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1. INTRODUCTION: POLITICAL AND LEGAL CONTEXT
On 25 June 2021, the European Council welcomed the EU headline targets of the European
Pillar of Social Rights Action Plan and the Porto Declaration." Leaders thereby supported the

ambition that at least 60% of all adults should participate in training every year by 2030.°
This contributes to making a reality the right to quality and inclusive education, training and
life-long learning, as set out in the Charter of Fundamental Rights of the European Union
(Article 14: Right to education) and principle 1 of the European Pillar of Social Rights on

education, training and lifelong Iearning.3 It also acknowledges the importance of improving
the opportunities for developing skills throughout working life to achieve the EU’s ambitions
for the coming decade: a swift economic recovery from the COVID-19 pandemic and a
successful digital and green transition.

Notably, the EU will only achieve its digital transition if individuals have the skills to take
advantage of emerging technologies and jobs. Equally, the green transition “can only succeed
if the EU has the skilled workforce it needs to stay competitive”, as set out in the “Fit for 55 -

delivering the EU's 2030 Climate Target on the way to climate neutrality” package.4 As labour
markets are reshaped by these transitions, the existing support systems for developing skills
need to evolve as well to allow all individuals to thrive in the labour markets of the future.

This requires additional investments as well as the engagement of individuals. The European
Council invited Member States to “explore possible models for public and private financing
of lifelong learning and the development of skills on an individual /evel”, and asked the

Commission to support Member States in these efforts.” The revised Employment
Guidelines’ call on Member States to strengthen the provisions on individual training
entitlements and ensure their transferability during professional transitions including, where
appropriate, through individual learning accounts.

Following up on the Mission Letter to Commissioner Schmit and the request to “explore the
idea of individual learning accounts”7, the Commission’s Communication on the European

' European Council Conclusions, 24-25 June 2021. This follows up on the Porto Declaration of 8 May 2021.

? A discussion of translating this target at EU level into corresponding Member State-specific targets is ongoing
within the Employment Committee. The EU level target builds on the objective from the European Skills
Agenda of 1 July 2020 that 50% of EU adults should participate in learning every year by 2025, with
differentiated adult learning targets for the low qualified and unemployed and a target of at least 70% of adults
having at least basic digital skills. “Learning” and “training” are used interchangeably across these documents
and throughout this IA.

: Charter of Fundamental Rights of the European Union and European Pillar of Social Rights.

* COM/2021/550 adopted on 17 July 2021.

® Council Conclusions of 8 June 2020 on reskilling and upskilling as a basis for increasing sustainability and
employability, in the context of supporting economic recovery and social cohesion.

® Council Decision (EU) 2020/1512 of 13 October 2020 on guidelines for the employment policies of the Member
States.

" Mission letter of Nicolas Schmit, Commissioner for Jobs and Social Rights, December 2019.



https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:32020D1512&from=EN
https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:32020D1512&from=EN
https://www.consilium.europa.eu/media/50763/2425-06-21-euco-conclusions-en.pdf
https://www.consilium.europa.eu/en/press/press-releases/2021/05/08/the-porto-declaration/
https://ec.europa.eu/social/main.jsp?catId=1223&langId=en
https://ec.europa.eu/social/main.jsp?catId=1223&langId=en
https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:12012P/TXT&from=EN
https://ec.europa.eu/info/strategy/priorities-2019-2024/economy-works-people/jobs-growth-and-investment/european-pillar-social-rights_en
https://eur-lex.europa.eu/legal-content/EN/ALL/?uri=COM:2021:550:FIN
https://www.consilium.europa.eu/media/44351/st08682-en20.pdf
https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:32020D1512&from=EN
https://ec.europa.eu/commission/commissioners/sites/default/files/commissioner_mission_letters/mission-letter-nicolas-schmit_en.pdf

Skills Agenda8 announced its intention to explore individual learning accounts as a tool to
support the up- and reskilling of working age adults, complementing other actions targeted at

employers and education and training providers.9

The European Parliament shares the views of the European Council, the Council of the EU
and the Commision and called to ensure access to skills development and life-long training

opportunities in its Resolution on a European Pillar of Social Rights10 and its Resolution on a

strong social Europe for Just Transitions."” The Resolution on the European Skills Agenda12
points out the potential of individual learning accounts as a step towards universal lifelong
learning entitlements and a funding mechanism key to the implementation of the Skills Agenda.

The present initiative aims to put forward recommendations to Member States to close gaps
in existing support systems for training and to increase individuals’ motivations and incentives
to take up this support and participate in training. Recognising the complex reasons why
individuals do not take up training (Section 2.2), the initiative aims to outline measures to
integrate financial/demand side with non-financial/supply side support. It thereby aims to
support the implementation of existing EU Recommendations on education and training,
notably the Council Recommendations on VET, Upskilling Pathways and the validation of

non-formal and informal Iearning.13 The initiative does not seek to replace any currently well-
working training policies, but to complement them and help close the remaining gaps.

This proposal is related to two other Commission initiatives in preparation. Firstly, the initiative

on Micro-credentialsl4compIements the present initiative by promoting transparency and
recognition of short training programmes and therefore incentivising uptake of training.
Jointly, both initiatives aim to empower individuals to seek training by addressing challenges
on the supply side and demand side. Secondly, the present initiative is also complementary to
the initiative on improving the working conditions in platform work. The lack of access to

training opportunities is an important challenge for platform workersls, and the present
initiative considers concrete policy measures to support the training of individuals that do not
depend on the current employer or employment status.

s European Skills Agenda for sustainable competitiveness, social fairness and resilience of 1 July 2020.

° See Annex 8.1 for an overview of related EU initiatives.10 European Parliament resolution of 19 January 2017
on a European Pillar of Social Rights.

10 European Parliament resolution of 19 January 2017 on a European Pillar of Social Rights.
H European Parliament resolution of 17 December 2020 on a strong social Europe for Just Transitions.

o European Parliament resolution of 11 February 2021 on the European Skills Agenda for sustainable
competitiveness, social fairness and resilience.

Council Recommendation of 24 November 2020 on vocational education and training (VET); Council
Recommendation of 19 December 2016 on Upskilling Pathways: New Opportunities for Adults; Council
Recommendation of 20 December 2012 on the validation of informal and non-formal learning. See Annex 8.1
for an overview of relevant existing EU initiatives.

* Included alongside in the Commission Work Programme for 2021. Also see the Roadmap of the initiative.

*® £(2021) 1127 final.
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2. PROBLEM DEFINITION
2.1 What are the problems?

Not enough adults participate in learning. In 201616, only 37.4% of adults in the EU
participated in learning. This is 22.6 percentage points below the 2030 target of 60% and

participation levels fell also short of the 2020 EU-level target17 in 21 of 27 EU Member States.
Progress in increasing participation in adult learning in the EU over the last decade has been
limited and uneven across EU Member States. The COVID-19 crisis has had a negative impact
on training participation but already in 2019 20 Member States were below the target. The
public and targeted consultations on this initiative showed a broad consensus by stakeholders
that participation in adult learning is insufficient, even more so in light of the expected

acceleration of the green and digital transitions.”

In addition to being low, participation in adult learning is unequal and strongly depends
on the labour market status, employment relationship, company size, educational attainment
and the exposure of sectors or occupations to automation. To varying degrees, this problem is
present in all Member States and all of them received country-specific recommendations on

skills in the context of the European Semester in either 2019 or 2020."

Across the EU, permanent employees have higher adult learning participation rates
(45%) compared to other adults (29%). This pattern can be observed across all Member
States, although with different sizes of the gap (Figure 1). 83% of the respondents in the public
consultation agreed that a lack of support for workers with no or loose links to an employer is

an obstacle to a higher training participation.20

Lower shares of employees in SMEs (42%) and micro-enterprises (36%0) participate in
adult learning compared to those in large companies (55%b). This pattern is visible across

all EU Member States. In the public consultation, 83%"°" of respondents see the lack of capacity
by small, medium-sized and micro-enterprises to organise training for their employees as an
obstacle.

Adults with lower educational attainment participate less in learning, and participation
rates are lower in sectors, occupations and types of employment with higher shares of lower

*® The most recent year with available data for the 12 months reference period. The EU benchmarking framework
for adult learning includes formal and non-formal learning, see Annex 6.1 for details.

" The Education and Training 2020 framework foresaw that at least 15% of adults should participate in learning
(Council conclusions of 12 May 2009 on a strategic framework for European cooperation in education and
training). The reference period for EU benchmarking of adult learning has since been increased from 4 week to
12 months, which explains the considerably higher 2030 target (see Annex 6 for details).

*® See Annex 2 for details on the open public and targeted consultations referenced throughout this document.

** See Annex 6.3 for details on the inequalities in adult learning participation referenced throughout this Section,
and Annex 6.4 for an overview of the country-specific recommendations on skills.

2 Respondents agreed “fully” or “somewhat”. A majority of respondents from all stakeholder groups agreed to
this statement, ranging from 72% for businesses to 96% for trade unions. The main stakeholders’ categories for
the public consultation (PC) data arecitizens (78 respondents), public authorities (26), business
organisations/businesses (46), trade unions (26) and NGOs/other respondents (40).

2 Ranging from 74% for businesses to 96% for public authorities.



https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:52009XG0528(01)
https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:52009XG0528(01)

qualified people. However, also within groups of similar educational attainment, the
employment status remains a significant determinant of participation.

There are no pronounced gender differences in the participation of adults in learning, but
men are somewhat more likely than women to report learning for job-related reasons (see
Annex 6.3).

Adults in occupations and sectors with a higher risk of automation participate less in
learning. This means that workers in the sectors and occupations where employment shares
are predicted to decrease the most until 2030 participate the least in learning. Individuals facing
a higher risk of skills obsolescence and unemployment are hence less equipped for these
vulnerabilities in the near future.

Figure 1: Participation in adult learning for permanent employees vs. other adults” in 2016

80
Permanent employees
70 Other adults
—EJ2030 target

60

50

40

30

20

Participation in adult learning {last 12 months - %)

EU SE NL AT HU FI DK FR DE IE CY LU SK SI BE LV PT EE IT MT ES HR LT CZ PL EL BG RO
27

Source: Adult Education Survey 2016, ages 25-64. Participation figures presented in this 1A
exclude guided-on-the-job training to match the definition of adult learning used for EU
benchmarking. See Annex 6 for details on the definitions used and disaggregated figures.

2.2 What are the problem drivers?
The reasons behind low participation in adult learning in the Member States and Member

States’ policy responses to the issue are heterogeneous.23 Yet, there are two broad problem
drivers which can be observed across the EU: insufficient financial support for training, and
insufficient incentives and motivation of individuals to take up training that go beyond a
lack of financial support. This Section outlines how they limit progress in increasing
participation rates of adults in learning and contribute to inequalities in participation between
different groups of adults. Additionally, external drivers, outside of the scope of this initiative,

% The category of “other adults” is a heterogeneous group that includes the self and temporarily employed, the
unemployed and inactive, with the common feature that they receive less support for learning and participate less
in learning (Annex 6).

®Fora synthesis of country reports on the adult learning systems in all Member States, see European Commission
(2019), Adult Learning policy and provision in the Member States of the EU.



https://ec.europa.eu/social/main.jsp?catId=738&langId=en&pubId=8215&furtherPubs=yes

amplify the incidence or the adverse consequences of low and unequal participation of adults

in learning (Figure 2).

Figure 2: Problem tree
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The costs of skills development are often concentrated on a specific actor, while the benefits
(e.g. in the form of job progression, higher wages or productivity or a successful transition to
new employment) only become apparent later and are typically shared among the individual,

employers and society at Iarge.25 This results in insufficient investment overall, a limited

coverage of existing support schemes in terms of groups of adults and types of training,
barriers to devoting time to training and the fragmentation of the existing support schemes.

2.2.1 Internal Drivers24
1. Insufficient financial support

Insufficient investment levels in adult learning: According to the best available evidence, the
overall level of investments (public and private) in adult learning in the EU is around 1.7% of

GDP*® with the largest share contributed by employers (1% of GDP), followed by public
authorities (0.5% of GDP) and the remaining share contributed by individuals themselves
(0.2% of GDP). The shares of overall investments in Member States range from 0.5% of GDP
in RO to almost 2.5% of GDP in SE and FI. The public share of investments (0.5% of GDP)

** See Annex 7 for more detailed evidence on the problem drivers introduced in this Section.

% See for instance Miinich and Psacharopoulus (2018): Education externalities: what they are and what we know,
European Expert Network on Economics of Education (EENEE) Analytical report No. 34.

% Annex 7.1 explains in more details how these estimates were made in the absence of coherent measurement of
adult learning expenditure in national statistical systems.



https://eenee.eu/wp-content/uploads/2021/05/EENEE_AR34.pdf

is relatively low when compared to the 4.7% of GDP that public authorities in the Member

States invest on average in education.”” While there has been rapid progress in increasing
educational attainments over the recent decade (notably by reducing early school leaving an
increasing the share of adults with tertiary education), there has been no corresponding increase
in the public commitment to support the continuing skills development of adults after they have

left initial education. °° Also 23 of 27 national adult learning experts who have been consulted

for the purpose of this impact assessment’. consider the current levels of financing in their
Member State as insufficient.

There is a positive correlation between the participation in adult learning and the
estimated available funding in relation to GDP. The six Member States that scored above
the EU participation targets for 2020 (SE, FI, DK, NL, EE and LU) spend on average 2.0% of
GDP on adult learning, compared to an average of 1.3% of GDP for the other 21 Member
States. Member States with higher levels of investments in adult learning also show smaller
differences in participation between permanent employees and other adults (Annex 7.1),
indicating that sufficient investments also ensure a more equal access to learning for all adults.
This suggests that raising the level of participation in adult learning will also require increasing
the level of investment in adult learning.

Current investments in adult learning are low also when compared against available
estimates of their social and economic benefits. Most evidence in the academic literature
suggests that the benefits of additional investments (such as wage and productivity gains)

would outweigh their costs at the current participation levels.” However, even where countries
have earmarked funds for adult learning, they are not always underpinned by sustainable
financing sources, limiting their impact and leading to insufficient funding during recessions,

when it is most needed.31

Limited coverage of existing support schemes in terms of the groups of adults and types of
training that are supported: Survey data and the public consultation point to the costs of

training as a key barrier for individuals® leading to low and unequal adult learning participation

(Section 2.1). As currently employers sponsor 88% of job-related non-formal trainingsg, adults
who would like to learn more and are not in permanent employment report costs as a barrier
more often than those in permanent employment (31% vs. 22%). Among employees, those

2" As measured by the Eurostat variable gov_10a_exp.

2 European Commission (2020): Education and Training Monitor 2020.

* See Annex 1 for a presentation of this network, which is one of the sources used throughout this IA.
% See Annex 10 for a review of evidence on the benefits of adult learning.

* Baiocco (2020), The state of play of evidence about the conditions under which individual-oriented instruments
for incentivising adult participation in learning are effective. EENEE Ad-hoc Question n°4-2019; Brunello and
Bertoni (2021), Adult learning during recessions in Europe. EENEE Policy Brief 1/2021.

% 25,506 of adults who wanted to learn more mentioned costs as a barrier in the 2016 AES, increasing to 32.2%
for adults who did not participate during the past year. 89% of respondents to the PC agreed fully or somewhat
that the direct costs of training (for course fees etc.) prevent individuals from accessing training.

* Such training constitutes the majority of adult learning, see Annex 6 for details on the definition of AL.
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https://op.europa.eu/webpub/eac/education-and-training-monitor-2020/en/
https://eenee.eu/wp-content/uploads/2021/05/4AHQ_Baiocco_2019.pdf
https://eenee.eu/wp-content/uploads/2021/05/4AHQ_Baiocco_2019.pdf
https://eenee.eu/wp-content/uploads/2021/06/EENEE-POLICY-BRIEF-1-2021_EN-1.pdf

employed in SMEs receive less support for training than those in large companie334, mirroring
the pattern of inequality in participation levels documented in the previous Section.

Another dimension of coverage gaps concerns the types of training undertaken. Any current
employer is unlikely to have an incentive to provide support for training that will help a worker
to change company or sector. However, such training is important to prevent skills gaps in light
of the labour market transformations ahead. This results in a risk of underinvestment of

employers in certain types of trainings and in particular for non-company-specific skills35,

including transversal skills which are increasing in importance on the labour market.*® Onlyin
three Member States (AT, EE, IE), the available support for professional transitions was
assessed as adequate by national adult learning experts. In the public consultation, 88% of
respondents agreed that additional policy efforts are needed to support training in transversal

skills, and 93% agreed with respect to digital skills.”’

Existing public support schemes in the Member States are often insufficient to close these
coverage gaps. Income tax incentives for training exist in a majority of Member States, but
require upfront investment by individuals and a sufficiently high income. Schemes providing
individuals with training entitlements upfront such as training voucher schemes could help and

exist in 21 Member States, however often with small target groups38 such as the unemployed
and hence not supporting a broader range of “preventive” trainings for transversal skills or
professional transitions.

Barriers to devoting time to training, related to a lack of income to cover the costs of living

during training periods: Lack of time for training also limits participation.39 Again, the
employer plays an important role in providing support by giving the opportunity to participate
in training during working hours, or allowing individuals to make use of existing paid training
leave provisions. Paid training leave allows workers to keep their salary or a replacement
income during periods of training that may range from a few days to several months. Related
provisions of some sort already exist in 24 Member States, of which 12 are bound by their

* See for instance Cedefop (2019), and Eurofound and Cedefop (2020), ECS 2019: Workplace practices
unlocking employee potential.

* See Leuven (2005), The economics of private sector training: A survey of the literature, Journal of Economic
Surveys. Accoring to the 2015 CVTS, only 13% of training by employers is focused on more transversal skills
such as general IT skills, and less than 1% on numeracy and literacy skills.

% See European Commission (2020), Facing the Digital Transformation: are Digital Skills Enough?
¥ Ranging from 78% (transversal skills) and 85% (digital skills) of businesses to 98% of NGOs and others.

* See the discussion of existing training vouchers in the Member States in Annex 8.2. Also the OECD concludes
that “in most cases, single adult learning reforms reached less than 1% of the adult population”. See OECD

(2020), Increasing Adult Learning Participation- Learning from Successful Reforms.

* 36.6% of adults who wanted to learn more mentioned their schedule as a barrier in the 2016 AES, increasing to

40.7% for adults who did not participate during the past year. 82% of respondents to the public consultation agreed
fully or somewhat that the indirect costs of training (loss of income during training etc.) prevent individuals from
accessing training.



https://www.eurofound.europa.eu/publications/flagship-report/2020/european-company-survey-2019-workplace-practices-unlocking-employee-potential
https://www.eurofound.europa.eu/publications/flagship-report/2020/european-company-survey-2019-workplace-practices-unlocking-employee-potential
https://onlinelibrary.wiley.com/doi/epdf/10.1111/j.0950-0804.2005.00240.x
https://ec.europa.eu/info/publications/facing-digital-transformation-are-digital-skills-enough_en
https://www.oecd-ilibrary.org/docserver/cf5d9c21-en.pdf?expires=1628249637&id=id&accname=oid031827&checksum=278DBE37231A650EDC73C9C7EE321929

ratification of the ILO Paid Educational Leave Convention.” However, access to paid
training leave is often restricted based on features of the employment relationship. Take-up
of existing provisions is usually below 1% of the employed population, driven by restrictive
eligibility criteria (e.g. excluding employees without permanent contracts), a lack of
information about available training opportunities and a lack of trust in the quality of training
among employees and employers. Employees in SMEs are also at a disadvantage since smaller

enterprises often face greater difficulties in handling temporary absence of staff." Moreover,
the self-employed (including the growing and diverse groups of the “dependent self-
employed”) are usually excluded entirely from schemes that provide income support during

periods of training.42

Fragmentation of existing support systems: The fragmentation of existing support systems43
further contributes to gaps in financial support. One example of fragmentation are weak links
between sectoral support systems. A worker may contribute to a sectoral training fund for
most of his/her working life, but cannot use it to train for a professional transition and loses

access to such entitlement the moment the worker changes to a different sector.*
Fragmentation can also create or perpetuate support gaps if responsibilities for support are
strictly divided by target group and the coordination between different support schemes

does not keep up with labour market (:hanges.45 An example are platform workers who often
neither benefit from the training support offers for employees nor from those for the
unemployed. Fragmentation can also prevent individuals from making use of available
support, as individuals need to be well informed about the eligibility conditions to be able to
benefit from it when support is linked to the current employment or income status. 87% of

“© As of 1st of February 2020, according to a preliminary version of the updated “Financing Adult I.earning”
database by Cedefop (update forthcoming) presented in Annex 8.2. The last ratification of the ILO’s Paid
Educational Leave Convention by a Member State took place in 1993.

41 Cedefop (2012), Training leave. Policies and practice in Europe.

* For an exception, see the recently reformed Finnish Adult Education Allowance, which is open to the self-
employed. See the mapping of recent reforms in the Member States in Annex 8.2.

° Reducing fragmentation does not necessarily mean centralising of funding: for instance, although most funding
for the French “Compte personnel de formation” comes from a central payroll levy, the scheme allows individuals
to receive training entitlements from a large number of different national and regional stakeholders and employers.
See Annex 14 for details.

