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Preface

In 2008, the European Commission Recommendation! on active inclusion set out
common principles and practical guidelines for a comprehensive strategy based on three
integrated pillars: adequate income support, inclusive labour markets and access to
quality services. The 2013 Social Investment Package? emphasises the importance of
supporting those furthest from the labour market with a combination of income support,
tailor-made activation, and access to enabling services; it also promotes the use of one-
stop shops and individual contracts. Both these documents stress that effectively
addressing long-term unemployment requires an integrated approach of benefits and
services, a close policy coordination between all relevant authorities (particularly
employment authorities, social assistance authorities and social service agencies) and
an approach tailored to the individual’'s needs. Building on this, the European
Commission 2015 Work Programme proposes an initiative for promoting integration and
employability in the labour market including a proposal for a Council recommendation
on the integration in the labour market of the long-term unemployed. The objective is
to reduce long-term unemployment by providing a comprehensive framework for
Member States to strengthen support given to those it affects, inter alia by cooperation
between organisations providing this support. The initiative aims to provide more
concrete policy guidance to Member States and to reinforce the monitoring of national
efforts in bringing the long-term unemployed back into the labour market.

As part of developing this initiative and in order to inform its future work in this area,
the Commission asked the European Social Policy Network (ESPN; see presentation of
the Network in Annex 2) to prepare country reports to examine the availability and
effectiveness of integrated support for the long-term unemployed in each European
country. In their reports, ESPN experts were asked to answer three key questions:

e To what extent are the benefits and services supporting the long-term
unemployed effective, and where are the key gaps in achieving this?

e To what extent is there effective coordination between employment, social
assistance and social services authorities ensuring an integrated approach, and
where are the key gaps in achieving this?

e To what extent do the long-term unemployed receive individualised support
tailored to their needs, and where are the key gaps in achieving this?

It should be noted that, given the focus of these questions, the experts’ reports and this
Synthesis Report only address one side of the problem of long-term unemployment: the
supply side. It is equally if not more important to address the demand side. Indeed,
even if the quality of measures supporting the integration of the long-term unemployed
into the labour market and into society is high, decreasing long-term unemployment3
depends to a very large degree on creating more good quality and sustainable jobs that
are accessible to the long-term unemployed. Other actions will also be needed such as
ensuring a progressive tax system that facilitates movement into employment and well-
designed labour market reforms.

1 Commission Recommendation of 3 October 2008 on the active inclusion of people excluded from the
labour market (notified under document number C(2008) 5737). Available at:

http://eur-lex.europa.eu/legal-content/EN/ALL/?uri=CELEX:32008H0867.

2 Commission Communication COM2013(83) on “Towards Social Investment for Growth and Cohesion —
including implementing the European Social Fund 2014-2020”. Available at:

http://ec.europa.eu/social/BlobServiet?docld=9761&langld=en.

3 The expression “long-term unemployment” (LTU) is generally used and understood in line with its
statistical definition: a period of unemployment of at least one year. The ESPN national experts’ reports
highlight one methodological difficulty in interpreting this definition, given the daily reality of the process of
impoverishment of the unemployed. In other words, the definition tends to dichotomise a gradual socio-
economic process but, until now, as often suggested by the national experts, the statistical definition is not
a policy norm. Some unemployed people can become poor before one year of unemployment and others can
remain above the poverty line even after one year of unemployment.


http://eur-lex.europa.eu/legal-content/EN/ALL/?uri=CELEX:32008H0867
http://ec.europa.eu/social/BlobServlet?docId=9761&langId=en
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This Synthesis Report brings together the findings of the national reports written by
each of the 35 ESPN country teams of independent experts (for a presentation of the
ESPN Network Core Team and the 35 ESPN country teams, see Annex 2). It was
prepared by Denis Bouget, Hugh Frazer and Eric Marlier together with Ramén Pefia-
Casas and Bart Vanhercke?.

In producing a Synthesis Report, it is only possible to illustrate points made with a
limited number of examples. However, where we find that a similar point is made by
other experts and we think this would be useful we indicate this in a bracket listing the
relevant countries so that readers can read the individual country reports for more
information.® In producing their reports, experts cite many different sources in support
of their analysis. References to these sources are not included in this Synthesis Report.
Readers wishing to follow up the original sources are again invited to consult the
individual experts’ reports.

4 Denis Bouget, Ramoén Pefia-Casas and Bart Vanhercke are from the European Social Observatory (OSE,
Belgium). Hugh Frazer is from Maynooth University (Ireland). Eric Marlier is from the Luxembourg Institute
of Socio-Economic Research (LISER).

