based on the active inclusion approach and a well-functioning system of employment and
welfare services.
The role of EU institutions in this framework is to provide guidelines, and coordinate and
monitor the policies implemented by EU Member States within an Open Method of
Coordination based on soft social and employment policy coordination mechanisms.
With the crisis and the risk of extended spill-over effects of national policies across the
entire European Union, and especially the euro zone, the EU institutions have taken on a
more important role in analysing and providing indications and Recommendations on
national economic, fiscal, and social policies. At the centre of this increasing role of EU
institutions is the European Semester of policy coordination, which combines
governance mechanisms in the field of both economic and social regulation within a single
annual policy coordination cycle. The aim is to increase the EU coordination role in policy
areas where the EU institutions lack legislative powers.
However, the macroeconomic and the employment and social policy coordination
mechanisms are grounded on very different regulatory frameworks which affect their
stringency and effectiveness in addressing the EU-Member States’ socio-economic policies
and create imbalance between the economic and the employment and social governance
mechanisms. While the economic surveillance mechanisms combine a soft
preventative arm with a hard corrective arm (including the option for placing sanctions
on non-complying Eurozone countries), the employment and social domains are based
67

The main goal of this approach is to simplify and strengthen social systems by “gather[ing] a lot of the
dispersed activities resulting from various specialised organisations into one coherent and simple decisionmaking chain with a single point of contact and thus to provide a more consistent set of services and benefits
according to the needs of the claimant” (Bouget, 2015b)
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only on 'soft' coordination mechanisms, e.g. the Open Method of Coordination,
characterised by an exchange between the EU and the Member States that leaves Member
States ample scope to develop their own policy-routes towards meeting the EU-level goals.
According to many scholars, soft coordination mechanisms may produce better results than
hard legislation, especially in the case of labour market and social policies, because they
allow for greater consideration of the complex sets of factors and institutions affecting
country specific social and labour market conditions (Lenoble, 2005; Scott and Trubek,
2002); moreover, softer governance mechanisms allow for a greater degree of flexibility in
adjusting to changing national conditions and fuller participation of other stakeholders in
the policy decision-making and implementation process, (Eberlein and Kerwer, 2004;
Mosher and Trubek, 2003). As underlined by Boeri (2000) 68, by imposing the same pattern
of reforms on the different European social policy models there is a high risk of jeopardising
reform efforts altogether (as dramatically shown by the recent Greek developments).
Furthermore, social policy reforms need to be comprehensive and hence should necessarily
work on country-specific institutional clusters.
Within this framework, the empirical evidence indicates that, especially since 2013,
there has been a partial but progressive ‘socialisation’ of the European
Semester. While in its early cycles the Semester tended to prioritise economic
objectives, such as budgetary discipline, over competing social ones, there are signs of a
progressive reorientation of the strategy adopted at the supranational level 69.
However, the stricter requirements to meet the public deficit and debt targets have often
resulted in reduction of public expenditure in the social domain. In particular, the closer
monitoring of the existing deficit criterion and the pressure for rapid repayment of
government debts are behind the demand for greater labour market flexibility and for
pension and welfare reforms designed to maintain financial sustainability rather than
adequacy in tackling social exclusion and poverty risks. This impact is particularly evident
in what are known as the Programme Countries, which benefit from bail-out loans under
strict conditionality.
There is thus a need to better address the social and employment imbalances, given
that social and economic goals influence each other. Greater attention to labour market and
social issues in the surveillance process would lead to more comprehensive assessment of a
country’s conditions, with attention to the potential employment and social impacts of fiscal
consolidation measures and the positive long-term growth and fiscal effects of investments
in human capital and social development.

68

69

Boeri T., (2000), Social Europe: Dramatic Visions and Real Complexity,
www.cepr.org/active/publications/discussion_papers/dp.php?dpno=2371
Costamagna F., (2013), The European semester in action: strengthening economic policy coordination while
weakening the social dimension? lpf-wel working paper no. 5
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5. CONCLUSIONS
The Recommendation on Active Inclusion was issued in one of the most dramatic periods
for the European economy which produced alarming consequences on the socio-economic
stability of almost the entire continent, in several European Member States giving rise to
increase in poverty and social exclusion. At the same time, Member States had to face new
or increasing challenges to their national welfare systems posed by migration and by the
pressure deriving from demographic ageing on social protection systems. In this context
budgets for social inclusion, in particular in all those countries worst hit by the economic
crisis, have been reduced or have been subject to consistent forms of spending reviews, to
comply with EU Recommendations on fiscal consolidation. As a consequence, in particular
in these countries, reforms and policy adjustments have been introduced to reduce public
spending or to better target policy response to emerging social problems, thereby moving
in the opposite direction to that proposed by the Recommendation. It is in this context that
the role played by the Recommendation has to be assessed.
In terms of progress achieved at the European level and in the Member States, a
number of policy initiatives have been enacted in the last seven years to promote and
support implementation of the active inclusion approach across Europe. Specific actions and
programmes have been implemented to encourage, monitor and evaluate active
inclusion policies: this is particularly the case of the PROGRESS programme and its subprogrammes: the Peer Review in Social Inclusion and Social Protection and the Assessment
by a Network of Independent Experts in Social Inclusion. Several EU initiatives have been
dedicated to monitoring and assessment of the implementation of the Recommendation in
Member States.
Many policy initiatives have been enacted in the last seven years to promote and support in
the Member States the implementation of the active inclusion approach, to enhance policy
development in the individual strands, to a less extent as regards the governance and
setup of a policy package as a whole.
At the European level the most relevant initiatives are the Social Investment Package
(2013), and even if not always directly referring to it, the Europe 2020 Strategy and its
flagship initiatives European Platform against Poverty and Social Exclusion, the Agenda for
new Skills and Jobs and the Youth on the Move initiatives. The Recommendation is referred
to in the recent Council Recommendation on Long-Term Unemployment which focuses on
one strand, inclusive labour market. The impact of the Recommendation is visible in EU
policymaking looking at monitoring, the European semester and mutual learning. Active
inclusion forms part of the Annual Growth Survey, the Employment Guideline, its elements
are being taken up for the country-specific recommendations.
At the Member State level each country has introduced policy reforms more or less
directly connected with the indications proposed by the Recommendation in one or more of
the policy areas considered in each strand. As assessment studies show the impact at MS
level is mixed. Most progress has been achieved in the field of inclusive labour market,
most gaps have been identified as regards quality of services (childcare, long-term
unemployed). The level of implementation of an integrated approach remains weak (seven
countries for those who work, three countries for those who can't work). In line with the
structure of ministries, most countries follow a sectoral approach.
One obstacle limiting the implementation of an active inclusion approach has been the
introduction of austerity measures in response to the economic and financial crisis. As a
consequence, in several Member States budget constraints led to reducing or cancelling
existing measures designed to tackle poverty and social exclusion.
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According to this analysis other factors are rooted in the in the governance of the
strategy at European and at national level, in resource allocation and in the weak
monitoring of active inclusion strategies at national level.
One of the main lessons learned from the crisis is that a ‘triple-A EMU’ must combine
competitive economies that are able to innovate and succeed in an increasingly globalised
world, with a high level of social cohesion. As President Juncker said at the European
Parliament upon his election as Commission President: “I want Europe to be dedicated to
being triple-A on social issues, as much as it is to being triple A in the financial and
economic sense” 70. This means in particular that labour markets and welfare systems need
to function well and be sustainable in all euro area Member States. Better labour market
and social performance, as well as social cohesion, should be at the core of the new process
of ‘upward convergence’.
Recommendations:
In this context, this convergence could be developed by promoting actions to:

•

Enhance the relevance of social and employment achievements within the
European Semester