* For instance, a review of sectoral training funds by the Dutch Ministry of Social Affairs found that only in 4
out of the 180 training funds, activities are undertaken to promote inter-sectoral mobility of workers.

* This is a particular point of attention since a 2019 review concludes that “adult learning does often not align
clearly with the remit of a particular Ministry or Government department at national level- see European
Commission (2019), Adult learning policy and provision in the member states of the EU: a synthesis of reports
by country experts. Reducing fragmentation does not necessarily require centralisation of funding: for instance,
the French CPF allows individuals to receive training entitlements from a large number of different national and
regional stakeholders and employers, eliminating fragmentation at the “front end”/ from the perspective of
individuals while maintaining flexibility at the “back end” (Annex 14).



https://www.cedefop.europa.eu/en/publications-and-resources/tools/financing-adult-learning-db
http://ilo.org/dyn/normlex/en/f?p=NORMLEXPUB:12100:0::NO::P12100_INSTRUMENT_ID:312285
http://ilo.org/dyn/normlex/en/f?p=NORMLEXPUB:12100:0::NO::P12100_INSTRUMENT_ID:312285
https://www.cedefop.europa.eu/files/5528_en.pdf
https://www.tyollisyysrahasto.fi/en/benefits-for-adult-students/
https://www.uitvoeringarbeidsvoorwaardenwetgeving.nl/mozard/document/docnr/52584
https://ec.europa.eu/social/main.jsp?catId=738&langId=en&pubId=8215&furtherPubs=yes
https://ec.europa.eu/social/main.jsp?catId=738&langId=en&pubId=8215&furtherPubs=yes

respondents in the public consultation highlight that a lack of awareness of available financial
support for training hampers participation.46

2. Limited incentives and motivation of individuals to participate in training

80% of adults who did not participate in learning during the previous year say that they did not

want to participate,47 showing that financial support is necessary but not sufficient. This is not
due to a lack of appreciation of adult learning, as 96% of adults agree that learning throughout

life is important.48 The reasons why this does not always translate into action are most notably
a limited awareness of one’s own skills needs, limited transparency about available
training offers, uncertainty about the quality of training provision and recognition of
training outcomes in the labour market and an insufficient tailoring of training offers to
individual needs.

Limited awareness of own skills needs by individuals: There is a large divide between
employers’ and employees’ views on the adequacy of skills: Only 16% of employers report
that their workers have all the required skills, while 76% of adults do not think that they lack
general skills and 71% do not think they lack technical skills.*® The literature suggests that the
truth may lie somewhere in the middle as employees may be reluctant to acknowledge missing
skills while employer reports must be assessed in light of the wages and working conditions

offered.50

Limited transparency about available training offers: The advent of digital and blended
learning opportunities creates an increasing number of potentially relevant training
opportunities.51 Since employers play an important role also for signalling skills needs and
suggesting concrete training programmes, navigating the training offer is particularly difficult
for individuals or trainings without a strong link to a single employer. 89% of respondents52 to
the public consultation pointed to limited transparency of information on training opportunities
as a reason preventing individuals to train, consistent with the 90% of respondents in the

* Ranging from 85% of citizens and NGO and other to 92% of public authorities. The case studies in Annex 13
point to Greece as an example where fragmentation of support poses a challenge for individuals, with 20 training
voucher schemes with distinct target groups and eligibility conditions implemented since 2015.

" Data are taken from the 2016 AES. The remaining 20% respond that they ,,wanted, but encountered
difficulties . This is confirmed by PIAAC data: The OECD places 50% of adults into the group of “disengaged
learners” who lack willingness or the opportunity to engage in available learning opportunities. See OECD (2021),
Skills Outlook- Learning for Life. Chapter 4: Promoting interest and participation in adult learning.

h Cedefop (2020). Perceptions on adult learning and continuing vocational education and training in Europe.
Second Opinion survey — Volume 1. Henceforth referred to as “Cedefop AL perceptions survey”.

* See Eurofound and Cedefop (2020), ECS 2019- Workplace practices unlocking employee potential and
Cedefop AL perceptions survey. Differences across different groups of adults are small, see Annex 6.2.

% Cedefop (2021), Understanding technological change and skill needs: skills surveys and skills forecasting.
Cedefop practical guide 1 and Brunello and Wruuck (2019), Skill shortages and skill mismatch in Europe.

* The parallel initiative on an EU approach to Micro-credentials introduced in Section 1 complements the present
initiative from the “supply side” by developing the transparency and quality of Micro-credentials.

% Ranging from 85% of NGOs and other respondents to 96% of public authorities.



https://www.cedefop.europa.eu/files/3086_en.pdf
https://www.oecd-ilibrary.org/docserver/0ae365b4-en.pdf?expires=1628498576&id=id&accname=oid031827&checksum=A9B60A182163DCB58939C24687BDD4BF
http://data.europa.eu/doi/10.2801/717676
http://data.europa.eu/doi/10.2801/717676
https://www.eurofound.europa.eu/sites/default/files/ef_publication/field_ef_document/ef20001en.pdf
http://data.europa.eu/doi/10.2801/212891
http://data.europa.eu/doi/10.2801/212891
https://op.europa.eu/en/publication-detail/-/publication/2005079b-7529-11e9-9f05-01aa75ed71a1/language-en

Cedefop adult learning perceptions survey agreeing that more information and guidance would
encourage participation in learning.

According to the adult learning expert network, 20 Member States already have legally
mandated career guidance offers in place, which can help individuals with increasing the
awareness of skills needs and training opportunities. However, they often have low effective
outreach, as measured by the percentage of adults who have received career guidance in the

past year in the AES.” Most national public authorities are already conducting awareness-

raising campaign on existing adult learning opportunities.54 Survey respondents identify the
internet as most frequently used source of information on training opportunities. This points to
the potential of user-friendly digital registries of training opportunities that are recognised
on the basis of their quality and labour market relevance in the provision of career guidance
services more broadly understood. However, such registries only exist in 12 Member States,

and are less likely to exist in Member States with lower adult learning participation rates.”

Uncertainties about quality and recognition of a training programme: To engage in training,
individuals need to believe that it will pay off for them personally, but they need to make
choices among a large number of training offers based on imperfect information and with
substantial uncertainty about individual returns. The lack of quality assurance has been

pinpointed as a reason for low participation in recent national initiatives.”> Almost a quarter of
respondents across the EU (24%) do not have sufficient confidence in the overall quality of
adult learning in their country, and 87% of respondents are of the opinion that increased quality

standards would encourage participation in work-related tlraining.57 80% of respondents58 to
the public consultation agreed that uncertainties about the quality of training prevent
individuals from accessing training. Although a number of international quality labels exist,
the quality assurance reports underlying the certification are usually non-public, leading to little

* Career guidance is strongly positively correlated with AL participation at Member State level (Annex 6.2). See
European Commission (2021), Adult Education and Training in Europe- Building inclusive pathways to skills
and qualification, for a mapping of guidance services provided by PES showing that in only around half of the
countries/regions, all adults are able to benefit from them regardless of employment status.

** All Member States except CZ, EL, LT, RO between 2015-2020 according to European Commission (2021),
Adult Education and Training in Europe- Building inclusive pathways to skills and qualification.

*° Based on the reports from adult learning experts, such databases already exist in 6 of the 9 Member States with
the highest adult learning participation rates (AT, DE, DK, FI, FR, SE), as compared to 3 of the 9 for the Member
States with medium (BE, LU, Sl) and low (BG, ES, PL) participation rates (Annex 8.2). See European
Commission (2021), Adult Education and Training in Europe- Building inclusive pathways to skills and
qualification, for a detailed discussion of such databases, concluding that the their availability has increased since
2015 but that many are not yet tailored specifically to the needs of adult learners.

56 . . .
See for instance the case study on voucher schemes in Greece in Annex 13.

o Cedefop AL perceptions survey. AL participation is significantly negatively correlated with the share of
respondents who rate the quality of AL in their country as bad. AL experts confirm the need for significant
improvements in quality assurance mechanisms, in particular for non-formal programmes and for Member States
with low adult learning participation levels (Annex 8.2).

% Ranging from 78% of NGOs and others to 81% of public authorities and trade unions. Agreement was somewhat
higher among respondents from Member States with low (81%) and medium (79%) as compared to those with
relatively high adult learning participation (63%).

10


https://eacea.ec.europa.eu/national-policies/eurydice/node/11855_en
https://eacea.ec.europa.eu/national-policies/eurydice/node/11855_en
https://eacea.ec.europa.eu/national-policies/eurydice/node/11855_en
https://eacea.ec.europa.eu/national-policies/eurydice/node/11855_en
https://eacea.ec.europa.eu/national-policies/eurydice/node/11855_en
https://www.cedefop.europa.eu/files/3086_en.pdf

visibility as to what the labels actually represent.59 Moreover, there is a risk that the coexistence
of multiple quality labels hampers their ability to reduce uncertainties about quality and

" .. 60
recognition of training programmes.

The currently high uncertainty about the recognition of learning outcomes further reduces
incentives for training. If learners cannot evidence the value of newly acquired skills and
competences, they may not be able to reap the full benefits of training (i.e. negotiate wage
increases or improve job content and prospects). The 2020 evaluation of the Council
Recommendation on validation of informal and non-formal learning concluded that while there
has been some progress towards providing more validation opportunities in the Member States,
strengthening support to individuals is necessary to promote the take-up of these

opportunities,.61 Historical evidence suggests that in particular in times of rapidly changing skill
requirements, a lack of recognition of skills reduces the bargaining power of workers and

reduces wages.62 The existence of digital registries of recognised training opportunities
could support the standardisation and recognition of skills, but as mentioned above, such
registries do not exist in most Member States.

Insufficient tailoring of training offers to individual needs: It reduces the motivation of
individuals to take up training in view of the heterogeneous needs of adult learners in terms
of the timing and the delivery mode of training. Related barriers to training participation are
among the most frequently mentioned in both the AES and the Cedefop adult learning

. 63 . .
perceptions survey , and managers in more than 40% of enterprises report that employees have
. .. . . . 64
no or a small influence on management decisions concerning training and skills development.

77% of respondents65 to the public consultation agreed that insufficient tailoring of available
training to individual needs prevents individuals from accessing training, and 87% of
respondents to the Cedefop adult learning perceptions survey reported that better adaptability
to individual learning needs would encourage participation in work-related training. Adult
learning experts indicate that supporting individuals directly has been recognised as a policy

* See the background paper of the EQAVET Peer Learning Activity on Quality Assurance in continuing vocational
education and training (CVET) on 27-28 April 2021.
60

See OECD (2021), Improving the Quality of Non-Formal Adult Learning- Learning from European Best
Practices on Quality Assurance.
* See the Council Recommendation of 20 December 2012 on the validation of informal and non-formal learning
and its 2020 evaluation (SWD (2020) 121 final).
* See Bessen (2015), Learning by Doing- The Real Connection between Innovation, Wages, and Wealth.
*In the 2016 AES, 36% of respondents who wanted to participate more in learning mentioned schedule as a
factor preventing them from participating, 32% family responsibilities, 16% a lack of suitable training activities
and 13% distance to training activities. In the Cedefop AL perceptions survey, 32% of non-participants stated
participation would have been difficult to fit with other commitments, and 13% found no suitable activity.
Inflexible scheduling of training activities magnifies the time barriers discussed under driver 1.
o Cedefop and Eurofound (2019), ECS 2019- Workplace practices unlocking employee potential.

% Ranging from 70% of businesses to 88% of public authorities and trade unions and from 63% of respondents
from countries with relatively high adult learning participation to 81% from countries with low participation.
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priority by two thirds of Member States in the top tier of adult learning participation, as
compared to one third of Member States in the bottom tier (Annex 8.2).

2.2.2 External Drivers

In addition, a number of external drivers are relevant insofar as they increase the importance
of training or risk reducing its provision in the absence of a policy response.

Technological change: It makes some jobs increasingly susceptible to substitution by
digitalisation and automation while at the same time creating new jobs. Estimates suggest that
around 9% to 14% of jobs in the EU face a high risk of automation, and that a further 32% to
40% of jobs are likely to be transformed by automation, entailing corresponding changes in

their skill requirements.66 Changes in the technology used at work are already felt by 43% of

adult employees in Europe according to the European Skills and Jobs Survey.67 This indicates
that many workers may require training to perform job tasks which are potentially very
different from those they have previously undertaken. On the upside, the digital transformation
also creates many new online learning opportunities for adults that can reduce cost and
distance barriers and allow for better targeting of learning to individual needs, further

accelerated by COVID-19 pandemic.68 However, the present lack of certainty about quality
and recognition prevents adults from fully seizing these opportunities (Section 2.2).

The green transition: It is driving a profound transformation of labour markets, not only
displacing workers but also by changing the task requirements within occupations and creating

new jobs that require new skills.” Substantial investments are needed to provide opportunities
for acquiring new skills to those who are at risk of losing their jobs in high-emissions

industries.” Skills shortages already constrain the transition to a greener economy71,
highlighting the importance of skills investment also to reach the ambitious EU emission
reduction targets.

Demographic ageing: Europe has an ageing and shrinking labour force. With people living
longer, there is an increasing need for people to update their skills. Ageing is also expected to

* pouliakas (2018), Automation risk in the EU labour market: a skill-needs approach; OECD (2018), Automation
skills use and training.

o Cedefop (2018), Insights into skill shortages and skill mismatch: Learning from Cedefop’s European skills and
jobs survey.

* OECD (2021), Adult learning and COVID-19: How much informal and non-formal learning are workers
missing? Also see the Education and Training Monitor 2021 (forthcoming) for evidence that participation of adults
in online training has increased sharply in 2020.

* See for example Cedefop (2019), Skills for Green Jobs: 2018 update. European synthesis report and ILO
(2018), World Employment and Social Outlook 2018: Greening with jobs.

0 European Commission (2020), Employment and social developments in Europe- Leaving no one behind and
striving for more : fairness and solidarity in the European social market economy.

"ILo (2019), Skills for a greener future: A global view based on 32 country studies.
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https://op.europa.eu/en/publication-detail/-/publication/fab17311-2ae6-11eb-9d7e-01aa75ed71a1/language-en/format-PDF/source-188087102
https://www.ilo.org/skills/pubs/WCMS_732214/lang--en/index.htm

further increase old-age dependency ratios.”” This suggests that there will be an increased
demand to raise employment rates of older workers as well as productivity of employed adults
across the board, whereby training will play a key role. At the same time, older people
participate significantly less in adult learning than younger workers (see Annex 6.3), which
highlights the urgency of creating learning opportunities that are also tailored to the diverse
needs of older learners.

High atypical employment and more frequent labour market transitions: The share of workers
in atypical forms of work is high and the frequency of professional transitions has increased.
Around 4 in 10 adults are in atypical forms of work (defined as not having full-time permanent
employment contracts). However, most groups of atypical workers participate less in learning
(cf. Section 2.1). While the share of atypical workers has remained rather stable in recent years
(cf. Section 2.4) the number of professional transitions from one labour market status to another

throughout one’s working life has increased considerably.73 This increases the need for training
to adjust to new job tasks; it is, however, less likely to be supported by the current employer
who has fewer incentives to support such transitions into new jobs (cf. Section 2.1). A high
share of atypical forms of work and an increasing frequency of labour market transitions both
risk reducing the coverage of employer support for training on the labour market: individuals
may not have a single employer to turn to for support, or this employer may be more reluctant
to grant it for fear of not being able to capture the returns of their investment once their
employee moves on.

2.3 What are the consequences?

The low and unequal participation in adult learning across the EU reduces prosperity and
produces inequalities between those who benefit from learning and those who do not. Beyond
that, socio-economic consequences are also felt by enterprises and the society as a whole (see
Annex 10 for a literature review, and Section 6 for quantitative estimates).

2.3.1 For individuals

Many immediate consequences of low and uneven participation in training are observed at the
individual level. Low-skilled individuals are more likely to face unemployment and exclusion

from the labour market.”" These consequences are particularly pertinent given that workers
facing the highest risks of displacement in the future are also the ones that currently participate
less in learning (Section 2.1). For those in employment, less training means foregoing wage

" Defined as the ratio between the number of persons aged 65 and over and the number of persons aged between
15 and 64. The value is expressed per 100 persons of working age (15-64), and has already increased from 26 to
32 between 2010 and 2021. See Eurostat, old-age-dependency ratio.

" OECD Employment Outlook (2019), The Future of Work, Figure 3.1: Job tenure of workers decreased by on
average 7.9 percent between 2006 and 2017 for the 22 EU Member States included in the analysis once accounting
for population ageing, and it decreased in all EU Member States except EE, LV and ES. The largest declines in
tenure have occurred for low-educated workers.

"™ The skill intensity of EU labour markets is reflected in the steep gradient of EU-27 unemployment rates by
educational attainment (4.8% for those with tertiary education vs. 13.4% for those with at most lower secondary
education for 2020) and the even steeper gradient for employment rates (85.5% vs. 55.6%). See Eurostat variables
UNE_EDUC_A and LFSA_ERGAED.
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increases.”” In terms of risks to well-being more broadly, the literature points to negative
associations with personal and job satisfaction, health and social inclusion for individuals

that participate less in training.76

2.3.2 For enterprises
73% of EU employers considered difficulties in finding workers with the right skills as an
obstacle to investment in 2020." Skills shortages reduce productivity and enterprises’

capacity to adopt new technologies78, which is particularly costly in the face of the digital
and green transitions. There is also evidence that companies who fail to invest sufficiently in

the skills of their workforce are more likely to go out of business.”

These consequences are particularly relevant for SMEs and micro-enterprises, whose staff
participate in training comparatively less than that of larger enterprises. This reduces their
opportunities to develop personally and professionally and impacts on the attractiveness of
SMEs as a workplace. It also reduces the productivity levels of the SME, increasing the

. . .80
competitiveness gap with larger companies.

2.3.3 For society as a whole

At a macroeconomic level, income and productivity losses by individuals and enterprises and
a less efficient reallocation of labour add up to lower GDP levels (ceteris paribus) and higher

unemployment with associated transfer spending.81 Skills are also associated with a range of
non-monetary externalities concerning civic participation and social cohesion, and there is

growing evidence to suggest that the relationship is causal.”

Taken together, this suggests that low and unequal levels of participation in adult learning make
the EU less resilient in the face of economic downturns and structural change. This is of
particular concern in light of the rapid digital and green transition as both transitions will
require both an openness to adapt to change and an ability to shape the change, for instance in
the form of innovations that advance the EU on the path to carbon neutrality.

* Algan et al. (2021), Boosting Social and Economic Resilience in Europe by Investing in Education.

" Feinstein and Hammond (2007), The contribution of adult learning to health and social capital. Oxford Review
of Education.

77European Investment Bank (2021), Investment Report 2020/2021- Building a smart and green Europe in the
COVID-19 era. This makes skills shortages the second most frequently mentioned constraint, behind “Uncertainty
about the future” (81%) but ahead of “Business regulations and taxation” (65%) and 6 other potential barriers.

" See the Algan et al. (2021) review paper and Cedefop (2012), Learning and innovation in enterprises.
" Collier et al. (2005), Training and Establishment Survival. Scottish Journal of Political Economy.

* OECD (2013), Skills Development and Training in SMEs.

* See Cedefop (2017), Investing in skills pays off, and the estimates introduced in Section 6.

* See Ruhose et al. (2019): The benefits of adult learning: Work-related training, social capital, and earnings.
Economics of Education Review and the Algan et al. (2021) review paper.
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2.4 How will the problem evolve? %

Extrapolating recent trends, adult learning participation in the EU could increase from
37.4% in 2016 to 48.6% in 2030, but would stay below the EU-level target of 60%0. Large
differences in participation rates between Member States are likely to persist, reflecting
differences in investments in and policy attention for adult learning. Thus, existing support
gaps will not disappear without further policy action. External drivers like the green
transition, digital transformation and demographic trends will persist and even partly accelerate
in light of the ambition to reach climate neutrality by 2050.

At the same time, labour market transitions from one job or employment status to another
are expected to become more frequent. This is expected to result both from increasing life
expectancy and extrapolating the significant decrease in job tenure observed across EU
Member States over recent years (Section 2.2.2). While there is no compelling evidence that

. ary s 84 .
atypical forms of work will increase further overall ', some forms of it such as platform work

are expected to grow.85 These are typically associated with fewer benefits in terms of support
to training.

There is broad recognition at EU and Member State levels of the importance to increase adult
participation in learning in order to increase the resilience of labour markets and ease necessary
professional transitions (Section 1). The measures adopted to tackle the impact of the COVID-
19 pandemic, notably Next Generation EU, could provide a strong impetus for reform and
some Member States have included reforms of adult learning policies in their recovery
plans (see Annex 8.1). However, pressures on public budgets in the medium-term increase the
importance to devise sustainable funding arrangements through a comprehensive policy
framework.

3. WHY SHOULD THE EU ACT?
3.1 Legal basis

The envisaged legal basis is Article 292 combined with Article 149 TFEU.” Article 149
allows for non-binding measures in the field of employment aimed at providing comparative
analysis and advice as well as promoting innovative approaches. It contributes to the
implementation of Article 145 TFEU, according to which, “Member States and the Union shall
(...) work towards developing a coordinated strategy for employment and particularly for
promoting a skilled, trained and adaptable workforce and labour markets responsive to
economic change”.