5 In giving examples of countries, we often have to combine national realities which are extremely diverse.
So, a country may provide a service/benefit in a given area but not at sufficient level or in a direct manner,
and fall in the same category as another country that provides a service/benefit in the same area
sufficiently and directly. Thus, a category can group countries that are not 100% homogeneous. To
understand the situation in any country mentioned in more detail, it is therefore important to consult the
national report.
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SUMMARY, OVERALL CONCLUSION AND RECOMMENDATIONS

Summary

One of the key features of the economic crisis has been not only the rise in
unemployment in general but also the significant increase in long-term unemployment.
Between 2007 and 2015, long-term unemployment in the European Union has risen
from 3.1% of the active population to 5.1% and from 42.9% of unemployment to
49.5%. Over the same period, very long-term unemployment (i.e. unemployment
during at least two years) has risen from 1.9% to 3.1% of the active population.® This
trend is particularly worrying because, as periods of unemployment become longer, the
negative social and economic impacts cumulate and the costs to the individual, to
society and to the economy increase. Poverty and social exclusion intensify, bad health
and disability become more common and, over time, human and social capital is eroded.
Thus, the obstacles that those affected by long-term unemployment have to overcome
in order to access the labour market intensify and the range of supports they require to
do so increase.

This Synthesis Report focusses on and assesses the efforts of countries to respond to
this growing challenge of long-term unemployment. Three themes predominate. The
first theme is the need for a broad range of measures to help people to overcome the
obstacles they can face in accessing employment. In line with the 2008 European
Commission Recommendation on active inclusion, these measures must encompass
three main elements: adequate income benefits, effective and efficient social services
and good quality active labour market programmes. The second theme is that effective
coordination between employment, social assistance and social services is vital to
ensure a holistic and integrated response to the variety and complexity of the needs of
many of the long-term unemployed. The third theme is that an individualised and
tailored approach is necessary to effectively address the many different combinations
of problems and challenges that people experiencing long-term unemployment can face.

In preparing their reports, ESPN experts assessed these three key aspects of their
countries’ performances in supporting the long-term unemployed. Each of these aspects
is explored in more detail in the body of this report. Their overall assessment is
summarised in the following text and in the box below?’. A more elaborated version of
this box, which also identifies the key challenges facing each country under each area,
is to be found in Annex 1.

6 See Eurostat LFS Adjusted Series as of 26" June 2015. Available at:
http://appsso.eurostat.ec.europa.eu/nui/submitViewTableAction.do.

7 For the list of official countries’ abbreviations, see Annex 3.


http://appsso.eurostat.ec.europa.eu/nui/submitViewTableAction.do
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Policy areas Very good Medium Weak
INCOME CY LI IS NL AT CH CZ DK FI BE BG DE EE EL ES
BENEFITS FRIE IT LU MT HR HU LT LV MK PL
NO RS SI SE PT RO SK TR UK
Effectiveness
of benefits SOCIAL IS LU NO NL AT BE BG CH CY CZDEEEEL ESFR
and services | SERVICES SE DK FI IE LI LT MT | HR HU IT LV MK
supporting PL PT SI RO RS SK TR UK
the long-term
unemployed:
ACTIVATION | AT HUB ISLU | BECH CY CZ FlI BG ELES FRHR IT
SERVICES MT NO DE DK EE IE LI LT MK NL PT RO
LV PL SE UK RS SI SK TR
Coordination between | LI NO SI AT BE BG CY DE CHCZELHRHU IT
employment, social DK EE ES IS FI LT PL PT RS SE TR
assistance and social FR IE LU LV MK UK
services MT NL RO SK
IS LI NL ATBEBGCHDE |CYCZELESHRIT
o . DK EE FI FR HU MK RO TR
Extent of individualised IE LT LU LV MT
support NO PL PT RS SE
Sl SK UK

Benefits and social services

In many European countries, the long-term unemployed have exhausted their rights to
contributory-based unemployment allowances and have to apply for non-contributory-
based social assistance benefits. These benefits can be inadequate in terms of levels,
and recipients may become poor and socially excluded. The transition from
unemployment allowances to social assistance benefits can result in some falling
through the gap: not all those who should access them are eligible, while some that are
eligible are not aware of the social assistance benefits available (“non-take-up”). At the
same time, long-term unemployed usually keep access to some universal benefits in
kind (such as healthcare, education, childcare facilities services) and also may apply for
some other important help (housing benefit support, indebtedness counselling, etc.).