Social and employment targets are part of the EU2020 Strategy. The effectiveness and
efficiency of social protection systems in the EU have mainly been assessed over the years
on the basis of progress towards the Europe 2020 targets, but not much is said about how
national welfare systems should reorganise to respond better to the new challenges. Within
the country-specific recommendations, in fact, this issue receives little attention: CRSs still
focus mainly on macroeconomic imbalances, while employment and social imbalances even
when considered are much less stringent. A more balanced approach between employment
and social objectives and macroeconomic and fiscal objectives could support more
sustainable economic growth in the EU. ‘Inclusive growth’ is one of the key objectives of
the Europe 2020 Strategy which also raised attention to social policies by adopting an EUwide target aimed at lifting at least 20 million people out of poverty and social exclusion.
President Juncker, while presenting his political guidelines for the next European
Commission, committed himself with the EP to introducing a Social Impact Assessment
of the redistributive effects of each new support programme. In this respect, greater
attention to labour market and social issues in the surveillance process would lead
to a more comprehensive assessment of country conditions and of the impact of each
country-specific recommendation on the wellbeing of a country.
According to the literature, promoting the active inclusion strategy across
Member States more widely and comprehensively would entail linking it much
more closely to the Europe 2020 Strategy and the European Semester exercise: for
example, debate has now turned to the proposal not to calculate as part of the deficit (but
only as part of the national debt) social investment expenses and other essential
investments in social and active inclusion of the most disadvantaged. This represents a real
possibility to help the less advanced Members States in particular move in the expected
right direction. This also means to put employment and social policy recommendations
(actually based on the soft Open Method of Coordination mechanisms) on an equal footing
with Recommendations stemming from economic and fiscal coordination mechanisms
(based on hard regulations) which impose more obligations on the Eurozone countries.
However, some studies note that stricter rules do not necessarily mean automatic changes
in national policy responses.
70
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More in general the ultimate goals of the EU2020 strategy should be put at the basis of the
overall aims of the European semester coordination efforts, and put as guiding principles of
reforms to be suggested within the CRSs all those proposed in the 2008 Recommendation.

•

Adopt a concrete roadmap for the implementation of the Recommendation
both at EU and Member States level

The European Parliament in its Resolution of 6 May 2009 on the active inclusion of people
excluded from the labour market called for a concrete roadmap for the
implementation of active inclusion strategies based on the participation of civil society
and other stakeholders. In line with the European Parliament resolution also several civil
society organisations, such as EAPN, called for a concrete roadmap to promote the
implementation of the Recommendation. We share EAPN suggestions to:
−

support mutual learning and mainstreaming through pilot projects linked to
transnational exchange and Peer Review, ensuring NGO engagement;

−

produce a Commission Working Paper to explore the scope and impact of a
framework directive on adequate minimum income, as part of an integrated
active inclusion approach, establishing common criteria for adequacy and a
monitoring framework;

−

mainstream integrated Active Inclusion approaches into the European
Employment Strategy, as part of Europe 2020;

−

ensure that Active Inclusion is a thematic priority in the ESF Regulations, to
deliver on the poverty target.

The roadmap should be based on the participation of civil society and other
stakeholders, including people experiencing poverty. As called for by the EP, the
roadmap should specify time lines and realistic qualitative and quantitative targets
based on specific indicators and detailed dialogue between the parties concerned.
The roadmap should also set out how active inclusion is to be implemented and
monitored through the Open Method of Coordination for social protection and social
inclusion, particularly at the local, regional and national level.

•

Promote activation as a tool to overcome assistentialism while avoiding
hidden traps

Across Europe the trend is to promote activation polices frequently intended as ‘forced
reintegration in the labour market’, to overcome mere economic support and passive
assistentialism. Should they be considered the key policies for all types of families, able to
support families better than any other in all their needs?
Active inclusion cannot be the only answer to poverty and social exclusion. Nowadays, in
fact, having a job is not the only answer to eliminate the risk of poverty: because of the
large increase in precarious and flexible job contracts across Europe, being employed no
longer guarantees well-being and wealth. The increasing number of "working poor” points
to the need to open debate on the link between active inclusion policies and the risk of
promoting compulsory working arrangements with low-remunerated jobs, thereby
increasing yet further the number of working poor.
Sanctions should be integrated in a coherent ‘activation package’ which on one hand should
avoid the poverty trap but on the other should support the path from subsidised work
towards ‘a real job’ in the open labour market as fast as possible.
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•

Enhance integration and coordination at all levels

The need to improve integration and coordination at all levels (between strands, territorial
levels and agencies) is evident, but the current situation in each Member State is rooted in
its welfare history and institutional organisation. Member States could be supported to
move in this direction with the support of significant EU funding: the PROGRESS funding
programme is already financing pilot experimentation in this perspective, as well as ESF. If
better funded and coordinated PROGRESS could be able to support a much wider range of
pilot projects in this direction, while ESF could fund their dissemination and implementation
in the country.
Improving integration also means developing a more balanced approach between strands,
attributing the same importance to each of them: the availability and quality of activating
and enabling social services should be regarded as a precondition for the implementation of
comprehensive and integrated labour market reforms. Country-specific recommendations
could deal much more directly with this issue.

•

Promote active inclusion strategies by providing adequate resources to
support the shift

The Recommendation and several Commission initiatives deriving from it, such as the
Social Investment Package, call for the introduction of comprehensive, integrated,
coordinated and sometimes universal preventative social policies that can stop
disadvantage from compounding, such as policies to facilitate early childhood development.
These are very costly reforms, hard to implement in countries under imbalance
procedures or hit by the economic crisis. These countries, in fact, have generally been
forced to adopt drastic measures to avoid excessive deficit procedures leading to cuts in
investments in welfare policies or to cut existing services: in this situation it is difficult for
them to elaborate and implement reforms to promote active inclusion. As prevention is
costly and benefits are to be seen in the long run there is the need to open out debate at
the EU level between EU policy-makers.
At the same time the need to deal with efficiency of existing expenditure programmes
is a priority to be tackled by learning for countries already working on it. The Annual
growth Survey 2015 considers that the efficiency of existing expenditure programmes in
achieving their targets should be boosted with reforms and various other measures, such
as spending reviews. Eight Member States are engaged in one form or another of
spending review: UK, NL, FR, IT, IE, DK, ES, SE. The Annual growth Survey 2015 sees as
crucial the sharing of the results and experience gained from these reviews, to be
considered as part of the overall governance system.

•

Improve evaluation of the impact of the strategies implemented in Member
States

Most Member States have yet to introduce arrangements to monitor and evaluate the
implementation of the Active Inclusion Recommendation: some Member States have
introduced monitoring and evaluation systems on the evolution and impact of specific
measures or policies, but with little attention to the interactions between the three strands.
Member States should be supported in the introduction of evaluation tools able to assess
progress in the right direction, considering both progress in each of the three strands and
evolution in the direction of a more comprehensive, integrated and coordinated welfare
PE 569.971
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system. The large differences of European social protection systems call for particular
attention in considering territorial and cultural specificities as well as specific factors
ranging from political preferences to the economic environment, fiscal constraints and
cultural attitudes. Guidelines and examples of good practices implemented across Europe
and funding, through Structural Funds, specifically dealing with the introduction of periodic
evaluation of the impact of the strategies implemented in Member States, could support
gradual development in this direction.
The European Parliament could have a very important role in supporting these
changes and the Roadmap. It could support a greater involvement of the relevant EU
and national stakeholders in the debate on the most controversial aspects connected with
the implementation of reforms towards active inclusion; it could promote and organise
hearings and workshops on the European Semester and on the balance between social and
macroeconomic objectives; it could provide political support given the need for greater
investments in the development of major policy reforms.
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ANNEX 1.
Country fiche France