* Also see Section 5.1 for a complementary description of policy efforts under the baseline scenario, and Annex
8.3 for details on the estimation of AL participation in 2030 under the baseline scenario.

* The Impact Assessment for the Council Recommendation on Access to Social Protection for Workers and the
Self-employed estimated that the share of traditional non-standard work in employment could rise from 25% in
2016 to 29% by 2030, while self -employed would remain broadly constant at 14%. However, the share of atypical
forms of work among those aged 25-64 decreased slightly from 38.5% to 36.6% between 2016 and 2020 according
to data from the Labour Force Survey.

% See the discussion paper on the recent Commission consultation on the working conditions in platform work.

* Article 149 TFEU could serve as the substantive legal basis and Article 292 TFEU as basis for a Council
Recommendation, since it allows the Council to adopt recommendations on a proposal from the Commission.
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Article 166 TFEU specifies that Union action shall aim to “facilitate adaptation to industrial
changes, in particular through vocational training and retraining ”. However, the ultimate and
predominant purpose of the initative is to support Member States in reaching the objectives of
employment policy (cf. also Section 4), leading to Article 149 TFEU as the legal basis (next to
Avrticle 292). Article 153 TFEU, which would allow for measures to “support and complement
the Member States [on] working conditions”, was also discarded. Its relevant paragraph 1) b.
on working conditions would only cover workers whilst leaving out self-employed,
unemployed, and inactive people. In light of the problem analysis, it was essential to choose a
legal basis which could cover the entire population on the labour market.

3.2 Subsidiarity: Necessity and added value of EU action

The problems described above are widespread across EU Member States and have similar
underlying causes, as shown in Section 2. The structural transformation of labour markets in
light of the digital and green transitions and an ageing European population greatly increase
the stakes for all Member States. An EU initiative in this area is warranted by the EU’s interest
in having a skilled labour force as reflected in its objectives (Section 4.1). This is particularly
important for upward socio-economic convergence across the economic and monetary

union’’ and the EU in general in a context of rapid shifts in skills demand within and across
sectors. Increasing access to training opportunities can also improve the resilience of labour
markets to shocks such as the one induced by COVID-19 pandemic.

While Member States can take measures to improve the situation at national level (see baseline
scenario in Section 5.1), an EU initiative can support and accelerate national efforts by
sharing experiences and promoting innovative approaches (see Section 6.2 for a discussion of
the available instruments). It can also help set expectations and create trust among Member
States and stakeholders for an increase in public and private investment in skills, sending
the message that all of them will contribute to, and benefit from, the shared asset of a skilled

EU labour force. 84% of respondents88 to the public consultation agreed that the initiative could
also lead to a more efficient use of EU funds for skills development.

While the main EU added value of the initiative is to support Member State reforms to reach
EU level objectives in the field of employment policy and the European Pillar of Social Rights,
there are a number of additional dimensions of EU added value: The initiative can facilitate
access to training for the growing number of EU citizens who reside in another EU
Member State, contributing to labour mobility within the EU and a further integration of the

single market. * The initiative can also contribute to creating a level playing field for
companies operating on the single market by enhancing the quality and transparency of

* This was highlighted in the PC on establishing a European Pillar of Social Rights, SWD(2017) 206 final.
% Ranging from 70% for businesses to 93% for NGOs and others. Agreement was 13 ppt higher among
respondents from MS with low (90%) compared to MS with relatively high (77%) AL participation rates.

% See European Commission (2020), Annual report on intra-EU labour mobility, for trends in EU labour mobility
and Dorn and Zweigmidller (2021), Migration and Labor Market Integration in Europe (Journal of Economic
Perspectives) for an argument that missing language skills limit intra-EU labour mobility.
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training markets across the EU. 75% of the public consultation respondents90 agreed that the
initiative can improve the portability and recognition of training outcomes across Member

States, and 71% agreed it can increase the transparency of national training markets for
companies operating on the single market.

Avrticle 149 TFEU precludes measures that would lead to a harmonisation of the laws and
regulations of the Member States in this area, respecting subsidiarity by allowing Member
States to adapt the measures taken to national circumstances.

4. OBJECTIVES: WHAT IS TO BE ACHIEVED?
4.1 General objectives

The general objective of the initiative is to support Member States with reforms to empower
adults to participate in training in order to increase participation rates and reduce skills
gaps. The initiative thereby contributes to the EU's objective to promote a highly competitive
social market economy, aiming at full employment and social progress (Article 3 TEU).

The initiative also aims to contribute to the implementation of several individual social rights
that have been derived from this general objective in the context of the European Pillar of
Social Rights: the right to “quality and inclusive education, training and life-long learning”
(first principle), the right to “active support to employment” (fourth principle), and the right to
training “regardless of the type and duration of the employment relationship ” (fifth principle).
Alongside the other inititives from the European Skills Agenda, the initiative aims to support
Member States in making progress towards the EU-level target of 60% adult participation in
training every year by 2030. This target has been set by the European Pillar Social Rights
Action Plan and endorsed by EU leaders in the Porto Declaration and in the European
Council conclusions of June 2021 (see Section 1).

Significant progress on these dimensions will be crucial in order to support the just transition
to a carbon neutral Europe, to equip citizens with the skills they need to grasp the
opportunities resulting from the digital transition, and to adapt to change and
uncertainties such as those ensuing from the COVID-19 pandemic.

4.2 Specific objectives
To reach the general objective, the specific objectives of the initiative are to support Member
State reforms to:

- Close gaps in existing support systems so that all adults have access to support for
training, including for professional transitions and irrespective of their labour force or

. 92
professional status.

- Increase the incentives and motivation of individuals to seek training.

% Ranging from 38% for trade unions to 93% for NGOs and others, with a majority disagreeing only among trade
union respondents.

o Ranging from 54% for businesses to 91% for citizens.

92
Hence including the employed independent of their contractual status, the self-employed, the unemployed and
people outside the labour force.
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5. WHAT ARE THE AVAILABLE POLICY MEASURES?
5.1 What is the baseline from which options are assessed?

Under the baseline scenario, adult learning will continue to be an important strand of the
EU’s policy work and funding. The most important recent Skills Agenda initiatives include
the 2020 Council Recommendation on Vocational Education and Training and the Pact for

Skills™ launched in November 2020. Several of the Recovery and Resilience Plans to address
the socio-economic impact of the COVID-19 pandemic agreed between the Member States and

the Commission include relevant initiativesg4, and the European Social Fund+, the European
Regional Development Fund and Erasmus+ remain important funding sources for skills
development.

However, existing EU policy initiatives focus mostly on the design of the provision of
education and training for adults (the “supply side”), rather than on making this provision
accessible to adults and encouraging them to use it (the “demand side”). The 2019 stocktaking
report on the implementation of the Upskilling Pathways Recommendation and the 2020
evaluation of the Council Recommendation on the validation of non-formal and informal
learning show that a key challenge is to ensure a sufficient uptake of new opportunities that are

created on the supply side. % Moreover, existing EU policy initiatives are often limited in scope.
For instance, the 2016 Council Recommendation on Upskilling Pathways focuses primarily on
one level of skills (basic skills) and one target group (low-skilled adults). Hence, under the
baseline scenario, the EU’s policy support will not fully cover Member State policy reforms
and programming of EU funds to reach the objectives of the initiative.

At the national level, 24 Member States have identified increasing participation of adults in
learning as a priority in legal acts, policies, or strategies, which can be expected to translate

into further concrete measures relevant to the general and specific objectives of the initiative.”
However, on the basis of past experience, overall progress is expected to be uneven across
Member States and groups of adults. While most Member States have for instance training
voucher schemes in place (giving individuals an entitlement to a specific type of training),
target groups are usually small and the overall impact on participations levels limited. This is
also reflected in the Recovery and Resilience Plans by Member States: among the 18 plans that
had been endorsed by the European Commission by August 2021, 7 include schemes providing
individuals with training entitlements, however often with a limited number of expected
beneficiaries (ranging from 3 500-30 000, with the exception of 500 000 expected beneficiaries

% Council Recommendation of 24 November 2020 on vocational education and training (VET) and Pact for
Skills. See Annex 8.1 for a more extensive discussion of relevant existing EU initiatives in the baseline scenario.

* See Annex 8.1 for a summary of relevant initiatives in these plans.

% Evaluation of the Council Recommendation of 20 December 2012 on the validation of non-formal and informal
learning  (SWD(2020) 121) and Council Recommendation on Upskilling Pathways- Taking stock of
implementation measures (SWD(2019) 89). See Annex 8.1 for further analysis on the existing instruments.

* In 13 Member States, these initiatives aim to increase the demand for adult learning offers by individuals
directly, and this mostly concerns the group of Member States already reporting higher participation figures. See
Annex 8.2 for details on the information summarized in this paragraph, which is based on information provided
by the network of national adult learning experts.
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in EL- cf. Annex 8.1). Some of the supporting services that could address the limited incentives
and motivation of individuals to take up training (such as registries of recognised training
opportunities, validation and guidance services) exist in many Member States, but they often

have low effective outreach and are not systematically linked to financial support instruments.”’

The baseline scenario for this impact assessment hence assumes that adult learning
participation until 2030 stays on its modest trend growth observed between 2007 and 2016,
reflecting the ongoing policy efforts at Member State and EU level and the combined impact
of the external drivers (Section 2.2.2). While adult learning participation dropped in 2020
following COVID-19 restrictions, direct impacts of the pandemic on adult learning
participation are are likely to be transitory (Annex 6.1). However, expected growth in adult
learning participation under the baseline scenario is not fast enough to reach the EU-level

targets98 and to address the challenges facing the EU. Moreover, the inequalities in access to
learning opportunities observed between different groups of adults (Section 2) are not expected
to narrow, given the inconclusive trends in participation gaps (Annex 8.3) and the systematic
patterns of under-representation also observed in Member States with high participation rates.

5.2 Measures discarded at an early stage

A number of policy measures have been discarded for inclusion in this initiative, in light of the
existing policy initiatives at EU and Member State level in the baseline scenario and the

specific objectives of this initiative.”

Tax incentives for individuals: Income tax incentives for training exist in 16 Member States."”
Their potential to increase incentives and motivation of non-participating adults is limited by a
significant delay between expenditure and reimbursement (via the income tax return), requiring
significant forward planning by individuals. While income tax incentives have a large potential
target group, progressive income tax regimes imply that they often favour high-income earners,
and by design they cannot support individuals who do not pay any or little income tax. This
limits their potential to close existing support gaps. This is further exacerbated by a structural
lack of integration with measures that could provide information on training opportunities and

their quality and recognition.101

Subsidised loan or savings schemes for adult learning: Their high administrative burden makes
them more appropriate for one-off formal education rather than shorter and more frequent non-
formal learning to update skills throughout working life. They are better suited for already
motivated and informed individuals, and less effective in incentivising and motivating current

*" Member States with more supporting services tend to have higher participation rates (Annex 8.2).

% 5006 for 2025 from the European Skills Agenda and 60% for 2030 from the EPSR Action Plan.

% Supported by the review of evidence in Annex 9.

10 According to the forthcoming update of the Cedefop financing of adult learning data base, see Annex 8.2.

" See the NL case study in Annex 13, where income tax incentives are replaced by individual learning budgets
after an evaluation found them to be ineffective at stimulating training.
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non-learners. They are also less well suited for low-income learners, who may face restricted
. . . . . .. 102
access to credit and saving. Existing schemes point to generally limited outreach.

Financial incentives for training for employers and training funds: Both instruments are an

important part of training support systems in many Member States. ' They can increase
training provision by employers by internalising the broader benefits that their training
investment will confer to other employers, individuals and society at large, and related

initiatives are supported by the Commission.™* They are outside of the scope of the present
initiative in light of its objective to close access gaps to training so that all adults receive support
to training, including those not well-served by training from an employer, as well as its focus
on individual’s incentives and motivation to take up existing training opportunities.

Supply side policy guidance and funding: Public funding to education and training providers is
used to support adult learning in many Member States, and plays an important role in particular

for training for the unemployed and vulnerable groups.105 Other policy initiatives from the
Skills Agenda and EU funding support Member States to further develop the supply side of
their adult learning systems. However, the evaluation of the Council Recommendation on the
validation of informal and non-formal learning highlights that better training offers on the
supply side need to be complemented with incentives on the demand side to significantly

increase outreach to individuals."” The present initiative covers policy measures to ensure that
the substance of existing initiatives on the supply side reaches individuals and empowers them
to participate in training.

5.3 Description of the policy measures

Identified policy measures need to contribute to closing the existing gaps in financial
support. This requires particular attention to groups that are often not well served by the
current support systems as described in Section 2. Measures need to also increase individuals’
motivation and incentives to seek training as evidence shows that financial support is
important but not sufficient for participation. They are grouped in three areas and combined
into packages (Section 5.4). Respecting the principles of subsidiarity and proportionality,
choices on key design parameters of all measures are left to the Member States as well as

the Advisory Committee on Vocational Training (ACVT)107 to respect national collective
bargaining for instance concerning the funding of training.

" See the case study from AT in Annex 13 for an example.
'% 25 Member States have financial incentives for companies and 14 have training funds, cf. Annex 8.2.

104 See for instance the non-exhaustive list of operations that can be supported with the future EU budget to deliver
on the Skills Agenda on p. 23 of the European Skills Agenda.

105 European Commission (2019), Adult learning policy and provision in the member states of the EU: a synthesis

of reports by country experts.

% SWD (2020) 121 final,

107ACVT, Opinion on an EU initiative on ILAs and strenghtening training provision in Europe.
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Area 1: Individual training entitlements

For the purpose of this impact assessment, individual training entitlements are defined as a
recurrent personal budget that is at the individual’s disposal to cover the direct costs of
his/her training/course fees within a set time period. Also guidance, skills assessment and
validation of offers may be eligible for funding from this budget. Training entitlements can
close gaps in financial support by channelling funding for skills directly to the individuals in
need of training. They can also increase individuals’ incentives and motivation to seek

training by providing salient financial support108 and by allowing for content, timing and
delivery mode of training that is more tailored to individual needs and professional ambitions.
In the public consultation, more then 80% of respondents agreed that individual training
entitlements are effective at tackling financial constraints and at increasing incentives and

motivation influencing participation in training.109

There are two main delivery modes to provide individual entitlements and they can be targeted
at different groups, as discussed in the sub-section below. The precise amount of
entitlements, the funding source and other key design features would be left to Member
States. As stated in the ACVT Opinion, Member States are best placed to make these decisions
in light of differences in national costs for training and existing arrangements for the funding
of training. Member States would be asked to ensure that the implementation of the
Recommendation does not reduce existing financial support for training by employers or
training providers, but brings about a significant net increase in skills investments in order to
satisfy the training needs not well covered by existing support systems.

Area 1.1: Delivery mode of training entitlements

This impact assessment analyses training vouchers (measure 1.1.1) as some kind of them
existed in 21 EU Member States in 2020. Another delivery mode are personal accounts
(measure 1.1.2). Whilst not widespread in the EU, personal accounts are an innovative

approach that has been receiving increasing attention in the policy debate. ™’

Measure 1.1.1: Training vouchers

For the purpose of this impact assessment, we define training vouchers as a delivery mode for
training entitlements through which a specific funder (e.g. PES) funds a specific type of
individuals’ training (e.g. in digital skills). Thus, the individual’s flexibility in using the
entitlement is limited. There may be also other modalities and conditions depending on the

108 Theory and experimental evidence from behavioural economics suggests that ex ante training entitlements are
more effective at incentivising training than an ex post reimbursement of training costs, as individuals “lose”
support if they do not spend their budget. See for instance Sunstein and Thaler (2008), Nudge: Improving
Decisions about Health, Wealth and Happiness.

*% 84% of PC respondents agreed that training entitlements delivered through individual learning accounts are

effective at tackling financial constraints, and 82% agreed that they increase incentives and motivation. Figures
are similar for individual training entitlements delivered in other forms (82%, for both).

"% For more information on training vouchers in the Member States, see Annex 8.2. Personal accounts in France
are presented in Annex 14. Such accounts also exist in Singapore, see the case study in Annex 13. Recent OECD
skills strategies have recommended their introduction for BE (Flanders), NL and SI.
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scheme (e.g. the period during which the entitlement has to be used). This policy measure

. . . 111 .
addresses concerns voiced by stakeholders, in particular employers ", to consider the
correspondence of training to labour market needs.

Measure 1.1.2: Personal accounts

For the purpose of this impact assessment, we define personal accounts as a delivery mode for
training entitlements that allows individuals to accumulate training entitlements over time in
order to use them on whichever training, guidance or validation opportunity they deem the

most useful and whenever they see fit within the boundaries of the scheme.™ They de-couple
training entitlements from their original funder and give individuals full ownership over
the entitlements. They allow for a portability of entitlements during professional transitions
and can facilitate cost-sharing between different funders, such as public authorities and
employers, by allowing different funders to contribute to the account. This delivery mode
addresses concerns voiced by some stakeholders (including the European Trade Union
Committee for Education and civil society organisations such as the AGE Platform and

FEPS/Jaques Delors Institutem’) about the need for broad autonomy in how individuals can
spend their training entitlements in order to promote a culture of developing skills throughout

working life. The possibility to accumulate entitlements over several years was also specifically

supported by some stakeholders. ™

Area 1.2: Target group for training entitlements

Training entitlements could be provided to a specific target group (measure 1.2.1) or to all
working age adults (measure 1.2.2).

Measure 1.2.1: Defined priority target groups

This approach can ensure that those who are in most pressing need of training can access it.
These target groups can be defined on the basis of the employment or contract status, level of
skills or the sector of employment, as well as other circumstances (i.e. disability). This measure
addresses stakeholders’ concerns about potential displacement effects of private skills

investments (“deadweight loss”)115 when opting for a broader target group. Such effects can be
reduced by successfully targeting only those individuals who would not have been able to
participate in learning otherwise. It corresponds to the approach followed by most Member

States to date'™® and is in line with the view expressed by some stakeholders, such as AONTAS

H BusinessEurope, SMEUnited, SGI Europe, “Employers’ input to an ACVT Opinion on a future EU initiative
aiming to improve/boost training provision across Europe”.

2 See Section 5.4 for a discussion of these boundaries.

“* ETUCE and AGE Platform Europe, response to PC on ILAs. Fernandes and Kerneis (2021), Towards an
individual right to adult learning for all Europeans, FEPS and Jacques Delors Institute.

" For instance, the response by the Flemish Ministry of Education and Training to the PC on ILAs.

1o I.e., training entitlements could be used to pay for training individuals that would otherwise have been paid for
with private funds. See Annex 11 for details.

% Seen the mapping and discussion of training voucher schemes in Annex 8.2 as well as the IT case study
presented in Annex 13, where the target groups are chosen at regional level.
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(Ireland’s national adult learning organisation) or SMEunited (an employers organisation), that
. .- 117
attention should be focused on specific vulnerable groups.

Measure 1.2.2: All working age adults™™®

This approach includes e.g. all those currently in employment who would like to train for new
tasks to be able to keep their job or prepare for professional transitions. It addresses issues
related to the fragmentation of support schemes for adult learning, and can facilitate the
promotion of a culture of developing skills throughout working lives. This is the approach

taken by FR, NL and Singapore.119 It is in line with the view that the initiative should promote
a universal right and be available to all learners, expressed in the public consultation by
stakeholders such as the Lifelong Learning Platform (LLP), the European Trade Union
Confederation (ETUC) and Eurocadres (trade unions) or WKO (an Austrian employers’
organisation). In its dedicated opinion, the ACVT agrees that while the initiative should focus
on the upskilling and reskilling of the workforce (workers/employees/self-employed), it may
also tackle training for other target groups such as the unemployed and inactive individuals,

. . . - 120
retired people or young persons not in employment, education or training.

Area 2: Career guidance

Career guidance services support individuals in their training and career choices, direct
individuals to skills assessment and validation procedures, and can provide assurance
concerning the quality of training opportunities and the subsequent recognition of training
outcomes on the labour market. This can increase individuals’ incentives and motivation to
seek training by raising awareness of training needs and available offers, improving the
“match” between individuals and training opportunities and training outcomes.

The importance of guidance, and its integration into broader strategies to increase adult

learning, has been emphasised by the Council.**" It was also underlined by resondents from all
stakeholder groups in the targeted consultations and positions papers submitted in the public

consultation.”* 92% of public consultation respondents123 agreed that guidance is effective in
increasing incentives and motivation to participate in training, reflecting near universal support

H AONTAS, response to the PC on ILAs and SMEunited, response to PC on ILAs and micro-credentials.

118 R . . . . .

The focus of this measure is on all working age adults, with the precise age range to be determined by
Member States. Since the Adult Education Survey only includes individuals aged 25-64, quantifications in this
IA are based on this age range.

"® See Annexes 13 for case studies on NL and Singapore, and Annex 14 for details on the French CPF.
120ACVT, Opinion on an EU initiative on ILAs and strenghtening training provision in Europe.