In four of the 35 countries studied (CY, LI, IS, NL), experts rate the effectiveness of
income benefits supporting the long-term unemployed as very good. In 14 countries
(AT, CH, CZ, DK, FI, FR, IE, IT, LU, MT, NO, RS, SI, SE), the support is considered to
be of medium effectiveness whereas in 17 countries (BE, BG, DE, EE, EL, ES, HR, HU,
LT, LV, MK, PL, PT, RO, SK, TR, UK) it is seen as very weak.

8 According to the Hungarian ESPN expert, participation in public works counts (legally, statistically) as
employment in HU, and as a person will be denied all support if he/she does not accept a public work
opportunity offered, people generally accept it and become “employed” (at two thirds of the minimum
wage). However, studies show that employment in the public works scheme does not effectively increase
the chances of finding a job in the primary labour market. So, if public work is very effective in turning long-
term unemployed into “employees” on a massive scale, it is however not the kind of employment people
really need. For more on this scheme, see “ESPN Flash Report. Social Policies in Brief”, June 2015, available
at:

http://ec.europa.eu/social/keyDocuments.jsp?advSearchKey=ESPNFlash&mode=advancedSubmit&langld=e
n&policyArea=&type=0&country=0&year=0.



http://ec.europa.eu/social/keyDocuments.jsp?advSearchKey=ESPNFlash&mode=advancedSubmit&langId=en&policyArea=&type=0&country=0&year=0
http://ec.europa.eu/social/keyDocuments.jsp?advSearchKey=ESPNFlash&mode=advancedSubmit&langId=en&policyArea=&type=0&country=0&year=0
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In considering the key issues that countries need to address to improve the effectiveness
of income benefits in supporting the long-term unemployed, experts identify nine key
areas for action. By far the biggest of these issues is the need to address the inadequacy
of benefits and their failure to prevent poverty (identified by 22 ESPN experts). The
next gaps they most frequently mention relate to low benefit coverage (8) and
inadequate incentives to take up employment (7). Other issues they highlight include
insufficient tailoring of benefits to the needs of the long-term unemployed (5); problems
caused by conditionality (4); problems with the interface/links between insurance and
assistance benefits (4); data, information and research gaps (3); too short duration of
benefits (3); and weak links with other measures (2).

As regards the effectiveness of social services in supporting the long-term unemployed,
in five countries (IS, LU, NO, NL, SE) experts consider that it is very good. In a further
14 (AT, BE, BG, CH, CY, DK, FlI, IE, LI, LT, MT, PL, PT, Sl) the services are considered
to be of medium effectiveness while in 16 (CZ, DE, EE, EL, ES, FR, HR, HU, IT, LV, MK,
RO, RS, SK, TR, UK) they are rated as poor.

The key issues that experts most often highlight as needing to be addressed in relation
to the effectiveness of social services for the long-term unemployed are, first, the failure
of services to reach the most disadvantaged and to sufficiently target the long-term
unemployed (identified by 11 experts) and, secondly, the lack of coordination or weak
links between services (8). Another key area identified is the inadequate provision of
social services leading to the lack of or very limited provision of services which are
understaffed and overcrowded (5) or services whose provision varies greatly on a
geographic basis (4). Linked to this is a concern with services being of poor quality, too
bureaucratic, covering too narrow a range of issues and depending on inadequately
trained and supported staff (5). Data and information limitations are also mentioned as
a key issue by a few experts (2).

Activation services

Although some specific programmes aimed at putting the long-term unemployed back
to work exist in certain countries, activation and active labour market policies (ALMP)
and resources are mainly concentrated on unemployed persons with shorter spells of
unemployment. Certain countries have specific activation programmes dedicated to the
activation of the long-term unemployed such as individual action plans, (re)training,
counselling in specific programmes (such as “Reativar” in Portugal, “Hotels industry” in
Cyprus, “Job and Development Guarantee” in Sweden, etc.). Long-term unemployed
people are sometimes considered as a specific group, or as a prominent segment of
targeted vulnerable groups. The receipt of social assistance benefits is almost always
conditional upon job-search and being available to take up work, although
implementation of this varies in practice. In several countries, access to social assistance
benefits is made conditional on the long-term unemployed undertaking public or
community work. In some countries, the older unemployed may be able to receive
unemployment benefits for longer periods and be subject to less stringent criteria of
eligibility, etc. Besides such traditional bridges between the end of professional activity
and the pension eligibility, which offer compensation instead of addressing the particular
demand side problems in late-career labour markets, population ageing is motivating a
number of countries to develop specific activation measures aimed at encouraging and
enabling older workers to remain in or re-enter the labour market.