Contextual overview
The situation in France calls for intensive inclusion policies given the high unemployment
rate (about 10 % in 2015 according to the Insee 71 – ILO definition) and long-term
unemployment rate (about 43 % of the registered unemployed are unemployed for more
than one year according to Pôle emploi). This situation reflects the deterioration of the
labour market situation resulting from recession and fiscal discipline.
Several categories are specifically concerned: young people aged 15-24 (about 24 % of
those who have entered the labour market are unemployed), or even 15-30, low-skilled
women, income support recipients and immigrants. All experience specific difficulties in
entering or re-entering the labour market or escaping from precarious jobs.
The overall policy approach to active inclusion in France
Subsequent to the 2008 Recommendation on active inclusion, no significant reform
promoting an integrated comprehensive strategy for active inclusion was decided upon. The
active inclusion Recommendation probably had no impact in France. This can be accounted
for with the fact that a major reform of the main income support schemes had been
decided just before publication of the Recommendation, namely implementation of the
Active solidarity income (RSA, Revenu de solidarité active). For the same reason, the
recession had no impact on active inclusion policies. When the economic crisis broke out in
2008, and when the Recommendation was published in the same year, implementation of
the RSA had already been decided. Not even the Multiannual plan against poverty and for
social inclusion of January 2013 mentions the Recommendation: European orientations are
essentially mentioned as regards the mobilization of European funds. 72
In the long run, the French cultural approach towards active inclusion policies has changed,
from a conception of solidarity as a social debt (in line with the Preamble of the French
constitution of 1946, stating that “every human being who, considering their age, his
physical or mental health or the economic situation, is unable to work, has the right to
obtain decent living means from the community”) to a conception of solidarity as an
individual duty (in line with the prevailing European activation strategy) promoting jobsearch support and economic incentives to work (Eydoux, 2015). This shift implies an
extended approach to activation that applies not only to registered job-seekers but also to
income support recipients, including lone parents. The insured unemployed have had the
possibility to combine an activity income with their insurance allowance (now the Return to
work allowance, ARE, Allocation de retour à l’emploi) since the 1980s; economic incentives
to work have considerably developed since then. Unemployed benefiting from the so-called
“solidarity” scheme (the Specific solidarity allowance, ASS, Allocation spécifique de
solidarité) have also been receiving incentives to work since the early 2000s.
In June 2009, the RSA merged and replaced the Minimum integration scheme RMI and the
Lone parent allowance API in June 2009. It aimed at extending social integration and jobsearch support, as well as providing RSA recipients with relevant incentives to work or to
maintain into employment through the so-called RSA activity (RSA activité). The RSA will
71
72
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Plan pluriannuel conte la pauvreté et pour l’inclusion sociale, https://www.cnle.gouv.fr/IMG/pdf/DP-PAUVRETEjanvier2013-2.pdf.
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be reformed again in January 2016: an Activity premium (Prime d’activité) will merge and
replace the RSA activité and the Employment premium PPE (Prime pour l’emploi, an income
tax credit). This new reform does not aim to comply with the 2008 Recommendation but to
improve the incentive scheme of the RSA, which has proved inadequate (in terms of rate of
return to employment and fighting poverty) according to the evaluations made (collected in
Bourguignon, dir. 2011 and Eydoux and Gomel, 2014). The reform was also intended to
comply with fiscal discipline at constant cost.
•

Income support

Minimum income support schemes are defined by the State and paid to recipient
households by the National Family Fund, while integration policies are implemented at the
local level by Departmental councils (Conseils départementaux). The minimum income
guarantee provided by the basic RSA (RSA socle) is EUR 524 for a single non-employed
person without children. It varies according to the household’s income and structure. This
level is higher than in many neighbouring countries, but in the long run the dynamics of
minimum income guarantees have failed to follow the trend of the minimum wage. As
shown in the 2011-2012 report of the National observatory on poverty ONPES
(Observatoire national de la pauvreté et de l’exclusion sociale), the standard of living of
MIGs for single persons has deteriorated relatively to the median standard of living for a
single person. This development concerns income support recipients of the RMI, the API
and also unemployed of the solidarity scheme receiving the ASS. Minimum income
guarantees have thus become increasingly inadequate since the 1990’s as regards the
needs of income support recipients: the level of the guarantees has diminished relatively to
the minimum wage. Implementation of the RSA did not reverse the situation: the RSA socle
was not significantly upgraded and the RSA activity was so complex that most (two thirds)
of the eligible households never applied for it. The recent upgrading of minimum income
guarantees will improve the day-to-day life of income support recipients (Domingo, Favrat,
2015) but it is still not sufficient to compensate for the long-term degradation of their social
entitlements. Similarly, the long-term evolution of the unemployment insurance scheme
has led to erosion of both the entitlements to insurance and the replacement rate of the
allowance when compared with the reference wage.
Migrants who are resident in France and qualify for unemployment insurance or “solidarity”
are entitled to the ARE or the ASS. However, due to stricter conditions of residence,
newcomers cannot benefit from the RSA (Math, 2014). Asylum-seekers receive reduced
benefits (EUR 343).
From the gender-equality perspective, the fact that the eligibility to income support
schemes (notably the RSA) depends on the household’s structure and income rather than
on individual entitlements is problematic (Périvier, 2010) tends to deny income guarantees
to many women in couple. Because of existing gender income inequalities, women are
much more affected than their male counterparts.
•

Labour market

In the context of austerity, the labour market became ever less inclusive. Due to the
recession, unemployment and job precariousness have increased. Moreover, labour market
reforms have promoted increasing flexibility and tended to ease lay-offs while prompting
the development of precarious jobs (especially part-time jobs, which have been made more
flexible and attractive for employers). 73 These developments in the labour market may
have played a role in the poor results of the RSA reform in terms of return to employment
rates.
73
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From the institutional point of view, the services provided to the non-employed remain
segmented: while the national employment agency Pôle emploi is responsible for jobsearch support for the registered unemployed, Departmental councils (Conseil
départementaux) organise the social and job-search support for RSA recipients at the
territorial level of Départements and decide whether to address RSA recipients to
employment operators such as Pôle emploi or to social operators. As regards lone parents,
their social and job-search support is often devoted at the territorial level of Départements
to the Local Family Fund (Caisse d’allocations familiales, CAF). This partition is of course
not neutral since the CAF advisors are mainly social advisors, making activation of lone
parents soft.
A recent partnership between Departmental Councils and Pôle emploi may contribute to
reducing the partition of services. On 1 April 2014, the Association of French Départements
(Association des départements de France, ADF), the State services in charge with
employment and vocational training (DGEFP) and Pôle emploi signed a National Protocol
promoting a “global approach” of social and job-search support. 74 Pôle emploi and
Départements are now beginning to cooperate in implementing a global approach implying
coordination of employment and social advisors to improve integration into employment of
not only RSA recipients but also the most vulnerable registered unemployed. This
experience is only now being implemented, and it is therefore too early to assess its actual
impact.
•