121

Resolution of the Council and of the Representatives of the Governments of the Member States, meeting
within the Council of 21 November 2008 on better integrating lifelong gquidance into lifelong learning strategies.
Also see Annex 8.1.

12 Inluding in position papers submitted in response to the public consultation by public authorities (e.g. the
Ministry of Labour and Social Policies of Italy), social partners (e.g. SMEunited, ETUCE and Eurocadres) and
NGOs (e.g. the Lifelong Learning Platform/LLP and European Association for the Education of Adults/EAEA).

1 Ranging from 87% of businesses to 96% of public authorities.

23


https://ec.europa.eu/social/main.jsp?langId=en&catId=1223&furtherNews=yes&newsId=10081
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=CELEX:42008X1213(02)
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=CELEX:42008X1213(02)

from all groups of stakeholders. Also the ACVT’s opinion on the initiative emphasises the
importance of quality, effective and inclusive guidance and counselling services are essential.

Measure 2.1: Making career guidance available to all

Under this measure, Member States would be recommended to ensure that career guidance is
available to all. Career guidance services already exist in almost all Member States, though
with a large variation in effective outreach (Section 2.2). Such services often accompany

initiatives that provide individual training entitlements.™" This policy measure would underline
the importance of outreach and cooperation with all relevant stakeholders as well as up-to-date
labour market and skills intelligence to inform guidance. The detailed modalities of career
guidance provision would be left to the Member States (and may be made available to
individuals free of charge or considered as eligible for funding from training entitlements while
ensuring it is available to all).

Measure 2.2: Career guidance as a pre-condition for the mobilisation of the training
entitlement

Under this policy measure, the use of the training entitlement would be subject to compulsory
guidance, with a view to improve the match between the selected learning opportunity, the
labour market and the individual skills needs. This reflects current provisions or policy

reflections in some Member Stateslzs, and addresses stakeholder concerns (in particular by
employers such as SMEunited) about a lower efficiency of spending on training entitlements
without specific guidance.

Area 3: Enabling framework

Beyond career guidance, additional policy measures can create an enabling framework
complementing individual training entitlements and thereby contributing to reaching the
objectives of this initiative.

Measure 3.1: Public registry of recognised training, validation and career guidance
opportunities

A public registry of recognised training opportunities can increase individual’s incentives
and motivation to seek training. It does so by centralising information on available training
opportunities, thus facilitating the “match” between individual and training opportunities. It
has also the potential to reduce uncertainty about the quality, labour market relevance and
recognition of the registered training on the labour market by delegating the relevant checks to

a third party, tackling the problem of imperfect information by individuals.*° A comparison of
the experiences of the English and Scottish training entitlement schemes also point to the
importance of having such a registry for the success of related initiatives (see Annex 13). A

' See for instance the Singapore experience described in Annex 13, where the “Skills And Training Advisory
Services ” are available for users for the Skills Future Credit and the French CPF described in Annex 14 where the
CPF has been accompanied by a strengthening of the “Professional Evolution Guidance” (CEP).

' See the case studyies from Estonia and Italy in Annex 13 and Annex 8.2.

*® See for instance the criteria set by the SkillsFuture Singapore to enter the Skills Future Credit course directory,
presented in Annex 13.
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registry of recognised offers provides an opportunity to ensure that the substance of existing
recommendations, notably the Council Recommendation on VET, becomes tangible for

. 127
individuals.

Comparable registries already exist in some Member States (Section 2.2), and their
establishment has been specifically supported in the targeted consultations by some

stakeholders such as the European Mentoring & Coaching Council.””® In the public

consultation, 86% of respondents129 agreed that such registries are effective in increasing
incentives and motivation to participate in training. Respondents also largely agreed that skills
intelligence should play a strong role in the selection of training opportunities included in the
registry, and that public authorities, employer organisations and trade unions should play a
strong role. While there was broad consensus among stakeholders that strong quality assurance
mechanisms are essential to ensure trust in and acceptance of a scheme of individual training
entitlements, employer organisations (such as SMEunited) pointed out that eligibility rules
need to be sufficiently flexible to ensure a correspondence of the training offer to (changing)
skills needs on the labour market.

Under this policy measure, Member States would be recommended to establish a public
registry of recognised training, validation and career guidance opportunities. Member
States would be recommended to ensure adherence to quality assurance and the labour market
relevance of the included training offers by establishing a durable governance mechanism that
considers evidence from skills intelligence and social partners and foresees periodic updates to
the registry, with the view to support flexibility. Member States would be recommended to also
make the registry easily accessible, notably by digital means, and user friendly for individuals.

Measure 3.2 Paid training leave

Paid training leave schemes allow individuals to take time off work for training while still
receiving their salary in its entirety or in part, or alternatively an allowance to cover the costs
of living from public or social partner funds. They can cover gaps in financial support
concerning the indirect/opportunity costs of training that is not covered by regular employee
training during working hours, and for individuals with weak or no links to an employer. They
can therefore increase incentives and motivation for individuals to train by addressing the
time obstacle to training.

Paid training leave provisions of some sort already exist in 24 Member States, but with variable
coverage and often low take-up (Section 2). In the public consultation, 82% of respondents
agreed that paid training leave for employees is effective to address time constraints to
participation in training, and 85% agreed to make allowances for the cost of living during

1 Council Recommendation of 24 November 2020 on vocational education and training (VET). See Annex 8.1
for a discussion of additional relevant EU initiatives.

18 European Mentoring & Coaching Council, response to PC on ILAs and micro-credentials.
128 Ranging from 65% of businesses to 95% of NGOs and others.
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training available to non-employees.130 Trade unions emphasised the need to strengthen the
existing paid training leave provisions in the Member States in position papers and the targeted

. 131
consultations.

Member States would be invited to introduce paid training leave provisions or reassess the
existing provisions to ensure they cover all types of employed individuals, including on
financial support for employers whose employees make use of paid training leave (in particular
SMEs who face greater challenges, cf. Section 2). They would also be recommended to
strengthen the links between paid training leave provisions and other available support
measures. The detailed modalities of provisions would be left to the Member States.

Measure 3.3 Effective governance for continuous improvements

Effectively closing support gaps and increasing individual’s incentives and motivation requires
an effective governance to ensure sustainable funding and efficient spending. It involves a
constant monitoring and evaluation of the success of the existing support schemes and
possible adjustments to them. For instance, priority target groups may change as the labour

market evolves. Also systematically integrating relevant EU Recommendations'* and the
experience from evaluations and observed take-up rates among different groups of adults can
help a support scheme reach its objectives more effectively and efficiently, including

concerning effective outreach to vulnerable groups,.133 With this policy measure, Member
States would be recommended to set up funding and governance arrangements that pay
particular attention to the needs of micro-entreprises and SMEs and allow for an effective
integration of financial and non-financial support for training. They would also be
recommended to ensure outreach and awareness-raising tailored to the needs of the potential
beneficiaries of the scheme for individual learning accounts, jointly with social partners, civil
society organisations, regional and local organisations and other relevant actors and networks.

In line with the principle of subsidiarity, these governance arrangements would be set at
national level, with the view to evaluate and adjust as necessary, for instance, concerning the
amount of training entitlements, priority target groups, the registry of recognised training
opportunities or dedicated outreach and awareness campaigns. The importance of including
external stakeholders, such as social partners, was underlined by employer representative

organisations and trade unions.”>" This was also underlined in the ACVT’s dedicated opinion.

0 Ranging from 54% for trade unions to 100% for public authorities concerning paid training leave for employees
and 54% for trade unions and 94% for citizens concerning allowances open to non-employees.

BUETUC and ETUCE, responses to the PC on ILAs and dedicated social partner hearing.

12 Notably the Council Recommendations on VET, Upskilling Pathways and the validation of non-formal and
informal learning, see Annex 8.1 for an overview.

1 Improving outreach was one of the main points of the EAEA contribution to the PC. According to them this
is especially important for vulnerable groups such as the low skilled.

" Stressed in the responses to public consulations on individual learning accounts by ETUC, IndustriAll and
Eurocadres on the trade union side and BusinessEurope, SMEunited and SGI Europe, as well as the MEDEF, on
the employer side.
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Annex 5 provides an overview of the intiative’s intervention logic, linking the policy
measures to the identified problems and the objectives of the initiative.

5.4 Description of the alternative policy packages

The policy measures are grouped in two policy packages (packages A and B). Packages are
designed to be coherent and their policy measures are mutually reinforcing in achieving
the specific objectives. For instance, making career guidance a pre-condition for the
mobilisation of the training entitlement is more feasible when the provision of training
entitlements is limited to defined priority target groups. At the same time, they highlight the
main trade-offs that emerge on the basis of the available evidence and the stakeholder views
(cf. the discussion above under Area 1).

Package A combines measures 1.A.1 (vouchers as a delivery mode) and 1.B.1 (defined target
groups). It hence aims to empower adults to participate in learning by closing gaps in existing
support systems in a targeted way, focusing financial support on those most in need of training
and on providing the skills which are the most needed on the labour market at a certain point
in time. Vouchers are the delivery mode that fits best this approach because they enable the
funders to decide who they give the voucher to and what type of training the voucher should
cover. Measure 2.2 (Career guidance as a precondition for the mobilisation of the training
entitlement) is also included in package A, as it allows to ensure that the funder’s assessment
of labour market relevance is reflected in the choice of training.

Package B combines measures 1.A.2 (personal accounts) and 1.B.2 (covering the whole adult
population of working age), with the view to operationalise the right to training as a universal
right. It responds to the argument that in a context and changing skills requirements and more
frequent labour market transitions, everyone should receive incentives to participate in training,
no matter their current employment status or their level of skills. Personal accounts are the
delivery mode that fits best this approach as they allow for entitlements to follow individuals
throughout their careers and they facilitate cost-sharing, which is essential when the entitlement
covers the whole adult population of working age (employed, unemployed, atypical workers,
platform workers, etc.).

Policy package B has 2 two sub-options, B.1 and B.2: under package B.1, all beneficiaries
receive the same amount of entitlements (measure 1.2.2), whereas under package B.2 training
entitlements are modulated according to the target group, with those having particular training
needs as determined by the Member States receiving a higher amount of entitlements (new
measure 1.2.3). This is due to the fact that during the analysis, the complementarity between
some elements of package A and some elements of package B became clear. This also follows
the OECD’s and the ILO’s recommendation for universal support that is however modulated

_ . . 135
based on recipient characteristics.

Both packages A and B include measure 2.1 and measures from area 3 because they are
considered as essential to the success of the initiative irrespective of the package chosen. Only

** OECD (2019), Individual learning accounts: Panacea or Pandora’s box? The ILO position paper submitted
in the PC also expressed support for a universal yet differentiated approach.
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training, validation and career guidance opportunities included in the public registry of
recognised opportunities would be eligible for funding from training entitlements under all

. 136 . ..
packages, to promote quality, labour market relevance” and recognition of the training
undertaken. Under package A, this condition complements the requirement of guidance as a
condition for mobilising the training entitlements. However, the public registry would be
accessible also for those who do not receive training entitlements.

Table 1: Overview of the policy packages

Measures Package A Package B.1 Package B.2
Training Measure 1.1.1: Measure 1.1.2: Measure 1.1.2:
entitlement — Training voucher  Personal account Personal account

delivery mode

Training Measure 1.2.1: Measure 1.2.2: Measure 1.2.3:
entitlements -  Defined priority Entire adult Entire adult population of
target groups target groups population of working age, but
working age and modulated entitlement
same entitlement according to the target
group
Career guidance Measure 2.1 (Guidance for all)
Measure 2.2

(Guidance as a
pre-condition)

Enabling Measure 3.1 (Public registry)
framework

Measure 3.2 (Paid training leave)

Measure 3.3 (Effective governance)

6. WHAT ARE THE IMPACTS OF THE POLICY PACKAGES?
6.1 Analysing the main impacts

This section presents the main social and economic impacts of the policy packages as well as
impacts on fundamental rights. No direct environmental impact was identified, and potential
indirect impacts are discussed in Section 7 under “coherence with other EU objectives”.

Significant efforts have been made to collect the necessary data and provide a quantitative
assessment. However, this was not always possible. A first reason are limitations concerning
the availability of evidence, notably on possible interactions between policy measures. A
second reason is that respecting the principle of subsidiarity underlined in Article 149 TFEU,
choices on key design parameters of the policy options are left to the Member States,
including on the amount of training entitlements and priority target groups. This precludes a

" The need for labour market relevance was widely mentioned during the consultation process, with a minority
view expressed especially by NGOs (EAEA, LLP) that a broader set of life skills should also be supported.
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full measurement of their social and economic (including fiscal) impacts. Finally, impacts will
depend on the degree of implementation of the recommendations by Member States and on
the extent to which it can build on already existing provisions.

Therefore, the approach taken is to outline a quantification of expected impacts for specific
implementation scenarios on the basis of assumptions on the key design parameters derived
from the available evidence, complemented with a qualitative assessment. Impacts are assessed
relative to the baseline scenario (Section 5.1), based on a view of how the problem may evolve
(Section 2.4) and taking into account differences in Member States’ estimated adult learning
participation levels and training costs. This is complemented by a qualitative mapping of
relevant already existing provisions in the Member States in Annex 8.2. The methodology
used is described further in Annex 4, and details on these scenario analyses for the
quantification of impacts referred to throughout this Section, including sensitivity checks on
the key parameters, can be found in Annex 12.

Across impact categories and target groups, the horizontal recommendation of effective
governance mechanisms with monitoring and evaluation is expected to have positive
impacts by allowing for an adjustment of the design parameters on the basis of “lessons

learned”.137
6.1.1 Social impacts
On individuals

Participation in learning: All packages are expected to stimulate reforms in Member States
that increase the participation of adults in learning compared to the baseline scenario. The
impact on participation rates will depend on the size of the target group that receives training
entitlements, on the number of potential beneficiaries who spend their training entitlement
(“take up”), and the extent to which individuals purchase training they would otherwise not
have undertaken (no “deadweight l0ss”, cf. Annex 11 for details). The scenario analyses below
are based on the existing evidence from related schemes and from training voucher
experiments. A limitation is that they do not fully consider interactions between training
entitlement and the other policy measures that are included in packages A and B, and whose
expected impact is discussed qualitatively below.

Package A could result in an additional 5.8 million adult learners every year across the EU if
training entitlements were provided to all low qualified. This would increase their annual
participation rate in 2030 considerably (from a predicted 23.4% under the baseline scenario to
35.0%). The overall participation rate would increase from 48.6% to 51.0% due to the relatively
small size of the target group. Similar changes are expected for additional priority target groups
considered in the scenario analyses on packages A and B.2 (the inactive, unemployed, workers
not in permanent employment and workers in SMES), with the support provided to workers in
SMEs (the largest of these priority target groups) leading to the highest overall participation

7 See e.g. Annex 14 for discussion of how the recent reforms of the French CPF have increased take-up, and
have eliminated the initial under-representation of low-qualified individuals among training participants.
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rate of 56.296." Package A would, therefore, not reach the Porto target of 60% participation
by 2030 for plausible choices of priority target groups.

Packages B would be expected to significantly increase adult learning participation across all
groups of working age adults. Package B.1 could result in an additional 33.6 million adult
learners across the EU and increase the participation rate to 62.7% by 2030. Under package
B.2, the corresponding figures could be an additional 36.6 million learners and a participation

rate of 63.9% when providing all workers in SMEs with additional entitlements."” Both
scenarios under package B would, therefore, achieve the Porto target of at least 60%
participation by 2030.

By targeting specific groups, package A could also reduce inequalities in learning
participation across groups of adults: for example, the gap in the participation rate of low
qualified adults compared to the average in 2030 could decrease by 9.2 percentage points (from
25.2 t0 16.0 percentage points). The impacts of packages B on inequalities in participation
across groups are ambiguous: they may increase if take-up rates among under-represented
groups are significantly lower, or decrease them due to the lower deadweight loss for priority
target groups. Modulating support according to the target group in package B.2 tends to reduce
inequalities. The larger target group of packages B allow them to better address support gaps
that cannot be easily anticipated by policy makers on the basis of individual characteristics (for
instance, the ambition to prepare for a professional transition).

Both packages could also reduce inequalities in adult learning participation across
Member States, with stronger impacts under packages B due to its larger target group. The
reason is that in Member States where adult learning participation rates are lower under the
baseline scenario, deadweight loss can be expected to be less prevalent, resulting in larger
increases in participation rates. Under package B.1, the increase could range from 11.6
percentage points in the Member State with the highest participation rate under the baseline

scenario (SE) to 17.7 percentage points in the Member State with the lowest (RO).140

The limited available evidence suggests that making prior career guidance a condition for
the mobilisation of training entitlements in package A may have a small negative effect on the
uptake of training.141 The evidence from the French CPF suggests that when individuals can

" \We assume an annual take-up rate of training entitlements of 13.1% for the low qualified and 22% for other
groups, on the basis of evidence from existing schemes. We further assume a deadweight loss of 30%, adjusted
by Member State and target group. See Annex 11 for a review of evidence underlying these assumptions, and
Annex 12.A for further details on the quantification scenarios.

" We assume training entitlement worth 30 hours of training under package B and 50 hours for priority target
groups under package A and B2. The monetary costs depend on Member States’ training costs, and are estimated
to be around €381 for 30 hours and €631 for 50 hours on average across the EU, similar to the amounts typically
provided in existing schemes. For the entitlements worth 30 hours, we assume somewhat lower take-up rates of
18.4% (9.5% for the low-qualified), cf. Table 12A.2.

“ The corresponding figures are 12.8 and 19.4 percentage points for package B2 with additional support to

workers in SMEs, cf. Table 12A.3.
**! Perez-Johnson et al. (2011), Improving the Effectiveness of Individual Training Accounts: Long-Term Findings

from an Experimental Evaluation of Three Service Delivery Models. Concerns that such a pre-condition might
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accumulate their training entitlements in personal accounts over multiple years (as
foreseen in packages B), they use this flexibility to undertake less frequent yet longer or more
expensive trainings, which would reduce the impacts on annual participation rates in packages
B. However, aligning the intensity of training to the current skills needs and circumstances is

. . . 142
expected to increase its effectiveness overall.

Registries of recognised training opportunities can be expected to increase the uptake of
training by making it less time-consuming for individuals to identify a suitable training offer.
The review and strengthening of paid training leave is expected to increase the share of
beneficiaries who make use of their training entitlements as it relaxes time barriers, in particular
among groups often not yet covered by existing schemes such as atypical workers (Section
2.2).

Wages and employment: The impacts on wages and employment follow from the changes in
participation rates and are lower for package A and highest for package B.2. Studies from a
large number of countries suggest that there are substantial positive wage returns to training.
Return estimates also remain significant in studies that are able to account for the selection of
high-ability adults into training, and a review of these estimates suggests returns around 1%
for a training course of 30 hours (Annex 10).

Regarding the impact on employment, a review of more than 200 recent studies of active
labour market programmes by Card et al. (2018) identified asignificant increases in

employment probability of the previously unemployed after training participation.143 Results
from macroeconomic modelling that also takes into account general equilibrium effects via
higher productivity and a more efficient reallocation of workers across jobs suggest that giving
low-qualified individuals training entitlements under package A could yield an additional 30
000 jobs across the EU by 2030, compared to 120 000 under package B.1 and 140 000 under
package B.2 when providing additional support to all low qualified, with job gains increasing
to 100 000 - 400 000 by 2040 (see Annex 12C for details).

There will be substantial heterogeneity in wage and employment returns both across
individuals and training courses. The conditions on quality assurance and labour market
relevance for inclusion in the registry of recognised training opportunities and effective
governance provisions are expected to ensure that average returns are in line with those found
in the literature. While giving individuals greater freedom in their choice of training
opportunities under packages B compared to package A can be expected to lead to a higher

deter potential participants from participating in training are also raised in the description of the STAP scheme in
NL (see the case study in Annex 13).

2 For instance, the average cost of a CPF-funded training between Nov. 2019 and June 2021 was €1 263 and is
higher for the unemployed compared to a basic annual training entitlement of €500, indicating that people make
use of the possibility to accumulate their entitlements (see Annex 14 for details). Note that the estimated impact
of the policy measures on annual adult learning participation rates should be considered an (imperfect) summary

measure of effectiveness, but is distinct from the specific objectives of the initiative outlined in Section 4.2.
“ Cardetal (2018), What works? A meta-analysis of recent active labor market program evaluations. Journal of

the European Economic Association. See Annex 10 for a review of the evidence.
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share of training conferring more transversal skills, there is no evidence that it is less labour
market relevant (Annex 11).

All packages are expected to have positive indirect effects on wages and employment
outcomes by improving the participation in guidance and take-up of skills validation
opportunities, which can facilitate wage negotiations or finding employment. The evaluation
of the Council Recommendation on validation of informal and non-formal learning concluded
that strengthening the financial support to individuals can promote the uptake of the new

validation offers that have been created by the Member States.”** 81% of public consultation
respondents agreed that the European initiative on individual learning accounts can add value
on the validation of non-formal and informal learning outcomes, and 77% agreed on the
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provision of guidance services.