Overall as regards the effectiveness of activation services supporting the long-term
unemployed, experts in six countries (AT, HU, IS, LU, MT, NO) consider that activation
services are very good. In a further 14 countries (BE, CH, CY, CZ, FI, DE, DK, EE, IE,
LI, LV, PL, SE, UK), they are considered to be of medium effectiveness. However, in
another 15 countries (BG, EL, ES, FR, HR, IT, LT, MK, NL, PT, RO, RS, SI, SK, TR) they
are rated as weak.

The seven challenges which, according to ESPN experts, countries need to address in
order to improve the effectiveness of activation services for the long-term unemployed
are: the poor quality and range of services available (identified by 12 experts); the lack
of activation services which are sufficiently tailored to the needs of the long-term
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unemployed (11); the low coverage of activation services and the low proportions of
long-term unemployed benefitting from services (9); the failure to sufficiently target
people at highest risk amongst the long-term unemployed (7); the lack of coordination
between measures and actors (5); the insufficient focus put on labour market/
employers and/or the too strong focus on public work (4); and problems arising from
conditionality (3).

Coordination between services

The fragmentation found in most countries for historical reasons, especially between the
institutions and offices which implement and manage the employment measures, the
social services and income benefits is quite systematically criticised by ESPN national
experts. Simultaneously, new models of organisation are growing, especially through,
on the one hand, decentralisation and political and/or administrative decentralisation
processes and, on the other hand, varying degrees of privatisation of employment and
social services provision. This process is not new and started in the 1980s. In fact, it
aims at the modernisation of social protection in general, which targets new categories
of the population, especially poor and excluded people, and works towards a more
integrated services and benefits methodology.

Within this trend, the one-stop shop approach appears as a new key instrument of this
recalibration which, a priori, seems to be largely more efficient than the previous general
organisations of social protection. The objective of this approach is to gather a lot of the
dispersed activities resulting from various specialised organisations into one coherent
and simple decision-making 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.
However, we also see some limits to its extension and functioning: the multilevel
governance and the different levels of decision making, the transfer of fragmentation
within the new organisations, the risk of conflict in the merging process, and the risk of
new types of inequalities.

Overall, experts in only three countries (LI, NO, Sl) consider that the coordination
between employment, social assistance and social services is very good. In 19 countries
(AT, BE, BG, CY, DE, DK, EE, ES, IS, FI, FR, IE, LU, LV, MK, MT, NL, RO, SK), it is
considered to be of medium effectiveness. However, in 13 countries (CH, CZ, EL, HR,
HU, IT, LT, PL, PT, RS, SE, TR, UK) it is considered weak.

The two key barriers that experts identify to effective coordination between
employment, social assistance and social services are, first, information gaps and lack
of common data bases (identified by 10 experts) and, secondly, the need to improve
and enhance procedures for cooperation between agencies (9). The next two most
frequently identified issues that need to be addressed include administrative
fragmentation and legal barriers to cooperation (8) and the lack of or very limited and
sporadic attempts at formal coordination (7). Other issues that experts mention include:
the ad hoc and discretionary nature of much cooperation and the lack of a clear model
or principles to underpin cooperation (5); the lack of time, resources or staff capacity
to coordinate (5); and the need for more one-stop shop approaches (5).

Individualised support

There is a fairly widespread recognition that the long-term unemployed need more
individualised support tailored to meeting their needs than those who are closer to the
labour market. However, the extent to which this is implemented in practice varies
considerably across and within Member States. A small group of countries provide very
well developed and personalised services and a significant number have some elements
of individual support but also significant gaps to address in order to improve the
effectiveness of their services. About a quarter of countries are still very weak in this
regard. Effective coordination between employment services, social assistance
authorities and social services is necessary to ensure measures are tailored to individual
needs. One-stop shops or a single point of contact can help in this regard, including
through using a “plan” or “contract” to bring together different measures. Overall,
countries that utilise both individual action plans focussed on activation measures and
integration contracts that address the complex social and health problems that can
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affect the long-term unemployed are more likely to develop effective individualised
support. However, it is important that such plans are developed in a flexible manner in
conjunction with the unemployed person and are not just a standardised set of measures
applied across the board and imposing a series of conditions trying to force the
unemployed into unsuitable or poorly paid jobs. Developing effective coordination
between action plans and integration contracts so they are mutually reinforcing is also
important. This will mean, in particular, ensuring that there can be a smooth transition
when someone moves from an activation to an integration contract.