Quality services

Public services are deemed quality services in France but they remain insufficient to meet
the needs of the non-employed. The long-term unemployed and RSA recipients are facing
many other constraints besides the economic disincentives and the lack of (quality)
employment opportunities: family responsibilities, housing or transportation difficulties
health problems, low educational levels and insufficient training. Their social and labour
market integration often calls for a global approach, combining social support (to deal with
access to childcare, or with housing or health problems) and job-search support (including
training and active labour market programmes). This global approach essentially concerns
RSA recipients and local integration policies. A new measure has since October 2013 been
experimented in several areas (Départements), providing young NEET (who do not live in
their parents’ homes) with an income guarantee and global support (Garantie jeunes).
However, this global approach is still underdeveloped for the vulnerable non-employed.
Lone parents are a case in point. They have priority access to crèches but the dedicated
measures remain insufficient to prevent childcare from being an obstacle to their
occupational reintegration. The lone-parents’ childcare allowance (AGEPI) is a one-off
payment of EUR 170 to EUR 520 per year, much below the cost of childcare (on average
single parents pay EUR 143 per month as compared with EUR 198 for couples) once tax
credits and allowances are taken into account (Villaume, 2015).
Access to childcare is seen as an important element in helping mothers into employment
(especially in the case of single mothers). Childcare services and support are diverse and
have seen steady development. In 2013, 55 % of the children below the age of 3 (and not
at school) benefited from childcare services for about 130 hours a month on average. The
average cost for parents (once allowances and tax credits were deducted) was EUR 195 per
month (Villaume, 2015). However, the school rate of children aged 2 to 3 years has
significantly diminished: from 24.5 % in 2005-2006 to 12 % in 2012, despite the fact that
schooling is the only free care service for children in that age group. During the same
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http://www.departements.fr/sites/default/files/Protocole.pdf.
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period of time, the provision of collective childcare services increased, but at a slower pace,
which did not offset the ‘losses’ in nursery schools.
Conclusions
The picture of active inclusion policies in France shows considerable contrasts. On the one
hand, the social protection of the non-employed is fairly extensive: various income support
schemes complete the unemployment insurance scheme so that most of poor or precarious
households are entitled to a minimum income guarantee (except migrants). In addition,
most of the non-employed adults may benefit from social or job-search support as long as
they are registered as job-seekers or are income support recipients. On the other hand, the
French long-term activation strategy has led to reduction in the minimum income
guarantees offered to the non-employed without significantly increasing their employment
prospects. The RSA experience well illustrates this tendency. Promoting a global approach
to better meet the needs of vulnerable non-employed groups remains a challenge for the
French activation strategy. At the territorial level, innovative integration policies are
occasionally reported (such as the global support provided to lone-parents in some cities)
but remain under-documented.
The economic crisis and the general austerity did not lead to major changes in the French
active inclusion strategy because the main reforms had been decided upon before the
crisis. The recession and austerity measures made the labour market less inclusive due to
the insufficient demand for labour and the poor quality of available jobs. It thus negatively
affected integration opportunities for the most vulnerable groups.
There is still room for improvement in the existing policies by further extending the global
approach of social and job-search support according to the identified needs of the nonemployed rather than their social status as registered job-seekers, recipients of insurance
benefits or income support recipients.
In the first place, promoting active inclusion means reducing inequalities by upgrading
existing minimum income guarantees to readjust them to the needs of poor households
and the trend of the full-time minimum wage. Active inclusion also necessitates several
actions on the supply-side of the labour market (economic incentives, social and job-search
support). There is a need to boost the demand for labour through economic stimulus
policies and more ambitious active labour market policies. Policies reducing the legal
duration of work, such as the 35-hour laws in 1998 and 2000, have for instance proved
their efficiency in terms of (quality) employment creation at a sustainable cost for public
finance (Erhel, 2014).
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ANNEX 2.
Country fiche Germany
Contextual overview
Germany presents a very positive labour market situation. Recent data show that in July
2015, 42.99 million people were in employment - and only 2.79 million were unemployed.
This corresponds an overall unemployment rate of only 6.4 % (Bundesagentur für Arbeit
2015a). Following the ILO-Concept and not the national data from the Federal Employment
Agency Germany has the lowest share of unemployed in Europe (Bundesagentur 2015b).
Also older people are more often employed: in March 2015, the employment of persons
aged 55-65 was 46.6 % (Bundesagentur für Arbeit 2015c).
The overall policy approach to active inclusion in Germany
The 2008 European Active Inclusion Strategy has not been formally enacted and
implemented in Germany 75. This can be accounted for with the fact that an extensive
reform of labour market and social policy – the so-called “Hartz-Reform” – was carried out
between 2002 and 2005 with the activation paradigm as the predominant basis (Hanesch,
2013). With this reform, labour market policy in Germany has undergone significant
changes in the last decade: the shift from passive to active and activating policies is the
key feature of this change. Its legislative foundations are the job promotion law
(Arbeitsförderungsrecht) in the Social Code Book III (SGB III) and introduction of basic
income support for job-seekers (Grundsicherung für Arbeitssuchende) in the Social Code
Book II (SGB II). The latter follows an activation approach for all persons capable of work.
The SGB II, §§ 7a and 8 establishes that every person between 15 and 65/67 years is
capable of work if he/she is able to work for a minimum of 3 hours every day under general
labour market conditions. Verification of work ability takes into account how the health
situation will develop within the next 6 months (BMAS, 2015). This approach combines
different strands: financial restrictions and sanctions on the one hand and incentives, new
labour market integration services and activation measures. Active inclusion of people
unable to work has been on the political agenda since 2009.
•

Income Support

Although the Federal State regulates the national benefit schemes, they are implemented
by the social insurance bodies or by the States (Hanesch, 2012). The level and the
conditions of the basic income support for job-seekers is EUR 399 for single adults or single
parents plus additional allowances for children, housing and energy. The wealth of the
recipient and his/her spouse is taken into account if it is beyond the personal allowance.
The level of basic income support has given rise to much debate. On 25 July 2014 the
Federal Constitutional Court decided that the basic income support for job-seekers is in
accordance to the constitution although the benefits only allow for living standards at the
lower level of income distribution, and consequently increased the at-risk-of-poverty rate
among this group. The low level of the benefits in comparison to the poverty threshold has
been justified with the argument that it is an incentive for recipients to return to the labour
market faster (Knuth, 2015; Hanesch, 2013). Since about one third of the recipients are
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not capable of work due to health problems (Schuber et al. 2013), this argument is
questionable.
The income support is tailored to the particular needs of those in difficult situations since
the SGB II (Social Code II) provides a means-tested combination of welfare and
unemployment benefits for long-term unemployed, but also for low-income employees who
are not able to cover their needs with their own income (Aufstocker) and for all those able
to work. ‘Unemployment benefit II’ also provides for housing, energy costs and a top-up for
children. Further, the SGB III (Social Code III), beyond contributory-based unemployment
benefits offers cyclical short-time working benefits for employees who have been obliged
involuntarily to reduce working hours in certain companies. Further, the SGB III contains
income support for vocational training and transitional allowance for periods without
income. Finally it offers insolvency payments if employers are unable to pay wages.
Migrants who are resident in Germany and have been employed are entitled to the
unemployment benefit scheme I and II, while if they have not been employed they are
entitled to the unemployment benefit scheme II only (Hanesch, 2013).
Refugees and asylum-seekers receive reduced benefits. The European Court of Justice
decided on November 11th 2014 that EU migrants who are not actively searching for a job
can be excluded from social benefits (Hartz IV). Further in a decision in September 15th
2015 it ruled that immigrants from another EU Member State are not entitled for Social
benefits within the first three months of arrival. This decision has been explained with the
argument that each member state has the right to exclude migrants from social benefits if
they have not previously been employed and that Germany does not violate the nondiscrimination precept with its policy. Further migrants who have been employed for less
than one year are only entitled for social benefits for a six-months period.
From the gender equality perspective, the fact that the eligibility of the basic income
scheme is based on the household level and not on individual legal entitlements is
problematic. Due to the “gender inequality of earnings, the increased accountability of
income has a negative impact on women, especially those cohabiting with a partner”
(Betzelt, Bothfeld, 2011), who might not receive any benefits at all.
•

Inclusive labour market

With the above mentioned labour market reform, active labour market policies have been
divided into two systems: the Federal Employment Agency is responsible for the integration
of short-term unemployed who receive the insurance-based unemployment benefit I, while
job centres (run by local public employment services and municipalities or municipalities
alone) are responsible for long-term unemployed and job-seekers who are not entitled to
unemployment benefit I, such as school or university leavers, persons who want to return
to the labour market after a family break, etc. These receive a means-tested
unemployment benefit II. “According to § 14 SGB II, the job centres are obliged to support
the job-seekers in a comprehensive way, according to her or his specific needs, with the
aim of integrating them as well and as fast as possible into the employment system. For
this purpose, the job centres have to provide personal contact persons for every job seeker
(and his needs community). As case managers, they have to fulfil several tasks, which are
of high priority for the activating paradigm” (Hanesch, 2012). Both, the SGB II and the SGB
III, contain integration instruments. The selection of adequate instruments is up to the case
manager and is part of the integration contract, which has to be signed by the case
manager and the job-seeker. The SGB II provides a combination of municipality-based and
national (SGB III) ALMP measures. Further, it provides an ‘education package’ for children
with additional benefits for school events or social and cultural activities.
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Since the beginning of the millennium, “expenditure on active labour-market policies has
been declining almost constantly” (Hanesch et al., 2015); between 2000 and 2012 it was
cut by 60 % (Sozialpolitik Aktuell, 2014). The annual expenditure on active labour market
promotion, according to SGB III, is about EUR 9 billion (Büttner et al., 2015). In August
2015, 721 008 persons were participating in active labour market policy measures, 5,8 %
less than in August 2014. The declining number of participants - by 35.4 % between 2006
and 2014 – in active labour market programmes does not correspond to the declining
number of unemployed persons (Sozialpolitik Aktuell 2015).
According to Betzelt and Bothfeld (2011), “eligibility for labour market support measures is
determined more by the administrative logics within the two systems SGB III and SGB II
rather than by the concrete individual needs of unemployed men and women”. Activation
strategies are meant to comprise regional and individual tailor-made solutions, which are
adapted to the personal circumstances and needs of the recipients. This means that clients
under SGB II should receive debt counselling and be sent to medical services to check their
health situation. Some studies expound the problems of limited capacities of the staff
members which allow only standardised measures (Reis, Siebenhaar, 2015). While at a
conceptual level all groups should benefit from active labour market measures there are
indications in research that in practice there is a risk that some groups like unemployed
non-beneficiaries, single mothers, unskilled and long-term unemployed are disadvantaged
due to a focus on quick labour market integration. Since staff members personally choose
the participants for active labour market measures (discretion) a form of ‘cherry-picking’
might occur. Though one has to keep in mind that many SGB II recipients cannot be
integrated into the labour market quickly.
Unemployed youth and young adults are particularly in the focus of SGB II. They are
supervised closely by a personal contact person and – following SGB II §3,2 – are to be
placed immediately in training or employment. In cases of violation of obligation they are
more strictly sanctioned than the older unemployed, which is justified with the argument
that sanctions are a necessary part of consequent activation (Christe, 2015).
Although there are particular programmes for some groups of unemployed (e.g. the
programme “Perspective 50+” with 1 000 special trained job-agents for older unemployed
and employment subsidies for long-term unemployed or people with disabilities) the data
show that the long-term unemployed (persons who have been registered unemployed for
more than 12 months) are underrepresented in active labour market measures. In 2013,
their share among all participants was only 18 % although the share of long-term
unemployed persons among all the registered unemployed amounted to 36 % (Hanesch et
al., 2015).
•