Working conditions and social dialogue: All packages are expected to improve the working
conditions of the beneficiaries of training entitlements by improving access to training.
Providing individuals with training entitlements is already used by some employers, mainly
large companies, to improve the working conditions and motivation of their employees to take
up training. Under package A, positive impacts would concern only some target groups selected
by the Member State. Under packages B, this would cover all adults on the labour market,
whereby the groups most in need could receive additional support under B.2.

The recommendation to revisit paid training leave provisions is expected to improve the
working conditions of employed adults, benefitting particularly those who are not well covered
by the current paid training leave provisions (notably those in atypical work and employees of
SMEs). It would also benefit employees at large by making it easier to identify quality training
opportunities and cover the direct cost of training, strengthening the take-up of existing training
leave offers beyond the currently low levels (Section 2.1).

In the consultations, trade unions, such as ETUC146, have expressed their concern that the
initiative could reduce the training provision by employers, and employers, such as

SMEunitedW, have argued that resulting national schemes should not regulate such training
provision. Both packages would recommend to Member States to ensure that the
implementation of the Recommendation does not reduce existing financial support for training
by employers, mitigating this concern. Moreover, the decision to spend training entitlements
would lie with the individual, ensuring that the resulting training would complement the
existing training provision by employers.

Packages can strengthen social dialogue, by recommending to give social partners an
important role in the governance of the registry of recognised training opportunities. Packages

1 See the Council Recommendation of 20 December 2012 on the validation of informal and non-formal learning
and its 2020 evaluation (SWD (2020) 121 final).

1o Ranging from 57% of businesses to 91% of citizens for validation, and from 52% of businesses to 92% of trade

unions for guidance.

1o ETUC, response to PC on ILAs and micro-credentials.

H SMEunited, response to PC on ILAs and micro-credentials.
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B could further strengthen the role of skills in social dialogue by creating the infrastructure for
top-ups to the personal accounts of employees in specific companies or sectors. "

Other social impacts on individuals: Packages A and B are expected to have a range of positive
impacts on individuals’ health and well-being (Section 2.3). The universal packages B is
expected to create less stigma for vulnerable groups than the targeted package A in light of
their approach that training is for everyone, no matter their current employment situation or
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skills level.

On education and training systems

All packages are expected to increase the size of the market for continuing training by
mobilising additional skills investments, with a larger potential impact of packages B stemming
from their larger scale. This creates opportunities for training providers, who are also expected
to benefit from enhanced visibility for their training offer after inclusion in the registry and
from a rapid invoicing process with the authority managing the training entitlements as the
single contact point.

The registry of recognised training opportunities is expected to increase the quality and
transparency of training offers, in particular for non-formal training offers where the scope
for improvements is largest (Section 2.2). While small training providers may face greater
difficulties to meet the requirements for inclusion in the registry, the effective and inclusive
governance of the registry recommended to the Member States is expected to remove
unnecessary access barriers. This form of governance is also expected to improve the dialogue
between training providers, public authorities and social partners, which can help improve the

tailoring of the training offers to labour market needs, including the skills needs of

employees of SMEs. ™

The increased transparency from the registries of recognised training opportunities can be
expected to increase competition among training providers and reduce the cost of training,
thereby having a positive impact on the funder of the training. This is confirmed by first
indicative evidence from the French CPF, where the average price of more standardised
training offers such as English language certificates or driving licences has decreased following
the most recent reform (Annex 14).

On society as a whole

Packages A and B are expected to have a range of positive impacts on civic participation and
social cohesion (Section 2.3). Since these benefits are expected to be proportional to the
increase in adult learning participation, they can be expected to be stronger for packages B.

“® This is possible in the French CPF since 2020. See Annex 14 for details.

“® See Moffitt (1983), An Economic Model of Welfare Stigma (The American Economic Review) for a
presentation of this argument and Stuber and Schlesinger (2006), Sources of stigma for means-tested government
programs (Social Science & Medicine) for empirical evidence.

% In the consultations, representatives of SMEs pointed to a lack of training offers that are tailored to their needs
as a significant hurdle. SMEs are less able than large companies to “create their own training offer” due to their
smaller scale.
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The evidence also suggests that increasing inequality of opportunity has played an important

role in the recent rise of anti-establishment sentiment. > This hints at broader positive impacts
of closing gaps in the access to training and thereby equalising opportunities.

6.1.2 Economic impacts
Direct costs of training entitlements

The direct costs of training entitlements depend on the size of the target group, the take up
and the amount of entitlements. The scenario analyses introduced above suggest that
implementing package A in all Member States could result in a direct annual cost of €4.2 billion
(or 0.03% of 2020 GDP) for EU-27 when targeting the low-qualified. Packages B costs would
be higher, ranging from €16.8 billion /0.13% of GDP (package B.1) to around €24.5 billion /
0.18% of GDP (package B.2 with additional entitlements for SME workers). The amounts will

depend on decisions by Member States regarding target groups and levels of entitlements. ™
Depending on the financing arrangement chosen by the Member States, these costs would be

partly or fully borne by public authorities, employers or individuals."

Additional costs for enterprises including SMEs

Additional costs may result from staff absence during training, which can lead to a decrease
in productivity. Scenario analyses suggest that possible additional costs of undertaking training
during working hours (either with informal permission from the employer, or making use of
paid training leave provisions) would not outweigh training benefits (see Annex 12B). In the
consultations, SME representatives have highlighted that the absence of staff during periods of
training is a particular challenge for SMEs. Therefore, both policy packages include a
recommendation to also include the financial support provided to employers whose employees

make use of paid training leave in the review of the adequacy of existing paid training leave

provisions, with particular attention to the needs of SMEs.*™ They also include a

recommendation to consider the needs of micro-entreprises and SMEs in the design of funding
arrangements.
Additional costs for public authorities

Under all packages, the set-up, maintenance and governance of the registry of recognised
training opportunities would result in costs to public authorities. Additional costs may be

ot Sergei Guriev (2018), Economic Drivers of Populism. AEA Papers and Proceedings.

12 According to the mapping in Annex 8.2, 21 Member States already have schemes providing training
entitlements to individuals, and integrating these schemes would reduce additional funding needs. However, these
schemes usually have a narrower target group than the scenarios considered under packages A and B.

¥ In the PC, 91% of respondents agreed that public funding should be used for training entitlements, 68%
supported the use of an employer’s levy (e.g. on payroll) and 53% supported individual contributions. Note that
the policy measures on training entitlements (Section 5.3, Area 1) do not include a requirement of individual co-
payments when using their training entitlements, but individuals may contribute voluntarily or via social security
contributions. Funding sources may be combined, and 94% of respondents supported a (complementary) use of
EU funds.

. Currently, public authorities already provide financial support to employers of workers on paid training leave
in 12 Member States according to adult learning experts, see Annex 8.2.
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limited for the 12 Member States where similar registries already exist. Under packages B, the
set-up and maintenance of personal accounts would create additional costs. Limited
information is available on the magnitude of these costs, as Member States do not
systematically report them in a sufficiently disaggregated way. Estimates for the French CPF
point to costs of running the system of personal accounts of about €100 million over the three-
year period 2020-2022. A review of the limited available evidence suggests that administrative
costs as a share of direct costs of training entitlements decrease with the number of beneficiaries

155
from a scheme.

Providing career guidance for free could result in additional costs for the guidance
providers, often public authorities. However, public career guidance already exists in 25
Member States at least to some extent (Section 2.2). The simplified cost options used for

reimbursement of guidance services under the ESF™® place the cost for an hour of in-person
guidance at on average €18 across the Member States, ranging from €2 to €39. Thus, no or
minimal set-up costs would arise and most additional costs would result from a higher uptake.
Similarly, modest additional costs for public authorities can be expected due to the increase in
the use of validation opportunities.

Both packages allow for a provision of guidance services by providing orientation through the
registry of recognised opportunities. Under package A, in-person guidance is a precondition
for the use of training entitlements, and additional costs of this can be substantial. Therefore,
expected additional guidance costs per beneficiary are significantly lower under packages
B compared to A.

The recommendation to revisit paid training leave provisions included in both packages
could also lead to additional costs for public authorities. In the Member States where public
authorities are already involved in the funding of paid training leave, additional costs would
be limited to those resulting from expanding coverage or higher take-up resulting from the

other policy measures included under packages A and B.*

Costs for education and training providers

Compliance with the criteria required for inclusion in the registry of training offers may create
costs for training providers, which can be a relatively higher burden for smaller providers. To
minimise compliance costs for training providers, both packages recommend to establish these

' See Annex 11.2 for an overview of the available evidence on costs, and Annexe 12B for details on how this
has been incorporated in the cost benefit calculations. The mapping of available infrastructure in Annex 8.2 shows
that relevant supporting factors to limit administrative costs of the policy packages (e.g. secure electronic
identification) exist in many Member States.

1% European Commission (2018), Developing ‘Off-the-Shelf” Simplified Cost Options (SCOs) under Article 14.1
of the European Social Fund (ESF) regulation.

" See Annex 12B for an estimate of additional paid training leave costs for a) beneficiaries from training
entitlements; and b) and among all those in employment. See the recent Impact assessment on work life balance
for an estimation of the costs and benefits of paid training leave more generally, based on the assumption of a
two-week paid leave period.

35


https://op.europa.eu/en/publication-detail/-/publication/d7f89afb-c782-11e8-9424-01aa75ed71a1
https://op.europa.eu/en/publication-detail/-/publication/d7f89afb-c782-11e8-9424-01aa75ed71a1
https://eur-lex.europa.eu/legal-content/SV/ALL/?uri=CELEX:52017SC0202

criteria in line with existing national quality assurance frameworks and a governance of these
registries that is responsive to these concerns.

Other economic impacts

On enterprises and SMEs: All packages are expected to lead to an increase in the productivity
of workers and hence in the competitiveness of their employers. The literature review
suggests that productivity impacts are about double the size of wage impacts, so that a 30 hour

training increases productivity by about 296."*° In the public consultation, 77% of respondents

agreed159 that the initiative could increase the productivity and competitiveness of companies.
As employees of SMEs currently participate less in training, the potential impacts of both
packages on the productivity and competitiveness of SMEs are larger. Yet, while it is clear
that packages B would cover SMEs, the impact of package A on SMEs would depend on each
Member State’s choice of target groups, which could or could not cover SME employees.

On individuals: Individuals participating in training may face indirect costs related to their
inability to earn income during periods of training or costs of transport. The initiative
reduces such indirect costs by including the paid training leave provisions in all packages, and
in packages B by the flexibility given to individuals concerning the timing of training, allowing
them to select the most convenient time (such as a period of low economic activity to minimise
income losses).

On public authorities: The increase in employment foreseen for both packages can be expected
to entail in the long run higher tax returns and cost savings resulting from lower spending
on unemployment benefits or healthcare (Section 2.3), with the smallest impacts for package
A and the strongest impacts for package B.2.

On society as a whole: By facilitating training in transversal skills and for professional
transitions, both packages are expected to improve the employability of workers and thus
support successful labour market transitions in particular from declining to growing sectors

of the economy. 81% of public consultation respondents160 agreed that the initiative could
support the digital and green transitions by providing relevant skills. Impacts of packages
B are expected to be stronger as they can support a broader range of training to support
professional transitions, with the strongest impacts for package B.2 due to its additional support
for target groups with specific needs.

Both packages are expected to increase investment and business growth, in light of the
evidence of skills shortages as a barrier for companies (Section 2.3). They can be expected to

have indirect positive impacts on research, innovation and technology diffusion™
throughout the economy. Impacts of packages B could be expected to be larger due to the fact
that it is expected to trigger more participation in learning than package A. This is in part also

**® See Annex 10 for a literature review.

18 Ranging from 42% of trade unions to 93% of NGOs and others.

100 Ranging from from 46% of trade unions to 94% of citizens.

**! Sekmokas et al. (2020), Workforce skills and innovation diffusion- Trends and policy implications.
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due to the fact that personal accounts can stimulate additional skills investments by

companies by facilitating a flexible sharing of training costs among multiple stakeholders. ™

The estimated macroeconomic benefits include a higher level of GDP per capita in 2030
estimated at 0.23% (package A targeting the low qualified), 0.87% (package B.1) and 0.99%
(package B.2 with additional entitlements for the low qualified) in comparison to the baseline,
with increases between 0.33-1.4% of GDP by 2040 (cf. Annex 12C). The set-up of personal
accounts in packages B is expected to contribute to macroeconomic stabilisation, as it
allows individuals to accumulate training entitlements over time and spend them on training
during economic downturns and also creates the infrastructure to quickly provide individuals

with additional public support for skills investments during downturns.™

6.1.3 Fundamental rights impacts

Article 14(1) of the Charter of Fundamental Rights of the EU states that “everyone has the
right to education and to have access to vocational and continuing training”, which is also
reflected in principles 1, 4 and 5 of the European Pillar of Social Rights. Both packages are
expected to have a positive impact on fundamental rights by bridging gaps in the access to
continuous training. Fundamental rights impacts are stronger under the universal but
targeted support provided under package B.2, as it foresees coverage of the entire adult
population of working age while also providing specific support to those most in need.

6.2 The choice of legal instrument

In light of the objective of the initiative to support reform in the Member States and the
envisaged legal basis, only non-binding instruments are under consideration. A first option
would be a revision of the Employment Guidelines to support Member State reforms through
the European Semester process and country-specific recommendations. The most recent

revision from October 2020™ already asks Member States to “strengthen the provisions on
individual training entitlements and ensure their transferability during professional
transitions, including, where appropriate, through individual learning accounts”. However, as
they are general by nature, they do not provide further guidance on how to do this. A
Commission Communication or Recommendation could provide further guidance to the
Member States and inform country-specific recommendations. However, it would not have any
political ownership by the Member States, and would therefore be insufficient to incentivise
the required reforms in the Member States.

The preferred instrument is a proposal for a Council Recommendation. A Council
Recommendation would provide a common framework for action that could serve as basis for

2 In the PC, 69% agreed that a lack of instruments for an effective sharing of training costs between stakeholders
is an obstacle to a higher training provision on labour markets. See Annex 14 for a discussion of cost sharing in
the French CPF.

' See Annex 14 for an illustration of the rapid increase in CPF registrations during COVID 19 and a discussion
of the use of top-ups to the CPF as part of the FR recovery strategy. About 30% of CPF trainings can be undertaken
remotely/online, easing possible capacity constraints during periods of higher demand. Also in Singapore, top-
ups to the personal accounts are part of the recovery strategy (Annex 13).

** Council Decision (EU) 2020/1512 of 13 October 2020 on guidelines for the employment policies of the
Member States.
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subsequent analysis of reforms and progress. It would provide Member States with commonly
agreed recommendations on a concrete tool that can help them to make the necessary progress
towards the objectives of this initiative, with a view to implement the right to education,
training and life-long learning from the European Pillar of Social Rights and make progress
towards the ambitious 2030 EU headline target on training participation (Section 1). A Council
Recommendation would be complementary to country-specific recommendations in the
European Semester, as it would provide a commonly agreed framework for the implementation
of recommendations that are well suited to a Member States’ starting point. In the public

consultation, 61% " of respondents agreed that the introduction of EU legislation to be adhered
by Member States on a voluntary basis such as a Council Recommendation would be suitable
to reach the objectives of this initiative.

7. HOW DO THE POLICY PACKAGES COMPARE?

Table 2 summarises the results of comparing the baseline scenario to the alternative packages
A, B.1 and B.2, on the basis of the analysis from the previous Section.

Effectiveness

All packages are expected to support reforms in Member States to increase overall participation
in training and reduce skills gaps compared to the baseline scenario. The increase in training
participation is expected to be smallest under package A and greatest under package B.2.

Regarding the specific objective of closing support gaps, effectiveness is expected to be of
medium strength for packages A and B.1. In package A, this is because of the expected
small target group receiving training entitlements. In package B.1, the positive impacts of
universal coverage are reduced by a risk of insufficient support for individuals who are in need
of more fundamental reskilling. Package B.2 is expected to have significant positive impacts
by supporting all adults with training entitlements while also envisaging additional support for
individuals with additional training needs. Through personal accounts, packages B also reduce
the fragmentation of support and the portability of training entitlements during professional
transitions, and facilitate the cost-sharing among different funders of training entitlements.

With regards to increasing the incentives and motivation of individuals to take up
training, the recommended individual entitlements, strengthened guidance, increased
transparency about quality assured training offers, improved access to paid training leave and
effective governance are expected to contribute to effectiveness across all packages. Impacts
are expected to be moderate under package A but significant under packages B. This is
because packages B allow for a greater tailoring of training to individual needs by allowing
individuals to freely select among eligible opportunities and at the time that suits them best.
Hence, packages B provide incentives to train also in situations that cannot be easily anticipated

10 Ranging from 50% among businesses to 83% among NGOs and other respondents. Agreement was somewhat
higher among respondents from Member States with currently low (71%) and medium (76%) adult learning
participation than in those with relatively high participation (48%).

38



by policymakers for targeted support at the level of groups of adults™® (e.g., a desire to learn
new skills to prepare for a professional transition, or a sudden period of low economic activity
and work intensity), and are expected to trigger a positive change in the overall approach of
adults to learning.

Table 2: Comparison of the packages

Criterion Policy package

Baseline A B.1 B.2
Effectiveness
1. Close support gaps 0 ++ ++ 4
2. Increase incentives 0 ++ 4+ +++

and motivation

Efficiency 0 +++ +++ F+
Coherence

1. European Pillar of 0 + ++ +++
Social Rights

2. Other EU objectives 0 + ++ +++

Note: For the purpose of comparing the impacts of the packages with the baseline scenario, a
seven-stage qualitative grading scale is used: significant positive impact (+++), moderate
(++), small (+), no impact (0), small negative impact/cost (-), moderate (--), significant (---).

Efficiency

Scenario analyses on the basis of the available evidence on the quantifiable impacts discussed
above suggest that the benefits of packages A and B would outweigh their costs. The
estimated ratio between benefits and costs is around 3 for most packages 5 years after

implementation.167 This is in line with the finding of significant increases in GDP (Annex 12C)

and the evidence from other cost effectiveness calculations in the literature. ™™ It highlights that
the additional skills investments foreseen under all packages can support sustainable public
finances, as additional costs can be paid for with higher tax revenues from and lower transfer

166 . . . - .

See Cedefop (2021), More perceptions: opinion survey on adult learning and continuing vocational
education and training in Europe- Volume 2: Views of adults in Europe, for analysis suggesting that the
complexity of decisions to train limits the effectiveness of ex ante-targeting at the level of groups of adults.

**" These scenario analyses take into account the direct costs of training entitlements and administrative costs as
well as subsequent benefits in terms of increased productivity and wages, see Annex 12B for details. Ratios for
EU-27 range from 2.6 for when providing training entitlements to the unemployed to 3.8 for when providing
entitlements to the entire adult population, and additional entitlements to the low-qualified.

**® See for instance OECD (2019), Returns to different forms of job related training.
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spending on the beneficiaries of the training. Benefit-cost ratios are estimated to be somewhat
higher in Member States with lower adult learning participation under the baseline scenario

(due to lower expected deadweight loss) or lower costs of training, but above one for all

Member States.169

No clear differences between packages A and B concerning efficiency is identified in
comparison to the baseline scenario: aiming at priority target groups can be expected to
increase the efficiency of package A, as it is less likely that these groups would have been able
to fund their training from private sources (lower deadweight). However, the smaller target
group over which administrative fixed costs are spread and making prior guidance a condition
for the mobilisation of entitlements can be expected to reduce the ratio of benefits to costs.
There is no conclusive evidence on heterogeneity of the returns to training across groups of
adults or returns to scale (Annex 10), and no evidence that giving individuals greater autonomy
in their choice among quality assured and labour market relevant training opportunities under
packages B reduces positive impacts or the ratio of benefits to costs (Annex 11).

Main impacts

All main impacts (social impacts, direct costs, other economic impacts and fundamental rights
impacts) of the policy packages are expected to stem from resulting increases in adult learning
participation, and are hence expected to be smallest under package A and greatest under
package B.2. These main impacts are identified in Section 6.1.

Coherence

European Pillar of Social Rights (EPSR): All packages help to make the first, fourth and
fifth Pillar principles tangible for individuals, whereby the strength of impacts is expected
to be roughly proportional to the expected increase in training participation. By covering the
entire adult population of working age, packages B.1 and B.2 are most fully in line with the
principle 1, which states that “everyone has the right to quality and inclusive education,
training and life-long learning”, while packages A and B.2 support best the implementation of
principle 4 on active support to employment and principle 5 on equal treatment regarding
working conditions. Hence, the impact of package A is the smallest and the impact of package
B.2 is expected to be highest.

Other EU objectives: All packages are expected to stimulate reforms in the Member States that

contribute to the objectives of European VET policy170 to promote a lifelong learning
culture and make continuing training more learner-centred, whereby impacts are stronger
for packages B.1 and B.2 as these would recommend more significant departure from the
baseline scenario in most Member States. The packages build on past DG EMPL initiatives

108 Ranging from 1.3-1.9 for package A and 1.8-1.9 for package B in LU (depending on the choice of priority
target group) to 3.8-6.5 for package A and 5.8-6.6 for package B in RO, cf. Annex 12B.4.