In relation to the extent of individualised support only three countries (IS, LI, NL) are
considered by the experts to have very good individualised support. In a further 23
countries (AT, BE, BG, CH, DE, DK, EE, FI, FR, HU, IE, LT, LU, LV, MT, NO, PL, PT, RS,
SE, SI, SK, UK), it is considered to be of medium effectiveness. However, in nine
countries (CY, CZ, EL, ES, HR, IT, MK, RO, TR) this support is rated as weak.

In addition to a weaker priority for fighting long-term unemployment compared to more
recent unemployment as overall unemployment increases, the four most common
barriers to increasing the extent of individualised support for the long-term unemployed
which are identified by experts are: the insufficient emphasis on tailoring support to the
needs of the long-term unemployed and the narrow approach to meeting their needs
which focus exclusively on employment activation (identified as a priority by 13
experts); the lack of administrative and staffing capacity resulting from low front-line
staffing levels and/or little of the training necessary to provide quality support (13); the
general lack of or wide variation in the availability of support services, especially for
those most at risk (9); the lack of integration contracts (4); and various employment
barriers (2).

Overall conclusion

Given the high and increasing level of long-term unemployment in the EU, it is clear
from the reports of ESPN national independent experts that, in many countries, the
current response is not adequate to the scale of the problem and indeed often
inappropriate. The range and extent of supply side policies and programmes in place
are generally too limited and too narrowly focussed. Also, there is often insufficient
focus on the demand side and on creating enough sustainable and good quality jobs
which are accessible to the long-term unemployed. Considerable investment is needed
in improving income benefits, developing effective and accessible social services and
increasing the quality of activation services and programmes. Much more needs to be
done to develop coordinated and integrated responses and to ensure personalised
support tailored to the needs of the individual. On a more positive note, some countries
and some regional/local authorities have developed effective systems of support and
there is much good practice that can be drawn on to design and implement better
policies and programmes in all countries.

Recommendations

If effective and integrated support for the long-term unemployed is to be ensured and
if the long-term unemployed are to be part of a recovering European economy and not
be left behind, it will require a significant increase in policy effort and in the amount of
resources devoted to this. Increased emphasis on integrated support for the long-term
unemployed will not be successful if it is not also matched by greater efforts by
employers and governments to create good quality and sustainable jobs and by
improved opportunities and support for the long-term unemployed to fill them.

In the light of this and taking into account the findings of the present Synthesis Report,
the following recommendations are made to contribute to ensuring a successful process.
We want to emphasise that these recommendations only look at the supply side. Within
a context of underemployment, our recommendations suggest ways of improving the
job prospects of the long-term unemployed and also ensuring that those long-term
unemployed who do not succeed in moving into employment or who cannot work can
live a decent life together with the other members of his/her household.
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EU level recommendations

The EU’s new €315 billion Investment Plan, expected “to get Europe growing
again and get more people back to work” (European Commission), should give a
high priority to investing in strong social and employment policies to tackle
unemployment and these policies should be intensified as the period of
unemployment increases. Any investments should be proofed for the
contribution they are making to unemployment in general and long-term
unemployment in particular.

At the heart of the EU’s future proposals for a Council Recommendation on the
integration in the labour market of the long-term unemployed should be an
emphasis on the importance of an active inclusion approach which is based on a
balanced and integrated combination of its three constituent pillars (adequate
income support, inclusive labour markets and access to quality services) in line
with the 2008 European Commission Recommendation.

Given the growing evidence (including in this report) that in many countries
income benefits are inadequate to support the long-term unemployed and the
other members of his/her household and to keep them out of poverty, the
European Commission should intensify its guidance and complementary support
to Member States on modernising social protection schemes in ways that will
ensure adequate levels of income support. In particular, it should work to get
agreement on criteria and methodologies (such as reference budgets) for
establishing adequate minimum income schemes in all countries. Options for a
European unemployment allowance, a European minimum income and a
European minimum wage should be further explored.

In view of the Europe 2020 strategy’s priorities on employment and social
inclusion and the 2013 European Commission “Social Investment Package”, and
in the context of the European Semester, the European Council and the European
Commission should prioritise monitoring and commenting on Member States’
policies on long-term unemployment. Country Specific Recommendations (CSRs)
should be developed for those countries with high levels of long-term
unemployment or whose support policies in this area are lagging behind. CSRs
should emphasise the importance of an integrated active inclusion approach.

The European Commission should encourage Member States to make full use of
the European Social Fund (ESF) to develop the necessary services and
personalised programmes of support for the long-term unemployed, giving
particular attention to groups at higher risk such as older workers, persons with
disabilities, immigrants and the Roma. It should also encourage Member States
to regularly monitor and evaluate the use of ESF resources to support the LTU.