Quality services

With the implementation of basic income for job-seekers, those on social security who are
able to work are included in the services offered by the job centre to re-integrate them into
the labour market. Most parts of the local social infrastructure come under the legal selfgovernance competence of the communities (districts and municipalities) - with regard to
regulation, implementation and funding (Hanesch, 2012). The municipal services are aware
of the fact that the focus on re-integration into the labour market needs to be combined
with other important issues such as childcare, addiction or debt counselling, since that
long-term unemployed often face health problems which clash with the ‘work-first’
strategy. The Federal Job Agency has therefore developed a concept for better counselling
(Beratungskonzeption 76) and provides further training opportunities for case managers.
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Though the SGB II has defined a support ratio of 1:75, it seems that many case managers
still suffer from a much higher case load. In addition the ambivalence of offering helpful
advice and support on the one hand, and being obliged to control and sanction the
integration behaviour of the client is sometimes difficult (Hanesch 2012). Regarding
childcare, the Children’s Assistance Act (Kinderfördergesetz, KiFöG) came into effect in
2008. It states that federal, state, and local governments have to create day-care
opportunities for 35 % of all children under three years of age by August 2013, from which
point every child is legally entitled to a place in a day nursery. The latest evaluation from
March 2014 (BMFSFJ, 2015) shows that 660 750 children under the age of three were in
formal childcare, which corresponds to 32.3 %. In spite of a) the differences in the supply
of day care places in East and West Germany as well as in larger and smaller cities, and b)
the huge variety regarding opening hours and quality of services, the opportunities to
reconcile family and professional life, especially for women and in particular single mothers,
have been improved. However, it should be borne in mind that the individual need for a
nursery place is measured by the working hours of the parents. If the number of places is
limited, parents without employment may have to wait longer to get a place. Further,
unemployed people have to pay parent’s contributions to the nursery.
Conclusions
Due to the federalist structure of the German political system, it is difficult to implement an
integrated comprehensive strategy for active inclusion which includes more than one state
level (Hanesch 2012). A study by the Friedrich-Ebert-Foundation (Reis, Siebenhaar, 2015)
points out that although labour market integration is the main focus of the SGB II, the
complexity of living conditions and individual needs has to be taken into account. Christe
(2015) argues in the same direction when he points out that the activation strategy only
affects unemployed persons with better qualifications, who are able to work and who are
only temporarily unemployed. According to these studies there are indications that SGB II
is less successful than expected. Further, the ‘work-first’ strategy and the broad definition
of ‘reasonable jobs’ tend to place unemployed persons either in so-called ‘mini-jobs’,
contingent work or temporary jobs which are not well paid and offer no prospects or in jobs
below their qualification level.
The economic crisis did not affect the implementation of an integrated strategy promoting
active inclusion, but the favourable labour market situation (high number of employed
persons, low number of unemployed) results in limited interest in activation policies.
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ANNEX 3.
County fiche Poland
Contextual overview 77
In the last few years, the Polish economy has been developing steadily, with no major
breakdowns. The GDP growth has always been positive although rather moderate. A
slowdown was noted only in 2008-2009 and in 2012-2013. A large budgetary deficit
threatened but was eventually retrenched. The debt to GDP ratio, increasing until 2013,
was reduced too, due to the restrictive government measures. At the same time, material
deprivation of households visibly shrank, and some reduction in income inequality was also
noted. At-risk-of-poverty rates fluctuated, still remaining above the UE28 averages. Labour
market indicators have improved, as shown by the increase in the employment rate.
However, the large share of fixed-term and precarious job contracts has remained a real
challenge. Gender employment gap and low employment rates among the oldest/youngest
cohorts remain serious issues, too. Yet another challenge involves demography. Very low
fertility and population ageing may have a negative impact on the labour market and the
social budget in the future.
The overall policy approach to active inclusion in Poland 78
Implementation of active inclusion measures has not been fully satisfactory: rather
fragmented, with more attention paid to the selected areas (e.g. early childhood education
and care and, recently, the labour market) than to the others (income support, long-term
care). Such an approach reflected the government's intention to address certain challenges
(demographic, relatively low living standards) while cutting the public debt.
Response to the 2008 COM Recommendation has been widely supported by the ESF
through the projects of the Human Capital Operational Programme 2007-2013 79. The EC
country-specific recommendations (CSRs) received regularly during the European Semester
have also played an important role.
Development of the three strands of active inclusion has not been harmonised. In other
words, links between three strands remain rather weak. Some links may be found between
income support and labour activation policies, while policies addressing access to services
proceed more or less along their own paths. All this may be summarised as follows.
•

Income support

Social assistance, the main minimum income protection scheme providing mostly cash,
income tested benefits, has not been revised recently. 80 As in the past, eligibility requires
77
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This section is based largely on the national data published by the Central Statistical Office (www.stat.gov.pl)
and on the Eurostat database http://ec.europa.eu/eurostat/data/database
For more information and analyses, see ESPN Thematic Report on Social Investment - Poland (2015)
http://ec.europa.eu/social/keyDocuments.jsp?advSearchKey=ESPNSocInv&mode=advancedSubmit&langId=en
&policyArea=&type=0&country=18&year=0 and the EU Network of Independent Experts on Social Inclusion
report (2013) Assessment of the implementation of the EU Recommendation on Active Inclusion – Poland
http://ec.europa.eu/social/keyDocuments.jsp?advSearchKey=ESPNSocInv&mode=advancedSubmit&langId=en
&policyArea=&type=0&country=18&year=0
See MRR (Ministry of Regional Development) (2007), Program Operacyjny Kapitał Ludzki [Human Capital
Development Programme], and its adjustment MRR (2013), Szczegółowy opis priorytetów Programu
Operacyjnego Kapitał Ludzki
[A detailed description of the priorities of the Human Capital Development
Programme].
In this report, comments on the legal changes are based on the direct analyses of the legislation available at
the official site of the Polish Parliament http://isap.sejm.gov.pl
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that certain vulnerability conditions – such as homelessness, disability, unemployment,
long-lasting illness, domestic violence and alike – be met. The only recent modification
consisted in raising the thresholds for income testing (after many years of ‘freezing’) and
some changes in the threshold-setting rules at the end of 2012. The next increase comes in
2015. The somewhat weak performance of this scheme (in terms of benefit level, coverage,
activation instruments used) shows the need for revision 81. Some attempts to introduce
reforms were made but have failed. On the other hand, various modifications were
introduced into the child and family income support, which is mostly income tested. Recent
changes include revision of the thresholds and benefit levels and reducing rather than
cancelling benefit payments if the family income is only slightly higher than the threshold.
Also, child tax credit and of child birth grant were redesigned with a certain bias towards
supporting large families. Nevertheless, the benefit rates seem inadequate and are often
questioned, the level of public expenditure is very low and benefit effectiveness in reducing
child poverty is weak. The rules of other income supporting schemes, such as social
pensions or the housing allowance, have not been changed. Altogether, it does not seem
that the (few) changes in income support really reflected the EC Recommendation on active
inclusion.
•