1o See for instance the Council Recommendation of 24 November 2020 on vocational education and training
(VET) for sustainable competitiveness, social fairness and resilience (2020/C 417/01), and the Osnabriick
Declaration of 30 November 2020.
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and evaluation results.""” They complement Commission objectives such as those of the Digital

Education Action Plan’" by proposing concrete policy measures that support an effective
adaptation of education and training systems of EU Member States to the digital age.
Packages B outline a tool for implementing the European Parliament’s calls for a “Skills

Guarantee as a new right for everyone, at every stage of life, to acquire fundamental skills for

173
the 21st century”.

All packages are expected to contribute to the green and digital transition. The fundamental
reorganisation of the EU economy required to reach the related EU objectives in this area such
as climate neutrality by 2050 depends on significant increases in training participation: to equip
the existing workforce with the necessary skills, and to ensure social fairness and continued
public support. Since the impacts of the digital and green transitions are expected to be
comprehensive yet heterogeneous across sectors, package A is likely to have small impacts due
to the expected small target group, whereas the universal but modulated approach for support
of package B.2 is expected to have the most significant impacts.

Stakeholders’ views: Respondents in the public consultation expressed clear support for

the measures included in packages B over those of package A: 7% agreed that all
working-age adults should receive training entitlements as compared to 43%*7° agreement to a
model corresponding to package A where only priority target groups receive training
entitlements. There was also broad support for allowing individuals to select their training offer
independently from the registry of eligible training opportunities, again implying support for
packages B over package A.1"® A majority of respondents agreed that this initiative addresses
relevant constraints to training and expected positive impacts, with particular strong agreement
among Member States with lower participation rates.}’” A majority of respondents also
expected positive impacts of the initiative, with particularly high agreement among

.. . .. 178
citizens/individuals.

i See Annex 8.1 for an overview and discussion.
e Digital Education Action Plan (2021-2027).

e European Parliament resolution of 19 January 2017 on a European Pillar of Social Rights. Also see European
Parliament resolution of 17 December 2020 on a strong social Europe for Just Transitions, stating that the

European Skills Agenda “must guarantee the right to lifelong learning for all and in all areas” .
e Ranging from 65% of businesses to 85% of citizens and of trade unions; a similar share (78%) stated agreement

to the “universal, but differentiated” support model from package B.2.

™ The highest agreement was among public authorities (58%, consistent with the small observed target groups
in existing voucher schemes), but only 35% of businesses and 19% of trade unions agreed.

0 939 agreed to a model of free selection among eligible training opportunities, as compared to 31% to a model
of prior guidance as precondition for the mobilisation of training entitlements.

19194 of respondents from low participation countries agreed ILAs are effective at tackling financial constraints
to participation as compared to 74% from high participation countries, and 86% of respondents from low
participation countries expected positive impacts concerning secure and adaptable employment as compared to
63% from high participation countries.

92% of citizens agreed that the initiative could have impact on “improving access to secure and adaptable
employment regardless of the type and duration of the employment relationship™ and on “improving health and
wellbeing”, compared to 75% of respondents overall.
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Subsidiarity and proportionality

Both packages respect subsidiarity by leaving decisions on key design parameters to the
Member States, notably decisions on the funding source, the amount of entitlements, priority
target groups or eligible training opportunities. Packages B make the more specific
recommendations to provide training entitlements to all working age adults and to set up
personal accounts to ensure their transferability.

These recommendations can be considered proportionate in light of the urgency of the
challenge, reflected in Member States’ ambition to increase adult learning participation
levels significantly by 2030 beyond levels that can reasonably be expected to be reached under
the baseline scenario (see Section 5.1) or an initiative in a different form (such as a Commission
Recommendation without buy-in by Member States). Specifically, the implementation
scenarios presented in Section 6.1 show that the recommendation to provide support to all

working age adults is proportionate to the Porto Declaration target179 that at least 60% of all
adults should participate in training every year by 2030: EU training participation would not
be expected to reach 60% in 2030 with more narrow target groups for support.

They are also proportionate in view of Member States’ stated ambition to strengthen the
provisions on individual training entitlements and ensure their transferability during
professional transitions (see Section 1). The recommendation to set up personal accounts for
training entitlements is proportionate because such accounts allow to de-couple training
entitlements from their original funder and give individuals full ownership over the
entitlements, which is essential to ensure the transferability of entitlements. Personal accounts
also facilitate flexible funding models with cost-sharing across different funders of training
entitlements and modulated support by target groups, accommodating a wide range of possible
national funding and implementation models.

8. PREFERRED POLICY PACKAGE

The preferred policy package is B.2, i.e. recommending Member States reforms to have in
place individual training entitlements for all working age adults modulated according to
selected target groups and in the form of personal accounts. Training entitlements and personal
accounts are complemented by career guidance available for all, a public registry of recognised
training opportunities, paid training leave provisions and effective governance for continuous
improvements. It is the package that is expected to be most effective in reaching the objectives
of the initiative with a high degree of efficiency and coherence with other EU policy objectives.
The practical implications and expected impacts of package B.2 are summarised in Annex 3.

The elements of package B.2 are compatible with the different starting points in terms of
adult learning participation and support systems in the Member States. Most Member
States already have experiences with schemes providing individuals with training entitlements
and relevant infrastructure, career guidance and paid training leave offers (Annex 8.2). The
implementation of the recommendations is expected to increase their impacts on training
participation by enhancing their efficiency and by overcoming problems deriving from

e European Council Conclusions, 24-25 June 2021. This follows up on the Porto Declaration of 8 May 2021.
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fragmentation, insufficient integration of the different elements of financial and non-financial
support, or ineffective governance.

For countries where individual training entitlements are negotiated as part of collective
bargaining, the recommendations under package B.2 do not suggest a departure from well-
established national funding models. The recommended policy measures can instead be
expected to strengthen the available non-financial support to facilitate an effective use of these
entitlements by individuals, in addition to closing support gaps for those not benefiting from
collective bargaining agreements.

9. HOW WILL ACTUAL IMPACTS BE MONITORED AND EVALUATED?

The Recommendation will invite Member States to work jointly with the Commission on fully
exploiting and where necessary improving the scope and relevance of the collection of data
at Union level concerning the investments in adult learning in national accounts and in public
budgets, as well as further evidence on the factors influencing individuals’ incentives and
motivation to take up training.

The Commission will be invited to establish a monitoring framework with agreed common
guantitative and qualitative indicators jointly with the EMCO, to assess the implementation
of this Recommendation and enable its review. An initial proposal of operational objectives
and corresponding indicators can be found in Annex 15 of this impact assessment.

Member States will be recommended to implement the principles set out in the
Recommendation as soon as possible and submit a plan setting out the corresponding
measures to be taken at national level. The progress made in the implementation of those
plans should be discussed in the context of the multilateral surveillance of the European
Semester in the EMCO.

The Commission will be invited to assess and evaluate the progress made in the
implementation of this Recommendation, in cooperation with the Member States and after
consulting the stakeholders concerned, and report to the Council within five years from the
date of its adoption.
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ANNEX 1: PROCEDURAL INFORMATION

1. Lead DG, Decide Planning/CWP references

Lead DG: Employment, Social Affairs and Inclusion.

Decide planning number: PLAN/2020/7916.

Commission Work Programme reference: Promoting our European Way of Life; initiative No.
36 b): Follow-up to the European Education Area and the updated Skills Agenda/ Individual
learning accounts.”™

2. Organisation and timing

The preparation of the impact assessment was supported by the Inter-services Steering Group
(ISG) to which the following DGs were invited: CNECT, EAC, ECFIN, ESTAT, GROW, JRC,
JUST, LS, REFORM and SG. The ISG group met three times: on 15/06/2021, on 16/07/2021
and on 18/08/2021. The I1SG also steered an external study supporting the Impact Assessment.

3. Consultation of the RSB

An “upstream” meeting with the RSB took place on 23 June 2021. The impact assessment
report was submitted to the RSB on 1 September 2021, and discussed with DG EMPL in a
meeting on 29 September 2021. On 1 October, the RSB issued a positive opinion with
reservations.

The RSB reservations and the revisions introduced in response to them are summarised in the
Table below:

RSB reservations

Changes done in the impact assessment

(1) The report should discuss
upfront the various existing EU
legal instruments that target adult
learning. It should map the gaps
this initiative aims to fill.

It should clarify to what extent it
also addresses identified supply-
side problems, such as the
perceived lack of quality of
training or insufficient tailoring of
training to individual needs.

Sections 1 and 5.1 now clarify that the relevant existing EU policy
initiatives focus mostly on the design of the provision of education and
training for adults (the “supply side”), rather than on making this
provision accessible to adults and encouraging them to use it (the
“demand side”), referring to Annex 8.1 for an overview of relevant
existing EU initiatives.

Sections 1 and 5.1 clarify that this initiative aims to outline measures to
integrate financial/demand side with non-financial/supply side support,
tackling constraints to training participation in a comprehensive way and
supporting the implementation of existing EU recommendations on the
supply side of education and training. This includes issues concerning
quality and the tailoring of training to individual needs, see the discussion
of “coherence” in Section 7 of this report and the 2020 Council
Recommendation on VET.

(2) The report should clearly
establish the status of the 60%
target of the Porto Declaration. It
should briefly recall the rationale

Section 1 indicates that the 60% target from the the Porto Social
Commitment reflects a broad consensus around the importance of
significantly improving the opportunities for developing skills throughout
working life to achieve the EU’s ambitions for the coming decade, also

160 See the Annexes to the Communication from the Commission to the European Parliament, the Council, the

European Economic and Social Committee and the Committee of the Regions, Commission Work Programme

2021, A Union of vitality in a world of fragility (COM(2020) 690 final, Annex 1).
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and supporting evidence behind
the target and explain how and
why this target is used in the
analysis (for example, as a
benchmark across EU, Member
States, sectors, etc).

given that training participation in the EU is not particularly high in
international comparison (Annex 6.3.1). It explains that while the 60%
target is established at EU level, a discussion of translating it into
corresponding Member State-specific targets is ongoing within the
Employment Committee.

Section 4.1 clarifies that all initiatives from the European Skills Agenda
support Member States in making progress towards the 60% target.
Section 7 clarifies that predicted increases in adult learning participation
serve as an indicator of effectiveness next to other considerations (such
as fragmentation and transferability of support, and the tailoring of
training to individual needs). Progress towards the Porto Social
Commitment target is one of the considerations in the discussion of the
proportionality of the policy options.

(3) The report should better
explain how the baseline takes into
account the existing EU and
national policies.

It should justify why the baseline
scenario  assumes that adult
learning participation until 2030
stays on its trend growth observed
between 2007 and 2016.

It should better explain the
rationale behind grouping the
policy measures into two policy
packages and clarify whether
alternative packages have been
explored.

The description of the baseline scenario in Section 5.1 now includes a
summary of evidence on the implementation of existing EU initiatives
and of related schemes included by some Member States in their
Recovery and Resilience Plans (also see Annex 8.1).

Section 5.1 clarifies that the drop in adult learning participation observed
in 2020 due to COVID-19 restrictions is expected to be transitory, leading
to the baseline scenario assumption of continued modest progress that is
however not fast enough to reach the 2030 target and does not close
existing inequalities in the access to training. Annex 8.3 presents further
details on the extrapolation of trend growth in adult learning participation
underlying the baseline scenario, indicating that increases have been close
to linear between the 2007, 2011 and 2016 AES survey waves for the EU
Member States without any statistical break across these waves.

The discussion in Section 5.4 clarifies why the policy measures included
in the two policy packages are coherent and mutually reinforcing, while
at the same time highlighting the main trade-offs that emerge on the basis
of the available evidence and the stakeholder views. Section 5.2 explains
why a number of other policy measures have been discarded in view of
the objectives of this initiative.

(4) The assessment of impacts
includes a far-reaching
macroeconomic analysis.
However, the report should
acknowledge the high level of
uncertainty about the response to
voluntary measures from Member
States.

It should identify any significant
risks that may lead to the expected
impacts not materialising, such as
the availability of adequate
funding for individual learning
accounts.

The report should better justify its
finding that all options have equal
benefit-to-cost ratios and how this

Section 6.1 now acknowledges that impacts will depend on the degree of
implementation of the recommendations by Member States. It clarifies
that the approach taken is to estimate impacts for selected implementation
scenarios with clearly stated assumptions that have been derived from the
available evidence.

Section 6.1 now also highlights the importance of effective governance
arrangements with constant monitoring and evaluation and suitable
adjustments to the scheme for guiding Member States’ implementation
choices (cf. Section 5.3, policy measure 3.3). Annex 4 acknowledges the
uncertainty about Member State’s responses and degree of
implementation. It outlines the approach taken to ensure that the analyses
in this impact assessment provide useful input into decisions by policy
makers while avoiding the risk of “circularity”, whereby a Member State
would not adopt a recommended measure on the basis of evidence of
limited impacts from an impact assessment that already assumes this lack
of adoption.
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can be reconciled with possible
different returns of training by
target group or diminishing returns
on training.

Section 7 better explains the finding of similar ratios of benefits to costs
across the policy options: on the one hand, aiming at priority target groups
can be expected to increase the efficiency of package A, as it is less likely
that these groups would have been able to fund their training from private
sources (lower deadweight). On the other hand, the smaller target group
over which administrative fixed costs are spread and making prior
guidance a condition for the mobilisation of entitlements can be expected
to reduce the ratio of benefits to costs.

Section 6.1.1 indicates that the conditions on quality assurance and labour
market relevance for inclusion in the registry of recognised training
opportunities and effective governance provisions are expected to ensure
that average returns to training are in line with those found in the
literature. The sensitivity analyses in Annex 12B.5 shows that results are
robust to the assumption of diminishing returns to training. There is no
conclusive evidence on heterogeneity of the returns to training across
groups of adults or returns to scale (Annex 10), and no evidence that
giving individuals greater autonomy in their choice among quality
assured and labour market relevant training opportunities under packages
B reduces positive impacts or the ratio of benefits to costs (Annex 11).

(5) Given that some of the
proposed measures already exist in
some Member States and the
significant variations in
participation rates, costs of
training and funding structures, the
report should explore impacts by
Member State or groups of
Member States, and explain which
would be impacted the most.

Section 6.1 clarifies how the impact analysis considers Member State
specific information quantitatively (concerning predicted participation
levels under the baseline scenario and training costs) and qualitatively
(concerning already existing relevant provisions). Section 7 indicates that
benefit-cost ratios after 5 years are estimated to be above one for all
Member States. Estimates are somewhat higher for Member States with
lower adult learning participation under the baseline scenario (due to
lower expected deadweight 10ss).

(6) The report should clarify how
much flexibility would be given to
Member States in deciding on the
appropriate measures and whether
it is necessary to specify the
recommended measures on the
basis of a preferred set of
measures.

It should indicate which measures
will be recommended in the
envisaged Council
recommendation and which key
design parameters will be left at
the discretion of the Member
States.

Section 7 clarifies that the preferred option respects subsidiarity by
leaving Member States flexibility on key design parameters, notably the
funding source, the amount of entitlements, priority target groups or
eligible training opportunities. It clarifies that the more specific
recommendations under the preferred policy package B.2 concerning
target group (modulated support for entire adult population of working
age) and delivery mode (personal accounts) are considered proportionate
in view of the Member States’ stated ambitions (Section 1) and the
problem analysis (Section 2). In particular, the recommendation to set up
personal accounts for training entitlements is proportionate because such
accounts allow to de-couple training entitlements from their original
funder and give individuals full ownership over the entitlements, which
is essential to ensure the transferability of entitlements.

Section 8 now recalls the specific recommendations to Member States
envisaged under the preferred policy measure.

(7) The report should define what
success would look like and what
is expected to be achieved by the
time of the evaluation of this
initiative.

Section 9 indicates that the Commission will be invited to establish a
monitoring framework with agreed common quantitative and qualitative
indicators jointly with the EMCO, to assess the implementation of this
Recommendation and enable its review. An initial proposal of operational
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objectives and corresponding indicators for measuring success can be
found in Annex 15.

4. Evidence, sources and quality

The following evidence has fed into the Impact Assessment:

External study “Study to support the Commission explorations for a possible EU
initiative on Individual Learning Accounts” by Fondazione Giacomo Brodolini. The
Terms of Reference for the external study and the reports were shared with the ISG.

A validation workshop on the preliminary findings of the supporting study with national
adult learning experts and representatives from Member States public authorities and
social partners.

Country reports by the network of independent national adult learning experts located
in the EU Member States on the “environment for providing direct financial incentives
for adult learning to individuals”. The 1A also draws on substantive prior work of this
network that has supported DG EMPL since 2016 as referenced in the footnotes.

Results from the forthcoming update of the Cedefop “Financing adult learning
database”, used for the analysis of existing provisions in the Member States in Annex
8.2.

Literature review on “The state of play of evidence about the conditions under which
individual-oriented instruments for incentivising adult participation in learning are
effective” by Sarah Baiocco on behalf of the European Expert Network on Economics
of Education.

Policy brief and analytical report on “Adult learning during Recessions in Europe” by
Giorgio Brunello and Marco Bertoni on behalf of the European Expert Network on
Economics of Education.

Analytical input by the European Commissions Joint Research Centre on forecasting
adult learning participation for the baseline scenario by Federico Biagi, Giorgio Di
Pietro and Zbigniew Karpinski.

Study to determine the necessary basic features of ILA models for an efficient use of
off-the-shelf tools and simplified cost options under the ESF+.

Ad Hoc Report on the feasibility of ‘off-the-shelf” tools for Individual Learning
Accounts in the context of the external study “‘Off-the-shelf” solutions for post-2020:
A study complementing the ESF+ impact assessment” by PPMI.

Targeted stakeholder consultations and a public consultation, as referred to in footnotes
and summarized in Annex 2.

Relevant literature and data as referred to in footnotes.

ANNEX 2: STAKEHOLDER CONSULTATIONS
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1. Introduction

This synopsis outlines the consultations that were organised as part of the work on the initiative
on individual learning accounts (ILAs) and presents their main findings in support of the impact
assessment.

2. Consultation strategy

In line with the Better Regulation Guidelines wide stakeholder consultations were carried out.
The mapping exercise identified the following groups of individuals or organisations:

e those having an interest in the matter (e.g. national public authorities, social partners,
industry/businesses, training providers, NGOs)

e potential beneficiaries of an ILA (adults on the labour market)
e experts, e.g. researchers, consultancies and advisors, international organisations

The stakeholder consultation included targeted consultation events and the public consultation.
Stakeholders could send comments on the Commission’s inception impact assessment as well
as provide written statements, in response to the targeted consultations and the public
consultation.

Table A2.1: Overview of the stakeholders reached through each consultation tool/method

General public X X

National public authorities X X X X
Organisations  representing | X X «

regional and local authorities

Social  partners  (business | x

organisations and  trade X X

unions)

NGOs X X X X
Education/training providers | x X

International organisations X X

Researchers/academics X X X

Eleven targeted consultation events were held, with different groups of stakeholders. The list
includes the high-level forum on ILAs (nearly 800 participants from 48 countries) and the
validation workshop focused on the problem and impact analysis (around 25 participants,
mostly NGOs and public authorities).
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Table A2.2: Targeted Consultations

Event Date

High-level forum on ILAs 4/5.3.21
Social Partners (with presentations from

: ) 15.4.21
trade unions and employer bodies)
Employment Committee (EMCO) 20.4.21
Committee of the Regions (SEDEC) 22.4.21
European Quality Assurance in vocational 98.4.91
Education and training (EQAVET) o
Public Employment Service (PES) 6.5.21

Network

Advisory Committee for Vocational

Training (ACVT)'®"/ Directors General | 19.5.21
for Vocational Training (DGVT)

European Qualifications Framework and
Europass Advisory Groups, the National
Europass Centres, Euroguidance Centres, | 20.5.21
and European Qualifications Framework
National Coordination Points

Validation workshop 9.6.21

European Economic and  Social

: 1.7.21
Committee (EESC)

The 12-week public consultation was launched by the European Commission on 23" April
through an online questionnaire (including both open-ended and closed questions) and
completed on 16 July.

216 respondents replied to the consultation comprising 78 citizens, 26 public authorities, 46
business associations and enterprises, 26 trade unions and 40 NGOs/other respondents.
The majority of answers came from Belgium (35), of which 23 belonged to EU-level
organisations, followed by Italy (24). In addition, 38 unique written responses to the public
consultation were received from selected stakeholders.

3. Inception Impact Assessment

The Inception Impact Assessment was available online for public feedback between 23 March
2021 and 20 April 2021. 23 contributions were received, mostly from trade unions (9), NGOs
(5) and EU citizens (3). Almost half of the responses stressed the importance of designing ILAs

L acvT subsequently submitted a formal opinion on the EU initiative.
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in conjunction with social partners, building on their knowledge. The quality assurance of
training was also highlighted as were guidance and information. Almost half of the
contributions stressed the importance of targeting vulnerable groups.

4. Targeted consultations
Problem definition

There was a general over-arching agreement on the main challenges (increasing transitions;
automation, digitisation and decarbonisation; skill shortages etc.). Indeed, some stakeholders
(including employers’ organisations and trade unions) underlined the urgency of these
challenges, from their ‘on the ground’ perspectives. There was a general view, and especially
from practitioners (including employer organisations and trade unions) that the Covid-19
pandemic was contributing to the acceleration of change (especially digitisation).