There should be increased documentation and case-studies highlighting good
practice in developing integrated support for the long-term unemployed. This
could be an important section of the Knowledge Bank being developed by the
European Commission and a key topic for the EU Peer Reviews programme.®

The European Commission should encourage further studies, evaluations and
transnational exchanges of learning and good practice on the circumstances that
make one-stop shop and/or single-point-of-contact approaches most appropriate
and the types of internal organisational arrangements, policy competencies and
expertise necessary to make them effective.°

® The 2015 report for the European Commission by the Budapest Institute, Literature review and

identification of best practices on integrated social service delivery, is a good example of documenting good

practice in the development of integrated services. Available at:
http://ec.europa.eu/social/main.jsp?langld=en&catld=89&newsld=2197&furtherNews=yes.

19 In this respect, the recent OECD report Integrating Social Services for Vulnerable Groups: Bridging

sectors for better service delivery (OECD, Paris, 2015) highlights the value of documenting and sharing


http://ec.europa.eu/social/main.jsp?langId=en&catId=89&newsId=2197&furtherNews=yes
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e The European Commission should continue to consult regularly with stakeholders
involving and working with the long-term unemployed in the development,
implementation and monitoring of policies that affect them.

National and sub-national level recommendations

e All countries at both national and sub-national levels should, within their overall
policies to support the unemployed, develop a set of specific strategies to prevent
and tackle long-term unemployment for the various groups affected.

e All countries should not only develop individual action plans covering activation
measures but also personalised integration contracts addressing social and
health needs of those facing complex obstacles to accessing the labour market
and ensure smooth transitions for those moving between plans; alternatively,
they could develop integrated plans that cover both. The combined effect of
these plans should be to ensure that good quality activation measures are
available for all long-term unemployed and complemented by effective access to
high quality services and to adequate income support (i.e. an active inclusion
approach).

e In modernising their social protection systems in relation to the long-term
unemployed, countries should give a top priority to ensuring their adequacy.
They should also focus on tapering the withdrawal of income support and the
introduction of payment of taxes progressively, in ways which ease the
individual’s transition from welfare into work and embeds financial incentives into
the system.

e Within the complexity of their national social protection organisation, countries
should be encouraged to analyse where and how one-stop shop schemes with
single points of contact are most efficient. What territorial level? What types of
competencies? What types of services? What type of decision power? What type
of control of its quality and efficiency?

e Countries should invest in the employment, training and support of front-line
staff to ensure their capacity to work with the long-term unemployed in
developing effective and comprehensive action plans and integration contracts.

e Arrangements should be put in place to ensure close coordination between all
employment and social services to ensure that long-term unemployed receive
the support tailored to their needs, and that no unemployed person falls through
the gaps when transitioning between institutional authorities. This should be
supported by commonly accessible databases or, failing that, effective
information exchanges between all the employment and social services
concerned. This should be organised in a way that ensures that the right to
privacy of the unemployed is protected.

e Countries should ensure that effective mechanisms are in place for consulting
with the unemployed and the organisations that work with them on the
development, implementation and monitoring of policies to support the long-
term unemployed.

e Countries should put more emphasis on developing support and opportunities
that help bring people back to work than on excessive conditionality and
penalties. While some conditions are an important complement to activation
measures, they must be reasonable and they need to be balanced by flexibility
to allow personal circumstances to be taken into account.

e Countries that have not already done so should develop their data collection and
databases to ensure that they can better know the number and categories of

experience across countries. Also relevant is the aforementioned 2015 report by the Budapest Institute
(“Literature review and identification of best practices on integrated social service delivery”).
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long-term unemployed who are benefitting from services and benefits and can
more effectively monitor emerging trends and needs.
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1 Benefits and services supporting the long-term unemployed

The increasing duration of periods of unemployment has cumulative socio-economic
consequences: a growing risk of poverty, social exclusion and deprivation, a higher risk
of bad health and disability and declining human and social capital.

For several decades, social and employment services have been transformed and
gradually moved from universalistic objectives to more targeting towards socially
disadvantaged people; and this trend has been further exacerbated by the long
economic recession in Europe. As a result, each country has implemented numerous
and diversified policies, in which we can distinguish two main types of benefits: cash
benefits and allowances which are directly provided to fight against poverty and social
exclusion on the one hand, and a wide range of benefits in kind which focus on enabling
support and social re-integration (social services) and professional re-integration
(mainly activation services).