Inclusive labour market

In this area 82, the main schemes include: a) ALMP targeting the unemployed but not
necessarily the socially excluded; b) activation measures aiming at bringing the most
vulnerable into the labour market; c) policies targeted specifically at the disabled people.
They have performed in different ways. Measures to enhance local initiatives and social
economy, targeting the most excluded were vigorously promoted (with considerable
support from the ESF) and the new institutional arrangements became effective in 2010.
Legal changes of activation of the disabled were implemented in 2009 (new financing rules)
but their impact has been not that significant. The design of ALMP remained almost
unchanged until mid-2013. Then, extension of the work settlement period and
implementation of flexible working hours were adopted (facing strong criticism from the
trade unions). The following years brought additional deep-reaching and comprehensive
changes: the possibility for labour offices to outsource services, strengthening cooperation
with social assistance centres, implementation of client profiling, tailoring support to the
individual needs, new approach to training, more fully developed activation measures for
youth and the old, among various others. Also, measures aimed at better reconciling work
and family life were implemented. Maternity/paternity/parental leave schemes were
substantially revised and specific ALMP instruments (grant for the tele-work and activation
benefit) were established to help parents return to the labour market. In general, more
attention is paid to people far from the labour market. The old, the young, LTU and some
other groups (unemployed with the profile II/III under the new regulations) are given
priority in accessing activation programmes. Coordination with income support, weak in the
past, has recently been strengthened. This is achieved through the “Activation and
integration” programmes, implying cooperation on the part of the labour offices and social
assistance centres.
•

Quality services

Changes in access to quality services clearly depend on the type. Since 2011, early
childhood education and care has visibly improved, in response to CSRs and the challenge
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See Szarfenberg, R. (2014) Analysis and Road Map for Adequate and Accessible Minimum Income Schemes in
EU Member States – Poland, EMIN country report https://eminnetwork.files.wordpress.com/2013/04/eminpoland-2014-en.pdf
Documents and information on ALMPs may be found on the website http://psz.praca.gov.pl/, on the labour
activation of the disabled www.pfron.gov.pl and on the labour activation of the socially excluded
www.ekonomiaspoleczna.pl
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of low fertility. This was achieved through legislative changes strengthening support for the
establishment and maintenance of childcare facilities, encouraging the use of various forms
of formal care and better financing 83. New rules regarding fees for care in kindergartens
have improved affordability. Special government programmes – such as the programme
called ‘Toddler’ (Maluch) supporting the establishment and maintenance of formal care for
children under 3 years old with financing at PLN 101-150 million (approx. EUR 24-36
million) a year – a dedicated website for parents 84 and ample support with the EU funds are
worth noticing. The results are positive but not fully satisfactory. Low coverage and too few
places remain a problem. Housing support has been paid less attention, especially as
regards social housing and with low rental. As a result, the stock of municipal dwellings
decreases, there is a shortage of social and low rentals flats and relevant policies in this
area have been developed slowly. On the other hand, the government programmes
supporting repayment of housing loans (mainly for young families, recently: ‘Mieszkanie dla
Młodych’ or MdM 85) have been underway for years, but with moderate success. The
healthcare system faces many problems. Recent reforms have focused on improving
efficiency in the system (changes in financing hospitals, implementation of new
administrative procedures) but the situation has not improved. The level of public funding
is low, out-of-pocket payments are widespread, shortages of specialists (e.g. in geriatrics,
oncology, dentistry) and nurses are troublesome. Long-term care provision is fragmented
and remains underdeveloped, the responsibility being mainly laid on the family. Policy
proposals concentrate on improvement of existing framework for services rather than
introduction of a comprehensive long-term care system. The quality of public transport has
visibly improved. This regards, first of all, city transport, but railway transport still calls for
the new investments. Affordability has never been a major problem.
Conclusions
Implementation of active inclusion measures has not been fully satisfactory: rather
fragmented, with no proper harmonisation of all three strands. More attention has been
paid to selected areas with some positive outcomes (e.g. early childhood education and
care and, recently, in the labour market) than to the others still calling for modifications
(income support, long-term care – insufficient changes, healthcare – unsuccessful reforms).
Progress in the implementation of active inclusion policies is visible in the development of
formal childcare (nurseries, kindergartens, and other forms), and a good practice example,
namely the government programme ‘Toddler’, may be seen here. Nevertheless, the Polish
indicators are still behind the EU averages. Policies in this area received strong support
from the ESF and also addressed the CSRs of the Commission. The EC Recommendation
has certainly proved important in initiating and promoting relevant legislative changes as
well as in drafting supporting programmes.
Unfortunately, the gaps are more numerous, and there is no difficulty in locating them.
Access to quality healthcare and long-term care, proper housing policies, unsatisfactory
income support, and in particular social assistance (weak performance in terms of benefit
level, coverage, activation instruments used) can be listed among the most evident. These
gaps have not been caused by the crisis, which was rather mild in Poland, but by the
government priorities focused rather on the family and trying to address demographic
challenges (note also the expansion of leave schemes for parents). Only now more
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Note the role of the Polish President initiative and the programme submitted in 2009 called “Dobry Klimat dla
Rodziny” [Good Climate for families] http://www.prezydent.pl/archiwum-bronislawa-komorowskiego/dlarodziny/o-konkursie/
www.rodzina.gov.pl and www.zlobki.mpips.gov.pl Both websites provide information on the regulations,
facilities, and also on the programme “Maluch” (with selected statistics)
Information is available on the websites www.rodzina.gov.pl and also www.mieszkaniedlamlodych.com
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attention is being paid to the development of modern ALMP (individualisation of support,
cooperation between government agencies). Nevertheless, the very considerable
prevalence of precarious jobs remains unsolved.
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ANNEX 4.
County fiche Italy
Contextual overview
Italy is one of the EU countries most hit by the economic crisis: according to Eurostat
figures the unemployment rate 15-74 registered a relevant increase for both men and
women from 2009 to 2013: from 7,8 % to 12,2 %, however, not far from the EU-28
average. The youth unemployment rate in Italy has evolved from 25,4 % to 40 %: in this
case it is almost double than EU28 rate. The risk of poverty or social exclusion rate has
increased from 24,7 % in 2009 to 28,4 % in 2013. A key feature of the Italian socioeconomic context is the marked North/ South divide: such dualism applies in particular to
the access to employment and to the availability of childcare services. North-South
territorial gaps are the widest in Europe: employment rates in Southern Italy are at a low
42 % versus an average of 64.2 % in the Northern regions. The low activity rate of women
is strictly linked to the low level of availability of formal care services to support women’s
participation in the labour market. Gender gaps in employment rates (15-64) even if
declining, due to the dramatic decline in male employment, still reach 18 percentage points
in 2013, with employment rates for men at 64.8 % relative to 46.5 % for women.
High labour costs and employment protection regulation result in a peculiar flexibility
model, based on a high incidence of self-employment and undeclared work in the
underground or shadow economy. The crisis has aggravated these structural weaknesses.
The overall policy approach to active inclusion in Italy
Since recently in Italy the ideological focus was on the role assigned to the family (legally
married couples) and its closed networks as a pillar of the Italian social model (familismbased approach). A workfare approach is beginning to be taken in consideration by new
experimental measures in some of the more advanced parts of the country towards
increasing responsibilities and active behaviour of the person. In 2009, after a consultation
process, the government approved a White Paper on the Future of the Social Model, which
marked a discontinuity with the previous policy orientations. “By claiming the principle of
subsidiarity (e.g. more activation of individuals and civil society agencies), the emphasis on
personal responsibility showed a tendency to shift the burden of major types of risks to
individuals, households and their networks while progressively reducing the role of the
state and institutions”. (Strati, 2012)
The Italian social protection system is characterised by fragmentation in very different
regional and local subsystems within a very rigid system deploying a multiplicity of sectoral
and category interventions with inadequate selectivity, and indeed the use of economic
benefits instead of provision of services. These are among the main reasons accounting for
the ineffectiveness of Italian social expenditure (Crepaldi, Pesce, Samek, 2014). Attempts
made to tackle problems of disadvantaged groups revealed a lack of comprehensive policy,
scarce integration between policy fields, and a poor attention to combine the three pillars of
active inclusion strategy, as well as a problematic coordination between national and subnational authorities. “These factors were both causes and effects of the lack of
mainstreaming of the EU principles on active inclusion strategy in domestic policies.
Examples of the integration of social policies with health, housing, employment, training
and education can be found at regional and local levels” (Strati 2012).
Italy’s ESF operational programme (OP) for social inclusion 2014-2020 is expected to
contribute substantially to meeting EU and national targets on poverty reduction under an
active inclusion perspective. Planned investment includes an experimental minimum income
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support scheme, better quality and standards in the provision of social services, and
specific measures aimed at Roma and the homeless to put them on pathways to
autonomous lives. The OP has a budget of EUR 1 238 million. The Inclusion OP has several
priority areas, including:
•

supporting deprived and extremely marginalised people. Beneficiaries of the new,
experimental minimum income initiative will be supported through ‘activation’
measures to improve skills and employability and thus their chances of finding work
and becoming self-supporting. Targeted health and social services will be deployed
to help extremely marginalised groups, such as Roma and immigrants. Some 10 000
homeless are expected to receive help;

•

implementing new systems and models for social intervention. This includes defining
quality standards for public services geared towards disadvantaged groups, such as
Roma. It will also support social economy initiatives and help overcome the current
fragmentation in the provision of health and social services;

•

some 1 200 public servants and stakeholders will benefit from training and new
competences to boost their ability to deliver services, in particular to disadvantaged
groups.