Most trade unions and some academics and NGOs stressed that the underlying problem was
the insufficient application of fundamental rights to participate in training across Member
States and urged the Commission to focus on ways to ensure compliance with principles 1 and

4 of the European Pillar of Social Rights.182 A response from the European Trade Union
Federation set out a 12-point plan to guarantee these rights across all Member States.

The general opinion of stakeholders on the barriers to training was that time was as important
as finance. Trade unions in particular stressed the importance of employees being allowed to
pursue training during work-time (reporting mixed experiences, especially the variances in the
availability of paid training leave). There was also a general opinion across all stakeholder
groups that a lack of information on training opportunities, and how to access them, was a
barrier to participation. Those stakeholders with a particular involvement in training systems
highlighted as a barrier the uncertainties (by potential trainees) as to the quality of training and
its value in the labour market (dependent on recognised qualifications).

Policy options

The interest of the EU in promoting adult learning and placing the individual at the centre
through training entitlements, was welcomed. In this respect, there was a general agreement

amongst adult learning experts183 that the ILA approach offered more opportunities than a
voucher scheme to encourage lifelong learning and to improve employability. The majority of
stakeholders (including social partners), and especially those from Member States with more
advanced training systems e.g. Nordic countries, stressed the importance of integrating new
initiatives with the existing national (or regional) training infrastructure, respecting the
collective agreements for training already in place, normally involving employers, trade
unions, and governments. Positive examples were given of collective bargaining and
agreements.

1 European Commission (2017), The European Pillar of Social Rights.
183 . . .
During the validation workshop.
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There was a general agreement that the training focus of a new training entitlements initiative
should be labour market oriented. This was stressed in particular by employer organisations,
while some experts and NGOs saw ILAs as an opportunity to promote wider lifelong learning
including civic responsibilities and other citizenship skills.

The target selection for a new training entitlement initiative drew varied views. There was
support for a universal approach, but also a concern that such an approach might favour the
higher skilled and those better resourced to navigate the labour market, unless there were
safeguards to avoid disadvantaging priority groups (e.g. low-qualified, unemployed etc.).

There was some support from trade unions for a focus on older workers and high skilled (e.g.
in IT sector where the technologies rapidly develop) — the argument being that these groups
were strongly affected by the changes at the labour market and by the digital transition.

Some trade unions felt whilst putting the individual at the centre was positive, the onus on the
individual to anticipate and plan for employment transitions in the context of changing labour
should not absolve employers and public authorities from their responsibilities.

There was a general consensus amongst stakeholders on the importance of:

e quality information, especially for low skilled groups; whilst websites and digital

applications184 were useful, they need to be accompanied by other outreach and
other activities

o free and easily accessible guidance

e quality assurance and accredited training; they promote participation raising trust
in training and its perceived value

e the validation of non-formal and informal learning
e social dialogue and the involvement of social partners in ILA governance
Impact

There was a general expectation that training entitlements could be one tool as part of a wider
package of measures to motivate more adults to participate in learning and close gaps in
training systems by incentivising individuals from priority groups. Additional skills training
would lead to economic benefits. There was general agreement that impacts would be enhanced
where entitlements are coordinated with free guidance, quality assured systems and accredited
training.

5. Public Consultation
Problem Analysis

The direct (tuition fees) and indirect costs of training (including loss of income due to time
taken up by training) were highlighted as barriers to accessing training respectively by 192

1 Including a dedicated digital application for mobile phones and other devices (an example being the CPF, the
French individual learning account).
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89% and 176 82%."" There was also a high level of agreement that there was insufficient
awareness of available financial support for training (187, 87%). Other barriers mentioned
included poor accessibility to training opportunities in rural areas and a lack of access to IT.

Concerning low motivation to train, 175 respondents (82%, including 60 citizens) fully or

somewhat™" agreed that insufficient awareness of the benefits of training was a factor whilst
188 88% mentioned uncertainty about which skills were needed to improve employment and
income prospects. 192 (89% — the highest response to this question) highlighted fragmented or
insufficiently transparent information on available training opportunities, with 171 80%
highlighting uncertainty of the quality of the training available. 177 82% agreed that
uncertainty about whether training outcomes will be recognised by employers was a factor and
166 77% highlighted insufficient tailoring of training to individual needs. 189 88% agreed that
a lack of time was a constraint with 178 83% agreeing that rigid time patterns of training
provision was a factor.

When asked about obstacles to higher level of training provision in the labour market, 150
69% agreed that a lack of instruments to share training costs between companies, individuals
and public authorities was a factor, 180 83% (including 34 enterprises/business associations)
highlighted a lack of capacity within small, medium and micro businesses to organise training
for their employees. 179 83% (including 65 citizens) thought that a lack of support to atypical
workers was an obstacle.

Obijectives and EU added value

Respondents were asked whether a European initiative on ILAs could add value. Respondents
agreed that there could be added value related to:

e increased transparency about national training markets — 154 71%

e portability and recognition of training outcomes across Member States — 163 75%, 22
fully disagreed

e more efficient use of EU funds for skills development — 181 84%, 10 fully disagreed

e development of registries of quality assured training opportunities at the national level
— 168 78%, 15 fully disagreed

e implementation of quality assurance for non-formal training opportunities — 168 78%,
while 20 fully disagreed

e validation of non-formal and informal learning outcomes — 176 81%, 15 fully disagreed
e career guidance — 166 77%, 12 fully disagreed

e provision of paid educational leave and its take up by individuals — 167 77%, 15 fully
disagreed

185
All responses are based on N= 216 unless otherwise stated: 78 citizens, 26 public authorities, 46 enterprises
and business associations, 26 trade unions and 40 NGOs and other respondents.

6
Hereafter, ‘fully and somewhat agree are merged as ‘agreed’.
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There was a general plea to avoid complexity and bureaucracy (also highlighted in position
papers e.g. by employer organisations).

Policy efforts to support learning amongst adults were widely supported by respondents, with
very few disagreements:

short job-related training - 185 86%

more fundamental job-related training - 195 91%
basic, soft and inter-personal skills - 189 88%
digital skills - 200 93%

skills for green transitions - 198 92%

Support was less strong for non-job-related training: 158 73%

Entitlements and individual learning accounts (ILAS)

On approaches for tackling financial constraints influencing participation in training, the
majority agreed with:

establishment of ILAs — 182 84% (including 21 public authorities and 22 trade
unions)

establishment of training entitlements in other forms, such as vouchers -177 82%
tax incentives for companies 188 87%

subsidies to training and education providers - 148 68%

increased overall public funding to support training - 189 88%

facilitate the sharing of training costs between companies, public authorities and
individuals - 167 77%

Motivation to participate in learning could be increased through:

ILAs - 178 82%
training entitlements in other forms, such as vouchers — 177 82%

public registry of quality assured training opportunities - 185 86% (including 72
citizens and 38 NGOs)

one-stop shop digital platform (e.g. smartphone app) linked to a registry of training
opportunities - 189 88% (including 71 citizens, 34 enterprises and business
associations)

subsidies to education and training providers - 158 73%
awareness raising campaigns - 190 88%
in-person advice and guidance - 198 92%

opportunities for the validation of informal and non-formal learning - 192 89%,
(notably 37 NGOs)

increased modularisation of training offers (e.g. creating opportunities for the
certification of short courses) - 181 84%
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Respondents agreed that time constraints to participation in training could be addressed
through:

o ILAs - 135 63%, 24 fully disagreed

e training entitlements in other forms — 136 63%, 22 fully disagreed
e modularisation of training — 181 84%, 4 fully disagreed

e paid educational leave — 177 82%, 9 fully disagreed

e allowance to cover living costs -182 85%, 5 fully disagreed

On universal, targeted or mixed approaches to individual training entitlements, 166 77%
agreed in a universal approach open to all working age adults (15 fully disagreed), with 168
78% for a universal approach combining a greater level of entitlement to those with particular
training needs. 92 43% agreed to targeted support only for those individuals with particular

training need3187, but more respondents (111 52%) somewhat or fully disagreed.188 The
position papers also reflected the debate between universal and targeted entitlements, with
concerns that universal schemes could widen gaps in the labour market, benefiting those with
higher skills, and excluding vulnerable groups without the resources and knowledge to access
training systems, whereas others arguing that access to training was a fundamental right for the
benefit of all citizens.

On the rules for spending training entitlements, 191 88% agreed that there should be a free
selection by individuals from the registry of eligible training offers and that training should be
allowed to take place during working hours with the agreement of the employer. Only 83 38%
agreed that there should be a requirement for training to take place outside of working hours,
and only 77 35% agreed that individuals should have to follow compulsory guidance on the
selection of training (with 118 55% somewhat or fully disagreeing).

In respect of sources to increase funding for training, there was broad agreement on the use of
public funding by Member States (197, 91%). 147 (68% including 24 trade unions) agreed with
an employer’s levy (with 31 fully disagreed) and 115 53% agreed with individual contributions,
but 85 (including 22 trade unions and 24 citizens) somewhat or fully disagreed.

111 80% agreed that strengthening monitoring and exchange of experience would be effective
in increasing the uptake in training. 84 61% agreed that the initiative should be promoted via
an instrument on a voluntary basis (such as a Council Recommendation but with countries
deciding what and how to implement the recommendation), 43 31% somewhat or fully
disagreed. 61 44% agreed that there should be no additional instrument/ that the existing EU-
level framework is sufficient, but slightly more respondents (64 46%) somewhat or fully
disagreed. Position papers from employer representative organisations and trade unions argued
for a role in the development and governance of any new initiatives, given their experience in
developing collective agreements.

187
Examples given were atypical workers, the unemployed, the low qualified and those in industries undergoing

structural change.
188 L.
The remaining 6% answered ‘don’t know’.
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Impact

The consultation asked whether impacts related to fundamental and social rights could result
from an ILA initiative. The majority of respondents thought that ILA could:

e improve access to secure and adaptable employment — 162 75%

e improve health and well-being — 161 75%

e promote active citizenship — 141 65%

e make it easier for individuals to manage labour market conditions — 179 83%
e improve employment prospects for the unemployed — 174 81%

e help tackle discrimination in respect of access to training, employment and career
progression - 162 75%

A second question focused on labour market and economic impacts. Lower majorities fully or
somewhat agreed that the initiative could:

e support labour mobility - 143 66% with 54 in somewhat or full disagreement
e reduce skills gaps and mismatches — 172 80%

e improve productivity and company competitiveness — 167 77%

e support efficient reallocation of labour — 164 76%

Finally, on societal and environmental benefits 174 81% agreed that the initiative could support
green and digital transitions by offering the relevant skills whilst 147 68% agreed that cohesion
in society could be improved. These generally positive views are reflected in many of the
position papers (from NGOs, employer organisations and trade unions) but with the caveat that
implementation is critical, as ILAs need to be developed in conjunction with national training
systems supporting existing arrangements.
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ANNEX 3: WHO IS AFFECTED AND HOW?

1. Practical implications of the initiative

If this initiative is adopted, its key obligations will apply for the Member States’ public authorities. Public authorities will have to consider policy
and/or legislative changes to:

(a) set up governance arrangements to determine the amount and modulation of training entitlements (for all working age adults and with
higher amounts of entitlements for target groups with particular training needs) in the form of personal accounts, as well as corresponding
funding arrangements;

(b) set up the public registry of recognised training, validation and career guidance opportunities;
(c) ensure career guidance are available for all working age adults;
(d) introduce or reassess paid training leave provisions and their integration with the other support measures.

Changes should consider inclusive digital solutions taking into account needs of person with disabilities or less digitally skilled persons. Training
providers who want to receive funding from training entitlements will need to ensure that their training offers meet the requirements to be included
in the public registry of recognised training, validation and career guidance opportunities. For enterprises or individuals, additional obligations
may result depending on the funding arrangements chosen by public authorities.

2. Summary of costs and benefits

Table A3.1: Overview of benefits - preferred option

I. Overview of Benefits (total for all provisions) — Preferred Option

Description Amount Comments

Direct benefits
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Higher adult learning participation.

Estimated increase of EU-27
participation rate by 14.2-15.3
percentage points (ppts) by 2030,
corresponding to an additional 34.0-
36.6 million adult learners per year
compared to the baseline scenario and
a participation rate of 62.8-63.9%.

For individuals and depending on the modulation of support. See
Section 6.1.1 and Annex 12A for details and sensitivity checks on
these scenario analyses.

Reduced inequalities in access to
training among groups of adults.

The reduced inequalities in access to training also translate into
reduced inequalities in participation rates, except for groups with
significantly lower take up rates for training entitlements. See
Section 6.1.1 for a discussion and Annex 12A for details and
examples.

Reduced inequalities/  upward
convergence in adult learning
participation across EU Member
States.

Estimated increase of adult learning
participation by 11.5-12.8 ppts in the
Member State with the highest
participation rate under the baseline
scenario (SE), compared to 17.8-19.5
ppts in the Member State with the
lowest (RO), for a reduction in the
participation gap by 6.3-6.7 ppts
compared to the baseline scenario.

For EU as a whole and depending on the modulation of support.
See Section 6.1.1 and Annex 12A for details.

Higher wages.

1% after 30 hours of training.

Estimated EU-27 increase in annual
earnings by employed participants by
€5.7-9.4 billion per year.

For individuals, see Section 6.1.1.

See Annex 12B for the estimation of EU-27 earning increases and
sensitivity checks. Increases depend on the modulation of support.
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Higher employment.

2.5 percentage points after 30 hours of
training for those out of employment.

Estimated EU-27 increase in
employment by 0.2-0.4 million adults
in the year after introduction of the
policy package.

For individuals, see Section 6.1.1.

See Annex 12B for the estimation of EU-27 employment
increases and sensitivity checks. Increases depend on the
modulation of support.

See «indirect benefits« below for long-run general equilibrium
estimates of employment effects.

Improved working conditions and
social dialogue.

For individuals and enterprises. Not possible to quantify, see
Section 6.1.1 for a discussion.

Higher quality and transparency of
the training market.

For individuals and enterprises, in particular SMEs. Not possible
to quantify, see Section 6.1.1 for a discussion.

Higher productivity of workers and
competitiveness of their employer.

2% after 30 hours of training.

Estimated EU-27 increase in annual
productivity of €11.5-18.6 billion per
year.

For enterprises, see Section 6.1.2.

See Annex 12B for the estimation of EU-27 productivity increases
and sensitivity checks. Increases depend on the modulation of
support.

Indirect benefits

Improved health and well-being.

For individuals. Not possible to quantify, see Section 6.1.1 for a
discussion.

Lower cost of training resulting
from more transparency and
competition.

For the funder of training. Not possible to quantify, see Section
6.1.2 for a discussion.
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Higher civic participation and social
cohesion.

For society as a whole. Not possible to quantify, see Section 6.1.1
for a discussion.

Increased tax revenue and lower
spending on unemployment benefits
and healthcare.

Increased EU-27 annual tax revenue
by €7.1-9.6 billion per year. Lower
benefit expenditure by €2.5-4.5 billion
per year.

For public authorities, see Section 6.1.2.

See Annex 12B for the estimation of increases in EU-27 tax
revenue and unemployment benefits savings. Increases depend on
the modulation of support.

Healthcare expenditure savings not possible to quantify.

More successful technology
diffusion, business growth and
labour market transitions,

supporting the digital and green
transitions.

For society as a whole. Not possible to quantify, see Section 6.1.2
for a discussion.

Higher long-run levels of GDP and
employment.

Increase of EU-27 GDP by 0.99% by
2030 and 1.4% by 2040. Increase of
employment rate by 0.06 ppts by 2030
and 0.18 ppts by 2040 (corresponding
to 0.14-0.4 million additional jobs).

For society as a whole and for a low-qualified as a priority target
group. See Section 6.1.2 and Annex 12C for details and sensitivity
checks.

Macroeconomic stabilisation by
facilitating skills investments during
downturns.

For society as a whole. Not possible to quantify, see Section 6.1.2
for a discussion.
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Table A3.2: Overview of costs - Preferred option

I1. Overview of costs — Preferred option

Citizens Enterprises Public authorities
One Recurrent One-off Recurrent One-off Recurrent
-off
- Depends on funding |- Depends on funding | Possible Scenario analyses estimate annual
Direct arrangement. arrangement. set-up costs for EU-27 between €17.6-24.5
costs costs. billion. See Section 6.1.1 and
Annex 12B.
Action  (a)
Individual  |indirect |-  |Inability to earn|- Staff  absence  during|- Administrative costs assumed to be
training costs income during training (with permission of 8% of direct costs in cost-benefit
entitlements periods of training- employer). Estimated at analyses, corresponding to €1.4-2.0
in personal however, incurred around € 4.7 billion if half of billion. See Annex 12B.
accounts and voluntarily by those using their training
related individuals making entitlements do so during
governance use of their training working hours. See Annex
arrangements entitlements,  and 12B.
only for those not
benefitting from paid
training leave
provisions.
Action (b) Direct | - For Costs of compliance with|Possible Maintenance costs are included in
Public training |criteria for quality and|set-up the estimate of administrative costs
: costs 2 - .
registry  of providers: |labour market relevance of|costs. May |for training entitlements (a).

60



recognised Costs  of |offers required for inclusion |be limited
training, certificati |in the registry. in 12 MS
validation on of where
and  career offers for similar
guidance inclusion registries
opportunities in the already
registry. exist.
Indirect |- - - - Costs from increasing use of public
costs guidance and validation
opportunities.
Action (c) - - - Possible Costs from increasing use of career
set-up guidance services.
Making costs. May
Caf_ZEF be limited
guidance . as ublic
available to Direct careerp
all costs guidance
already
exist in 25
MS to some
extent.
Indirect |- - - - -
costs
Action (d) |Direct |- - Staff  absence during |- Costs of public support for
costs training. If revisiting of enterprises granting paid training

national paid training leave

leave (in particular SMES),
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Paid training arrangements leads to an depending on the funding
leave upward convergence of arrangement.

annual take-up rates of paid
training leave arrangements
to 5% (corresponding to the
highest currently observed
take-up  rates), annual
estimated costs are €3.5-5.9
billion for a 30-50 hour

leave. * See Annex 12B.
Costs for enterprises are
lower to the extent pulic co-
funding is available.

Indirect
costs

3. Summary of the SME test

Table A3.3: The ""SME test"'- summary of results

(1) Identification of affected enterprises

** Since no comprehensive data on existing expenditure for paid training leave in the Member States are available on which a cost estimate for the baseline scenario could be
based, the corresponding estimates in this table provide estimates of total costs. Additional costs relative to the baseline scenario are hence likely to be lower in view of existing
costs under the baseline scenario. However, the difference is expected to be small in view of the low effective outreach of most existing schemes (Section 2).
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Workers in SMEs and in particular micro-enterprises currently participate less in learning than those in large companies (42% and 35.6%
respectively vs. 55.1%). SMEs are often at a disadvantage compared to larger companies when it comes to supporting the continuing skills
development of their staff as they have less resources available to:

(@) support their staff with training selection and funding;
(b) identify or design training programmes tailored to their needs;
(c) compensate for temporary absence of staff during training (see Section 2 and Annex 7).

This makes them more vulnerable to skills shortages and puts them at a competitive disadvantage compared to large enterprises.

(2) Consultations capturing the SME angle

In the public consultation, 83% of repondents agreed that a lack of capacity by small, medium and micro-enterprises to organize training for
their employees is an obstacle to a higher training provision on the labour market."*

SMEs have been also consulted directly through the public consultation and in targeted consultations. SMEunited, the association of crafts and

SMEs in Europe, contributed with a joint paper with Business Europe and SGI Europe191 (submitted during the targeted consultations) and a
separate position paper to the public consultation, and additional contributions have been received by national SME respresentatives. During
the consultations, SME representatives emphasised in particular the need to ensure the labour market relevance of training to ensure efficient

spending. In its public consultation position paper, SME United"* stressed that the training offers need to be designed around the needs of
companies, especially SMEs. Enabling factors need to accompany the training provision (e.g. guidance services and quality assurance). Some
groups (e.g long-term unemployed, low skilled) will require additional support to reintegrate into the labour market. For more on the
consultations, see Annex 2 and the references throughout this report.

(3) Measurement of the impact on SMEs

10 Ranging from 74% of businesses to 96% of public authorities.

e SMEunited, Business Europe, SGI Europe, Employers’ input to an ACVT opinion on a future EU initiative aiming to improve/boost training provision across Europe
(submitted within the targeted cosultations).

12 SMEunited, response to PC on ILAs and micro-credentials.
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Overall, SMEs and micro-enterprises are expected to gain in particular from the support for training provided to individuals under the preferred
policy option. Expected impacts are:

(@) improved access of SME workers to training even if there is limited capacity by their employer to fund or organize it;

(b) increased transparency about the quality of training offers form the public registry, facilitating own staff skill development efforts by
SMEs;

(c) increased public financial support for SMEs granting their staff paid training leave, resulting from the recommendation to take into
account SME needs when revisiting existing provisions.

SME staff is also a possible priority target group for additional support under the preferred policy option (to be decided by Member States).