1.1 Long-term unemployment and income benefits

Everywhere, income benefits for the unemployed comprise two main types of allowance:
unemployment benefits or, more precisely, contributory-based unemployment benefits
(for people who were previously employed) and then, once their right to unemployment
benefits is exhausted, social assistance cash benefits (if the household of the
unemployed is eligible). Unemployment benefits are defined on the basis of individual
criteria and rights derived from the worker’s status, while social assistance income
schemes are defined by the needs and social rights of the household. The long-term
unemployed are at the cross-roads of the two types of benefits, which also means a
transition from the status of a socially insured individual possessing specific earned
rights, to a status of a socially assisted person or household. This transition from
unemployment allowances to social assistance benefits can result in some falling
through the gap: not all those who should access them are eligible, while some that are
eligible are not aware of the social assistance benefits available (“non-take-up”).

In a large group of countries, the long-term unemployed are exclusively recipients of
social assistance benefits as a replacement for unemployment benefits (e.g. BG, CY,
Cz, EE, EL, HU, IE, LT, LU, LV, MT, PL, RO, SK, UK). In the other countries, the duration
of receipt of unemployment benefits is longer than 12 months and the group of long-
term unemployed therefore includes beneficiaries receiving either unemployment or
social assistance benefits. While contributory unemployment benefits can keep workers
out of poverty for a short time at the beginning of the unemployment period, as this
period increases, the level of these benefits usually decreases and, after one or two
years, eligibility is generally exhausted (Belgium is an exception). In more than one
third of the 35 countries covered by the ESPN, the long-term unemployed cannot legally
receive a contributory-based unemployment benefit: BG, CZ, EE, EL, LT, LU, NO (for
low paid workers), PL, RO, TR, UK. Furthermore, the tapered schemes gradually reduce
the amount of the allowance in such a manner that it is not sufficient to live on (e.g.
BE, IT). So, when the period of unemployment is one year or longer without any other
sources of income, the probability of poverty in these countries is very high.

While few countries have conceived of specific unemployment allowances for the long-
term unemployed, most long-term unemployed are covered by social assistance
schemes due to their high risk of poverty and social exclusion. Within this category, we
find for instance the Active Integration Income (RAI), the Professional Requalification
Programme (PREPARA) and the Employment Activation Programme (PAE) in Spain, the
“Labour Market Subsidy” in Finland (entitlement after another basic unemployment
benefit) and the “Job seeker’s” allowance in Ireland and the UK. Once rights to
contributory-based unemployment benefits are exhausted, the long-term unemployed
in poverty can usually access some type of long-term unemployed (LTU) targeted or
means-tested schemes. Across Europe there is a wide range of such categorical
minimum incomes and unemployment social assistance allowances: for example a
special solidarity allowance (ASS) in France; long-term unemployment assistance in
Greece (in the absence of a minimum income scheme in the country); an experimental
supplementary unemployment assistance in Italy (ASDI, Assegno di disoccupazione;
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only for 2015); unemployment assistance benefits in Portugal; a series of benefits in
Spain (Unemployment Subsidy, Agrarian Subsidies, as well as RAlI, PREPARA and PAE
programmes).

When other allowances are very low or non-existent, the most frequent type of cash
benefit for the long-term unemployed (and other categories) is the guaranteed
minimum income scheme (GMI), which is always a non-contributory means-tested
allowance and is the last safety net of social protection in nearly all countries. This social
policy to help the poorest has been extended everywhere in Europe, except in a few
countries (e.g. Greece, ltaly and Turkey). Also, while Hungary has a scheme at national
level, it is considered to have very restricted eligibility and low coverage of people in
need, due to high conditionality and discretionary decisions on granting the assistance??.

Almost all minimum income schemes are conditional upon job search and readiness to
work. Within this transition from unemployment benefits to minimum income schemes,
“work” and “jobs” play a key role: “job first” is a high priority in the delivery of social
benefits and leads to opposite usages of minimum allowance at people’s entry into and
exit from it. At the entrance, job search is a strong eligibility rule for receiving an
assistance allowance or for losing it when the recipient does not fulfil the job search
requirements. At the moment of exit from unemployment, the issue is how such benefits
can help to ease the transition back to the labour market — even more so when the
person concerned has been unemployed for a long time. Some countries apply a
negative income tax scheme (NIT rate less than 100 percent), which means that the
unemployment benefit decreases more slowly than the salary increases and that the
total net income then increases. Such a measure smooths the transition from
unemployment to employment and reduces the risk of being caught in an
unemployment or poverty trap.