The OP will substantially improve social inclusion and the quality of social services in Italy.
At least 260 000 deprived people will benefit. It is expected to reduce fragmentation in
delivery and a new, nationwide database for social service provision. Its support for
innovative projects in the social economy is expected to provide models for improving
services at national and regional levels.
•

Income Support

In Italy there is no single policy to fight poverty. There isn’t a national measure of
minimum income and existing fragmented schemes that provide income support are not
sufficient to help people living in poverty and household hardship. Moreover resources are
not adequate and the amount of benefits is mostly below poverty thresholds and often not
linked to active social and employment policies (Strati, 2012). So traditional measures to
support household incomes have scant effect in terms of re-distribution; they are
fragmented and divided by categories (targeted), leaving millions of families without any
protection, especially young people. Some reforms have been introduced or planned in the
last two years: 1) reform of the Indicator of Equivalent Economic Situation (the so called
ISEE) and 2) experimentation of the Active Inclusion Support (SIA) as a measure against
poverty. The reform of ISEE is a crucial step towards enhancing social equity: it improves
evaluation of the socio-economic conditions of beneficiaries accessing means-tested social
protection services. It considers the value of personal assets, considers the characteristics
of families with several minors and people with disabilities, and reduces the use of selfdeclaration, allowing for increase in controls and reduction in undue access to benefits.
In 2013 a universal tool for the fight against poverty (SIA) was designed to be tested
during 2014 and to be formally implemented in 2015, but at the moment it is still under
testing in some major Italian cities (Crepaldi, Pesce, Samek, 2014).
•

Inclusive labour market

Italy has long been characterised by a highly segmented labour market with ‘protected
workers’ on one side (full-time permanent workers in medium/large companies, fully
covered in terms of employment and social protection rights) and ‘unprotected outsiders’
on the other, either unemployed or employed in temporary atypical contracts with few
social protection rights. Of particular relevance was the different treatment of workers in
terms of income support during unemployment: it was very generous only with those
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workers involved in collective redundancies in large firms while workers dismissed
individually or laid off from small firms were only eligible for the much less generous
‘Ordinary Unemployment Benefit scheme’. Those with no employment experience and the
self-employed were not eligible for any benefit at all when unemployed. No assistance
provisions for the long-term unemployed were in place, nor any special family or housing
benefits; the implementation of efficient activation strategies was limited by the difficulty of
the PES in providing adequate services due to the lack of financial and qualified human
resources 86. Furthermore, there was no relation between the payment of benefits and retraining or job search (Crepaldi, Pesce, Samek, 2014).
A radical reform was realised in 2012 (the so called Fornero reform - Law 92/2012) aimed
at reducing the existing disparities in employment protection and in access to income
support during unemployment, while guaranteeing an adequate degree of employment
flexibility.
With the aim of boosting youth employment a decree has been issued by the Italian
Government – and passed by the Parliament in April 2014 – that modifies the legislation of
two major contracts involving younger workers: fixed - term contracts and apprenticeship.
This latest Act in particular abolishes the justification clause previously requested for
stipulating a fixed - term contract longer than 12 months. Moreover it allows employers to
extend fixed - term contract duration for five times up to the limit of 36 months provided
by European Regulation.
Moreover a new legislation to promote fixed - term contracts and simplify administrative
procedures and legal basis of apprenticeship has been adopted on May 2014. In addition on
May 2014 the national Youth Guarantee Program has been officially launched. The EU
initiative targets young people aged between 15 and 24, but the Italian Government
decided to extend the upper age limit to 29 years. Under the Youth Guarantee scheme,
incentives for employment/apprenticeship contracts, community service, vocational training
are provided. Support measures for self - employment and self - entrepreneurship are also
foreseen.
In the recent years, an increasing unbalance in labour market expenditure towards passive
policies was registered, essentially because of the sharp increase in unemployment and of
the extension of subsidised short working time schemes. In 2012, spending on active
policies amounted to slightly less than 0.35 % of GDP, against a rising 1.6 % of GDP
devoted to income support policies 87. The structural reforms that the Government is putting
in place (The Jobs Act) is mainly aimed at improving the effectiveness and increasing
penetration rate of Public Employment Services (PES), increasing coordination between the
passive and active labour market policies, improving quality and effectiveness of labour
market interventions. It will also strengthen the link between passive and active labour
market policies, introducing performance management system for public and private
services based on unemployed characteristics.
•

Quality services

In Italy family policies can be distinguished between monetary transfers, provided by public
actors only, and in kind services, provided by both public and private actors. Like for other
welfare sectors, family policies are highly fragmented: interventions have accumulated over
the years, are governed by different institutional levels and often lack a global rationale. In
response to the economic crisis the Italian Government has enhanced measures for families
with children, e.g. the Social Card introduced in 2008 renewed in 2012/2013. Also, many
86

87

In 2009 according to Eurostat LMP data public expenditure for labour market services amounted to only 0.036
% of GDP in Italy, relative to 0.233 % of GDP in the EU28 average.
Employment Plan 2014 - Italy
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regions have introduced experimental measures to combat poverty among families with
children or other dependents. Some experimental measures, both national and regional,
have been over time and become structural.
From 2010 onwards, in response to an economic crisis the Italian Government and indeed
many Regional Governments have enhanced support measures but without adding new
resources to social policies. Municipalities increasingly have begun to require higher cost
sharing on the part of the beneficiary families. In other cases local governments have been
unable to re-fund existing services and measures any longer. Moreover, in recent years the
National Housing Rent Fund has been dramatically reduced; as a consequence, public
support for house renting has been progressively re-targeted to the poorest of the eligible
households. The current debate considers the use of subsidies inadequate to ensure
equality and effectiveness, but reform in this area is far from getting off the ground.
Concerning children the distribution of childcare services over the national territory is very
uneven, with large differences between the North-east (19.2 % of children using public
childcare services) and the South (5.0 %). According to the latest data published by
ISTAT, 88 in the school year 2011/2012 the number of children who participated in social
and educational services for those in early childhood decreased, albeit slightly (0.5 %). This
is the first time since 2004: on the one hand the municipalities have difficulty in covering
childcare costs and on the other hand families, due to the crisis, have seen their spending
power falling and as a consequence face increasing difficulty in paying the high tariffs to
access these services. In December 2012, the Ministry of Cohesion enacted the National
Action Plan for Cohesion with the aim to accelerate the development and implementation of
projects planned under structural funds. The plan enables the Italian regions to promote
actions in favour of childcare and care for the elderly. Since 2007 the availability of
childcare places increased from 234 703 in 2008 to 287 662 in 2012, for a coverage ratio
rising from 14.8 % to 19.7 %, still far from the 33 % goal set for 2010 (Crepaldi, Pesce,
Samek, 2014).
Concerning the elderly the Italian Long-term care system has traditionally compensated for
the lack of supply of services with direct money transfer mechanisms. In Italy the care
system is organised around the central role of families, and more specifically of women.
The growth of female participation in the labour market has not meant adequate
development of public services, nor sufficient redistribution of caring activities within
families, and this has been offset by recruiting paid domestic help, outside public regulation
but indirectly subsidised by it. In Italy 1 600 000 immigrants work in domestic and care
support, mostly women, and almost always irregular (even though domestic workers were
the main beneficiaries of the last two amnesties for irregular migration). In the last few
years money transfer from the social services to non-self-sufficient elderly and the disabled
has increased while the services provided directly by the social services have decreased
due to the cut in public spending: state funds for 2013 were in fact significantly lower than
the funding of a few years ago (60 % less than in 2008) 89 (Crepaldi, Pesce, Samek, 2014).
Conclusions
According to Bouget (2015a) in Italy, improvements towards a social investment approach
were found in schemes related to unemployment benefits, but serious deficiencies
characterised other policy areas and a minimum income scheme is yet to be introduced
throughout the national territory.