Besides unemployment benefits or minimum income support, the unemployed may
receive other social benefits from the national social security systems (healthcare,
family allowances) as well as housing benefits (e.g. AT, CY, CZ, DE, FI, IE, IS, IT, LV,
MT, NL, NO, RO, RS, UK). In a number of countries, the long-term unemployed may be
eligible for assistance (in some cases from national level and in some from regional or
local levels) for education costs (e.g. IE [Back to School Clothing and Footwear
Allowance], IT, LT, LV). They may also receive allowances for children’s participation in
early childhood care and education (ECEC) (e.g. DE, IT, LU, MK [conditional cash
transfer], NO [for unemployed single parents]). At the local level, they can receive a
wide variety of benefits, such as remission of municipal taxes (e.g. CY, IT, NL) and extra
financial support (e.g. LU, TR). (See also Section 1.3.) Belgium is an interesting example
of targeted support linked to LTU status. As well as maintaining their rights to health
care the long-term unemployed may benefit from cheaper healthcare depending on their
household income and they get enhanced family allowances. There is also
reimbursement of childcare costs for long-term unemployed engaging in training.
However, housing allowances are very scarce in Belgium.

Finally, as regards the effectiveness of income benefits supporting the long-term
unemployed in four of the 35 countries studied (CY, LI, IS, NL) experts rate it as very
good. In 14 countries (AT, CH, CZ, DK, FI, FR, IE, IT, LU, MT, NO, RS, Sl, SE), the
support is considered to be of medium effectiveness whereas in 17 countries (BE, BG,
DE, EE, EL, ES, HR, HU, LT, LV, MK, PL, PT, RO, SK, TR, UK) it is seen as very weak. In
considering the key issues that countries need to address to improve the effectiveness
of income benefits in supporting the long-term unemployed, experts identify nine key
areas for action which are described in Annex 1. By far the biggest of these issues is the
need to address the inadequacy of benefits and their failure to prevent poverty
(identified by 22 ESPN experts).

11 European Minimum Income Network (2013), Analysis of Minimum Income Schemes in 5 Selected EU
Member States - Synthesis Report.
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1.2 Long-term unemployment and activation

The types of benefits that are available to the long-term unemployed (i.e. only social
assistance, or also unemployment benefits) have important repercussions for the
activation support that is being provided to them. In nearly all countries, most
individuals must register with the Public Employment Services (PES) as a condition for
receiving social assistance benefits. Long-term unemployed receiving social assistance
benefits must comply with job seeking and activation requirements, as well as other
requirements regarding social assistance entitlements. Non-compliance results in
sanctions ranging from temporary suspension of the social assistance benefit to
temporary or permanent exclusion from the scheme. Moreover, access to social
assistance benefits in many countries is made conditional on the performance of public
or community work (e.g. CZ, EE, HR, HU, LT, LU, LV, MK, NL, RO, RS, SK).

The activation support provided specifically to persons experiencing long-term
unemployment appears limited across the 35 countries analysed by ESPN experts.
Although some specific programmes aimed at putting the long-term unemployed back
to work exist in certain countries, active labour market policies (ALMP) and specifically
activation measures and resources are mainly concentrated on unemployed persons of
younger working age with shorter spells of unemployment. These persons are usually
easier to reintegrate into the labour market, and are often the main target group for
activation by the PES. Many experts point out that those who have been unemployed
for long periods of time are increasingly difficult to activate in the framework of the
standard labour market. They often need more dedicated, and also more expensive,
methods of activation (notably access to social services and individualised approaches;
see Sections 1.3 and 3) to address complex needs or obstacles to the labour market.
Unsurprisingly then, many experts highlight activation services for the long-term
unemployed that are considered as very weak (e.g. BG, EL, ES, FR, HR, IT, LT, MK, NL,
PT, RO, SK, RS, TR). In a small group of countries by contrast, these activation services
are assessed as being more effective in supporting the long-term unemployed back into
employment (e.g. AT, FI, HU [but not so much into the primary labour market], IS, MT).

Conditionality requirements can often make unemployment benefits more closely tied
to activation. At the same time, it may depend on which authority is delivering the
unemployment allowances or social assistance benefits and at which level as to how
much activation is offered or how coordinated this is with the benefit receipt.

Public employment services (PES), organised at national or sub-national levels are
major actors in the activation policies in all countries. Long-term unemployed have
access through them to the general range of activation instruments (individual action
plans, (re)training, counselling, etc.) and other ALMP policies such as wage subsidies
for employers. The organisation, extent, coverage and quality of the standard activation
measures vary a great deal between countries, depending on national arrangements.
While in a group of countries the PES remains the main actor in the activation process
for the long-term unemployed (e.g. BG, CZ, EL, ES, FR, HU, IE, MT, PL), in many
countries both PES and social assistance institutions play a key role in