88
89

ISTAT, L'offerta comunale di asili nido e altri servizi socio-educativi per la prima infanzia October 2013
N.N.A (Network Non Autosufficienza), L'assistenza agli anziani non autosufficienti in Italia - Rapporto promosso
dall'IRCCS - INCRA per l'Agenzia nazionale per l'invecchiamento, 2013.
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Most of policies aim at solving specific problems of individuals and families, without taking a
global view of their needs, nor special attention to their possible activation within society.
In this matter Italy has long been lagging behind other European countries. As a result, a
clear social investment strategy is still lacking. Resources are not adequately linked to
active social and employment policies. Activation processes can be found in a few regional
experiments with minimum income schemes. These attempted to combine allowances with
the provision of employment services (e.g. vocational guidance and training, job-seeking
and job creation) for those who can work, as well as social integration services (e.g. local
welfare systems) to those who cannot work. Importantly, a similar policy orientation will
guide the experimentation with a new social card at a national level. Italy’s ESF operational
programme (OP) for social inclusion 2014-2020 is expected to contribute substantially to
meeting EU and national targets on poverty reduction and of policy coordination in the area
of social inclusion. It is expected to help overcome the current fragmentation in the
provision and delivery of social services. Italian’s OP for social inclusion 2014-2020 includes
a clear definition of the role and mandate for each territorial level (national, regional,
municipalities) within the implementation of an active inclusion a strategy which should
include the experimentation and then generalisation of a national income measure for those
further form the labour market. In parallel same of the regional OP provide more or less
explicitly coordination / interaction between structural funds and regional social planning
for the implementation of an active inclusion strategy.
As for the strengthening of active labour policies, it is too early to assess whether the Jobs
Act will be able to change the actual situation in Italy reinforcing the link between active
and passive policies trough the establishment of a new management System within the
PESs. It is also early to see if the jeopardised situation in which Italy is embedded now
(some PES working much better that others with ‘stronger’ regions contrasting with
‘weaker’ ones) will be better harmonised.
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ANNEX 5.
Categories used to assess the level of implementation of the policies
Bouget D., Frazer H., Marlier E., Sabato S., Vanhercke B., (2015a) Social
Investment in Europe - A study of national policies, April 2015
Experts assessed the overall extent to which there is a social investment approach to
tackling key social challenges and to the development of national social policies in their
countries: three broad clusters of countries can be distinguished. The first cluster includes
countries with an already well-established social investment approach (YES),
which maintain this approach and continue to foster good institutional linkages between
different policy areas. The second cluster contains those countries which show some
increasing awareness of social investment (INCREASED) and begin to apply a social
investment approach in a few specific policy areas but still lack an overall social investment
approach. The third cluster involves those countries where a social investment
approach has not so far made much significant advance in the policy making
process (CRITICAL). This study has been funded by the European Commission Directorate-General for Employment, Social Affairs and Inclusion.
Table 4 was elaborated by IRS on the basis of the assessments provided by country experts
within their country reports. On the evidence of the experts’ assessments, the IRS
researchers filled in the table by attributing the following ratings: GOOD (well-structured
policy with adequate coverage and level); PARTIAL (policy not covering adequately all
categories/targets; or policy not completely adequate to lift out of poverty or to support
labour market integration); CRITICAL (lacking or inadequate policy or measure). For each
rating, where appropriate additional information was provided to describe whether the
policy is UNDER REFORM or has been seriously INCREASED or DECREASED in the last
2/3 years.

Bouget D., Frazer H., Marlier E. (2015b), Integrated approach for the long-term
unemployed A study on national policies, June 2015 (funded by the European
Commission - Directorate-General for Employment, Social Affairs and Inclusion)
The Report assesses the efforts of countries to respond to the growing challenge of longterm unemployment through: a) a broad range of measures to help people to overcome the
obstacles they may face in accessing employment; b) effective coordination between
employment, social assistance and social services to ensure a holistic and integrated
response to the variety and complexity of the needs of many of the long-term unemployed;
c) an individualised and tailored approach to effectively address the many different
combinations of problems and challenges that people experiencing long-term
unemployment may face. In preparing their country reports, ESPN experts assessed these
three key aspects of their countries’ performances in supporting the long-term unemployed,
scaling their assessment in terms of: 1) VERY GOOD support; 2) support of MEDIUM
effectiveness; 3) WEAK support. This study was funded by the European Commission Directorate-General for Employment, Social Affairs and Inclusion.
•

Social Protection Committee (2015a)

The report is prepared by the Committee on the basis of information and reporting provided
by Committee Members, especially in the context of the National Social Reports. The
purpose of this report is to review these reforms by adopting a comprehensive approach to
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the social protection systems as a whole (social inclusion, health and long-term care and
pensions). The study describes REFORMS IMPLEMENTED by Member States, grouping
them in the following areas: Poverty reduction and supporting entry into the labour market
(reforms supporting entry into employment and active labour market policies; Social
assistance benefits and minimum income support schemes; Specific measures targeting
groups at higher risk of poverty); Investing in children (reforms introduced to enable
access to child care; Supporting employment for people living in households with
dependent children; Preventing child poverty); reforms for Social inclusion of ethnic
minorities; reforms in the area of Housing/homelessness.
Frazer and Marlier (2013) Assessment of the implementation of the
Recommendation on active inclusion: a study of national policies, synthesis
report, Network of Independent Experts on Social Inclusion, January 2013
(funded by the European Community Programme for Employment and Social
Solidarity (European Commission)
The members of the European Network of Independent Experts on Social Inclusion were
asked to prepare Country reports on the implementation of the Active Inclusion
Recommendation in their Member State, focussing on three issues: a) the extent to which
Member States have developed integrated comprehensive active inclusion strategies in line
with the 2008 Recommendation; b) the extent to which new or expanded measures have
been introduced under each of the three strands since 2008; c) the impact and the cost
effectiveness of the overall strategy and the individual strands in facilitating the integration
into sustainable, quality employment for those who can work and providing sufficient
resources to live in dignity, together with support for social participation, for those who
cannot work. The assessment made by country experts made at three levels: 1) YES
(where a fully comprehensive policy design defines the right mix of the three strands of the
active inclusion strategy, taking account of their joint impact on the social and economic
integration of disadvantaged people and their possible interrelationships, including
synergies and trade-offs); only evident in about a quarter of Member States; SOMEWHAT
(in the following text cited as ‘PARTIAL’ where countries have some elements of
comprehensive policy design); NO for countries which have no comprehensive policy
design. As far as assessment of the measures introduced/planned under the three strands,
the grading encompasses three items: assessments of the extent to which
policies/measures have been STRENGTHENED/STAYED THE SAME/WEAKENED since
2008.
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ANNEX 6.
Statistical Data
Table 8 : Poverty Rates by Household Type in EU-28, 2010-2013
Household

2010

2013

Total

16.4

16.6

Single person

25.3

24.9

One adult younger than 65 years

26.1

27.5

One adult 65 years or over

24.3

21.2

Single person with dependent children

36.9

31.9

Single female

26.2

25.1

Single male

24.1

24.6

Two adults

11.2

10.8

Two adults younger than 65 years

10.3

11.2

Two adults, at least one aged 65 years or over

12.3

10.4

Two adults with one dependent child

11.6

12.7

Two adults with two dependent children

14.9

14.2

Two adults with three or more dependent children

26.4

26.6

Two or more adults without dependent children

10.4

10.7

Two or more adults with dependent children

16.6

17.3

8.6

10.5

Three or more adults with dependent children

18.2

21.4

Households without dependent children

14.4

14.6

Households with dependent children

18.4

18.7

Three or more adults

Source: Eurostat, SILC. At risk of poverty rate (cut-off point: 60 % of median equivalised
income after social transfers)

Figure 5 : At-risk-of poverty rate for children by country of birth of their parents

Source: Eurostat. At-risk-of poverty rate for children by country of birth of their parents (population aged 0 to 17
years) [ilc_li34]. Not available data for Bulgaria and Romania.
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