(4) Mitigating measures

Strengthened provisions on paid training leave or increasing uptake of it resulting form the initiative could be particularly challenging for SMEs.
This is why the preferred policy option recommends to Member States to consider in particular SMEs in their assessment of public support for
paid training leave, to avoid or mitigate any adverse impacts form paid training leave on SMEs.
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ANNEX 4: ANALYTICAL METHODS

This impact assessment draws on a variety of quantitative and qualitative methods and data
sources, (Annex 1). Stakeholder opinions have been captured via extensive targeted
consultations and a Public Consultation, which closed on 16 July 2021 (Annex 2). Overall, care
has been taken to validate information via triangulation from different sources and reflect
minority opinions.

As set out in Section 6, the report assesses social impacts (including participation in adult
learning, wages, employment, working conditions and social dialogue, health and well-being
etc.), economic impacts (including the costs and benefits for individuals, education and training
providers, enterprises, public authorities, as well as the wider impacts on the economy in terms
of GDP for instance) and the impact on fundamental rights. This integrated approach covering
both the micro- and macroeconomic perspectives requires a combination of quantitative and
qualitative assessments.

In this annex, we outline: 1) the quantification of impacts; 2) qualitative approaches and 3)
constraints to the assessment of impacts and how they have been addressed.

1. Quantification of impacts
The quantitative assessment of this impact assessment consists of three parts:

- anassessment of the impact on participation rates, which feeds into Section 6.1.1. on
social impacts, and in turn provides the basis for the cost-benefit analysis and
macroeconomic assessments described below;

- a cost-benefit analysis which feeds into Section 6.1.2 on economic impacts and
contributes to the assessment of efficiency of the packages in Section 7;

- a macroeconomic assessment of the impacts on output and employment, which
feeds into Section 6.1.2 on economic impacts and also contributes to the assessment of
efficiency of the packages in Section 7.

First an assessment is made of the impact of providing training entitlements on levels of
participation in training (Annex 12A). The aim here is to estimate the impact of training
entitlements on training participation, bearing in mind that not all people who receive training
entitlements will use them (take up) and that some people who use their training entitlements
might have trained in any case without the entitlement (deadweight loss). The estimates of
take-up and deadweight loss have been taken from experiences with past schemes giving
training entitlements to adults. The selection gives preference to a small number of
experimental studies (see “constraints” for an explanation), while placing them in the broader
context of experiences from larger-scale schemes.

The approach to estimating impacts on training participation for packages A and B.2 (where it
is up to Member States to select priority target groups for training entitlements) is to present
estimates for a range of plausible priority target groups, selected on the basis of the problem
analysis (Section 2). Impacts are estimated for the reference year 2030 by applying the take-up
and deadweight rates identified. 2030 is chosen so as to leave sufficient time for impacts to
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materialise and to allow for a comparison of impacts to the 2030 EU targets on adult learning
participation. Impacts are assessed relative to the baseline scenario, factoring in expected
baseline changes in training participation rates (Annex 8.3) and population changes (derived
from Eurostat projections of population change to 2030). The estimates presented in the main
report are based on “middle ground” estimates on the key parameters (take-up and deadweight
loss), and Annex 12A also presents sensitivity checks for reasonable “pessimistic” and
“optimistic” values on both parameters.

The analysis of likely impacts on participation rates then feeds into the cost-benefit analysis
(CBA) of the policy packages (Annex 12B). The CBA estimates the short to medium term
costs and benefits of the policy packages on individuals, employers and public authorities. Key
costs are the direct costs of training entitlements, administrative costs and the costs of devoting
time for training, while key benefits concern higher productivity and wages as well as higher
tax revenues for public authorities and savings on social benefits resulting from positive
employment impacts. Overall estimated ratios of benefits to costs are derived on the basis of
the participation rate estimates from Annex 12A, relevant estimates from the literature and
Eurostat data. A limitation of these estimates is that they are of a “partial equilibrium” nature,
i.e. they do not take into account some more complex impacts that are likely to affect GDP and
employment levels in the longer run.

Macroeconomic modelling using the BeTa model (see Annex 12C) is hence used to
complement the cost-benefit analysis. It is able to control for the complex economic
interactions which might result from, for example, impacts of additional taxes used to fund the
training entitlements and automation in response to higher productivity. In looking at the
benefits of training it is also able to capture the wider impacts and is not limited to quantifying
the impact on those directly affected by the entitlements (i.e. it is able to capture various
externalities). Accordingly, the BeTa model is able to estimate how increased levels of
participation in training might affect output and employment by adjusting the stock of human
capital available to an economy, and the impact this may have on the efficiency with which
people are matched to available jobs. As a forecasting model, it is able to provide an assessment
of medium to long-effects on output and employment, providing impact estimates for 2030 but
also extending them to 2040.

2. Qualitative methods

While the quantification of impacts is primarily used to support Sections 6 and 7, qualitative
methods were used throughout the impact assessment to support the problem definition, the
definition of policy measures as well as to assess the impacts of the policy packages, in
particular the social impacts and the impacts on fundamental rights, in addition to the economic
impacts, where quantitative data is limited.

An in-depth systematic literature review was implemented in order to collect detailed and
comprehensive evidence about the main problems and issues as well as the effects of different
training schemes and interventions.

Seven case studies were conducted (see Annex 13) with the objective of (i) gaining a better
understanding of the context (socio-economic and policy framework) in which financial
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instruments for adult learning are being implemented in selected Member States, (ii)
identifying recent and relevant policy initiatives as well as “lessons learned” that could inspire
other Member States, and (iii) explore the working mechanism for such policy instruments and
their potential to respond to specific contextual challenges and policy problems. Country
experts were engaged to collect the required information and institutional stakeholders’
opinion. In selecting the Member States, a set of criteria was adopted to ensure geographical
representativity at the EU level and reflect other dimensions such as heterogeneity of adult
learning systems and good coverage of the EU population but also relevant international
experiences.

In addition, an in-depth analysis of the French Compte Personnel de Formation was carried
out (see Annex 14). The development and dynamic adjustments of the French scheme in
response to experiences made represents an interesting example in particular to assess the costs
and benefits of personal accounts for training entitlements.

The outcome of the consultations of experts and stakeholders also contributed to the
qualitative analysis in the report, as described in Annexes 1 and 2.

3. Constraints

Since this impact assessment supports a non-binding proposal for a Council Recommendation,
a first challenge is uncertainty about Member State’s responses and degree of
implementation. The approach taken in the context of this impact assessment is to estimate
impacts on the basis of clearly stated assumptions derived from the available evidence. These
estimates hence do not attempt to estimate the output of the relevant political processes in the
Member States after the adoption of a Council Recommendation (e.g. by scaling down impacts
according to some estimate of partial non-implementation), in order to provide useful and
independent input into these processes. This approach avoids the risk of “circularity”, whereby
a Member State would not adopt a recommended measure on the basis of evidence of limited
impacts from an impact assessment that already assumes this lack of adoption.

The assessment of impacts faced additional challenges related to limited availability of
guantitative data on which to base estimates:

e Experimental data is needed for a rigorous identification of the key parameters of
interest, as observational data does not allow to observe deadweight loss (due to self-
selection of motivated individuals into the scheme) and often also does not provide
good evidence on take up rates (as existing schemes are often targeted at specific
groups). Therefore, the quantification draws on evidence from a limited set of field
experiments, in particular a voucher experiment that assigned training entitlements to a
randomly subset of the entire Swiss adult population, which allows for a rigorous

assessment of take-up and deadweight loss."”

e Estimates of deadweight loss are often not able to factor in impacts of training
entitlements on the intensity of training in response to receiving training entitlements

' See Schwerdt et al. (2012), The impact of an adult education voucher program: Evidence from a randomized
field experiment. Journal of Public Economics.
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or future training intentions (i.e., individuals would have undertaken some training even
in the absence of entitlements, but train longer or more frequently over a certain period
thanks to entitlements), leading to an over-estimation of deadweight loss.

There is some uncertainty in the literature as to whether returns to training are constant,
increasing or decreasing (Annex 11), and this matters in particular for the estimates of
long-run impacts in the BeTa model (Annex 12).

Relatively little data is available on interactions between different policy measures, e.g.
the impacts of training entitlements in the presence of strengthened guidance of paid
training leave provisions and vice versa.

Availability of data on costs (set-up and operational) is limited, and where these data
are available they tend to reveal wide variation across countries and there is always a
degree of uncertainty as to whether like is being compared with like.

The benefits of wider benefits of adult learning (on job and life satisfaction, health etc.)
and on some policy measures (e.g. paid training leave) are difficult to quantify, and
large parts of the evidence base are of a correlational nature.

The following steps have been taken in this impact assessment to address these constraints:

Deadweight loss estimates have been adjusted to ensure that deadweight estimates
reflect differing levels of training participation in the Member States as explained in
Annex 12A.

Annex 11 situates these assumptions in the broader literature. Sensitivity checks on the
key parameters are conducted throughout Annex 12, to show the robustness of key
results to alternative assumptions concerning take-up rates and deadweight loss, wage
and employment impacts and administrative costs. In the BeTa model, decreasing
returns to scale have been selected as a cautious benchmark assumption for long-run
impacts of higher training participation.

Wider expected benefits of increased participation of adults in learning are not
quantified but discussed qualitatively.

More generally, qualitative data has been drawn upon in order to provide a more holistic
analysis of the likely additionality resulting from the introduction of a training entitlement and
capture some of the costs and benefits where quantitative data are limited. There are constraints
from using these data too, including:

Questions about the representativeness of such data (e.g. adult learning experts may
have a tendency to favour greater expenditure on adult learning);

The comparability of data across countries given the highly specific nature of some of
the more qualitative inquiries.

This impact assessment recognizes these constraints and addresses them to the extent possible
by triangulating information from different sources to increase the robustness of conclusions,
e.g. by providing expert assessments next to survey evidence and stakeholder views. The
constraints are further recognised in the design of the policy options, which include a
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recommendation of constant monitoring and evaluation of the success of the policy measures
in reaching the objectives of the initiative in order to allow for appropriate adjustments to them
where necessary (measure 3.3).

ANNEX 5: OVERVIEW OF THE INTERVENTION LOGIC

Figure A5.1 — Intervention logic

Consequences
. Enterprises Society
Individuals )
- Difficulties in finding skilled staff- Higher unemployment & transfer
Lower wages, employability & N > o )
wellbeing resulting in: Lower productivity, spending; reduced GDP & social
innovation & competitiveness cohesion; risks to achieving the

digital and green transition

Problem
Insufficient and unequal participation of
adults in learning

Specific Objective 1 (SO 1): | Specific Objective 2 (SO 2):
Support Member State reforms to close gaps in | Support Member State reforms to increase the
existing support systems to ensure that all adults incentives and motivation of individuals to seek
receive support for training : training

General objective

Empower all adults to participate in training to
reduce skills gaps and ensure social fairness
Context (external drivers)
Green and digital transition, more frequent professional transitions,
high atypical employment, demographic change
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ANNEX 6: ADULT LEARNING: MEASUREMENT, KEY
CHARACTERISTICS AND PARTICIPATION LEVELS

1. Measurement

For the purpose of EU-level benchmarking, adult learning is measured as participation in

formal or non-formal learning among adults aged 25-64 during the past 12 months."

This is also the definition used for monitoring progress towards the EU’s 2030 target that at
least 60% of adults should participate in training every year by 2030 (Section 1).

Formal learning is characterised by an official recognition of the learning outcome by public
authorities (such as a University diploma). Non-formal learning aims to improve knowledge
and skills in any areas in an institutionalised setting and may take the form of courses,
workshops or private lessons, sometimes resulting in credentials and certificates that are
recognised by employers. It excludes informal learning (such as learning from a friend,
colleague, book, guided tour or library visit).% Non-formal learning is much more prevalent
among adults than formal learning: in 2016 (the most recent year with available data), 34.8%
of adults participated in non-formal learning, compared to only 5.0% for formal learning.

The three main EU statistical data sources on adult learning are the Labour Force Survey
(LFS), the Adult Education Survey (AES) and the Continuing Vocational Training Survey
(CVTS) on training provision by enterprises.

The LFS provides annual data on adult learning participation during the last 4 weeks, which

has been used to monitor progress towards the 15% participation target by 2020 set out as part

of the strategic framework for European cooperation in education and training (“ET 2020”).196

However, the short reference period is considered sub-optimal for a comprehensive

measurement of the short learning periods that are characteristic of adult Iearning.197 Therefore,
the LFS will also measure adult learning participation during the last 12 months every second

year starting in 2022198, which will be available to monitor progress towards the EU’s 2030
target (Section 1).

The AES collects more detailed information on adult learning than the LFS, however at a lower
frequency: the most recent available data are for 2016, and further data are available for 2011
and 2007 (with limited comparability between the 2007 “pilot survey” and the subsequent
survey waves). It uses a 12 months reference period. The coverage of non-formal learning
activities in the AES is slightly broader than in the LFS as it includes “guided on the job
training”, which is closer to informal learning than the other types of non-formal learning

*** See the European Skills Agenda for sustainable competitiveness, social fairness and resilience of 1 July 2020.
** Eurostat (2016). Classification of learning activities (CLA): Manual.
" Council conclusions of 12 May 2009 on a strategic framework for European cooperation in education and

training (‘ET 2020°) (2009/C 119/02).

¥ See European Commission (2020), Towards an improved adult learning monitoring framework™ Revisiting the
available data and indicators, for a discussion.

198 European Commission (2020), Education and Training Monitor 2020.
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activities and not included in the EU benchmarking framework. Most adult learning
participation data presented throughout this impact assessment are hence taken from the
2016 AES, adjusted to correspond to the definition of adult learning used for EU benchmarking

by excluding guided on the job training.199

The CVTS complements the individual-level survey data from LFS and AES with information
on enterprises’ training needs, planning, provision and financing from the perspective of
enterprises. The results of the fifth and latest wave of CVTS are available for the reference year
2015.

2. Key characteristics
The AES allows for a characterisation of adult learning in terms of its purpose, duration,
providers and funders.””

Purpose: Concerning the purpose of adult learning, AES asks participants of non-formal
learning activities whether these activities have been “mainly job-related” or “mainly personal/

non-job related”.””* About 80% of non-formal learning in the EU was mainly job-related,
a pattern that is consistent across EU Member States for both men and women, with somewhat
higher shares for men (85%) as compared to women (76%). An analysis of the instruction hours
spent by field of study reveals that about one fifth (18%) of adult learning in the EU concerned
business, administration and law, followed by services (16%), and health and welfare (14%),
arts and humanities (14%), engineering, manufacturing and construction (12%) and
information and communication technologies (6%).

Duration: An average adult learning activity was 118 hours in 2016, with a considerably
shorter average duration of non-formal (75 hours) as compared to formal (469 hours) learning
activities (and an average closer to the duration of non-formal learning activities due to the
small share of formal learning in overall adult learning). The average duration noticeable

decreased compared to 2007 when it was 134 hours.”” This decrease may reflect a move
towards more frequent but shorter learning activities facilitated by digital learning offers,
consistent also with the overall modest increase in participation rates over this period (Section
2.4).

Providers: Formal learning is provided by Universities, VET schools or similar publicly
recognised institutions. The main provider of non-formal education are employers (35%),

" This leads to differences between the AES participation data reported in this impact assessment to the published
data by Eurostat: for instance, excluding guided on the job training reduces EU-27 participation in 2016 from
43.7% to 37.4%. The data excluding guided on the job training can be found here.

* The figures in this section are based on European Commission (2020), Adult learning statistical synthesis
report and Eurostat statistics explained: Adult learning statistics - characteristics of education and training
and refer to the year 2016.

*' No corresponding question is asked for formal learning activities, or in the LFS. Starting in 2022, the LFS will
also ask for whether non-formal learning has been undertaken for mainly personal or professional reasons.

22 Al respondents that indicated to have participate in education or training in the last 12 months were asked to
specify the total number of instruction hours for the most recent formal education or training activity. The
presented average is an aggregated of all these responses at the EU level.
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followed by non-formal education and training institutions (18%). All the other types of
providers, from commercial institutions to non-profit associations, from trade unions to formal
education institutions, etc. constitute a mosaic of providers of adult education, with none of
them amounting to more than 10%.

Funders: It is common for adults to pay for the costs of formal learning themselves (55%).
Non-formal learning activities are often for free (23%) or fully paid by someone else (53%).
88% of job related non-formal learning activities were at least partially fundered by the

203
employer.

3. Participation levels and differences between groups
3.1 Progress in adult learning participation towards EU-level targets

Progress in participation in adult learning over the last decade has been limited and uneven
across EU Member States; the EU-level target of 15% (of adults participating in the 4 weeks
reference period) was not met in 21 of 27 EU Member States in 2020 and reached 9.2% overall,

compared to 7.8% in 2010 (see Figure A6.1).204 In nine Member States, the participation rate
even decreased over the last 10 years (DK, AT, ES, SI, CZ, CY, PL, SK, RO).

Trends in adult learning participation over time need to be interpreted with caution as they are
influenced by statistical breaks in some Member States (with a tendency to overstate progress
over recent years). However, the overall finding of moderate progress is confirmed by analyses
focussing only on those Member States for which comparable data series are available (cf.
Annex 8.3). COVID-19 restrictions resulted in a drop in overall adult learning participation

from 10.8% in 2019 to 9.2% in 2020 for EU-27.°" However, adult learning participation is
likely to rebound once COVID-19 restrictions are lifted.

208 Training took either place fully or in part during working hours and/or was paid-for in part or in full by the
employer. See Eurostat website, data code TRNG_AES 123.

20 Council conclusions of 12 May 2009 on a strategic framework for European cooperation in education and
training (‘ET 2020°) (2009/C 119/02).

2 See Eurostat variable trng_Ifse 01.
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Figure A6.1 — Progress to ET2020 objectives - participation of adults 2010 and 2020
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Source: Labour Force Survey, trng_lfse_01. Participation rate is calculated as the share of
adults from 25 to 64 year in some form of learning in the last four weeks as percentage of total
population.

According to the OECD’s “Programme for the International Assessment of Adult
Competencies” (PIAAC), adult learning participation in the EU is also not particularly high in
international comparison, with EU average participation lagging behind the OECD average and

countries such as the US, Canada or Singapore.206

The remainder of this Annex and the impact assessment in general will draw on the Adult
Education Survey, as LFS data with a 12 month reference period is not yet available (see
Section 1 of this Annex).

3.2 Participation differences between groups of adults

Access to adult learning opportunities is influenced by characteristics of the employment status,
the characteristics of the job as well as individual-level characteristics (Figure A6.2).20

% See Figure 4.1 of OECD (2019), Returns to different forms of job-related training: factoring in informal
learning, OECD Social, Employment and Migration Working Papers and the PIAAC data on the OECD’s website.

7 See European Commission (2020), Education and Training Monitor 2020, for further analysis.
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Figure A6.2 — Overview of participation figures — key characteristics
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Participation differences based on the employment status

Statistics show consistently lower adult learning participation for groups of adulta that are
likely to receive less support from an employer. For instance, permanent employees are more
likely to participate in training than other adults across all EU Member States (45.4% vs. 28.7%
during last 12 months, see Figure 1 in Section 2.1 of the report). Figure A6.2 above shows how
this gap between groups has been relatively constant between 2011 and 2016. Details on the
participation rates of the different sub-groups are provided below. To put the numbers into
perspective, Figure A6.3 provides an overview of the composition of the EU adult population

by labour market status.
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Figure A6.3 — Population aged 25-64 years by employment status in 2020
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Source: Eurostat Labour Force Survey 2020. The split of permanent workers between SMEs and larger
enterprises was conducted on the basis of the AES 2016, as the LFS uses different company size categories.

Labour market status: The share of employed individuals that participated in adult learning
(43.3%) is almost double that of unemployed (26%) and inactive persons (21.3%). Particularly
large differences can be observed in BG, HU, LT, PL, PT, SI, and SK. The only exception to
this pattern is found in RO, where the share of unemployed that participated in adult learning
in the last year is higher than the share of employees. Generally, the share of inactive that
participates in adult learning is lower than that of unemployed, except in DK, Fl and SE. The
importance of labour market status-related variables is also apparent in regression analyses of

the determinants of adult Iearning.208

208 Biagi et al. (2020), Adult learning in Europe: An analysis of the determinants and an attempt at forecasting,
analytical input by JRC for DG EMPL.

75



Figure A6.4 - Participation in adult learning - by labour market status
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Source: Adult Education Survey 2016. Participation rate in education and training — formal and non-formal, 25-
64 years old. Excluding guided on the job training (GOJT).

Employed / self-employed: Employees (wage earners) are consistently more often engaged in
adult learning (44.9%, group size estimated by LFS2020 as 152.1 million, or 64% of 25-64
population) than self-employed individuals (36.9%, group size estimated by LFS2020 as 25.1
million, or 11% of the 25-64 population). Particularly steep differences between these groups
can be identified in RO, MT, and SK. Only in a handful of Member States, self-employed
report more often to have participated in adult learning, such as in CZ, HR, EE, DE, and IT.
The OECD PIAAC study found an even more substantial difference, with 35% of self-
employed workers participating in adult learning yearly compared with 57% of full-time

209
permanent employees.

9
OECD (2019), Employment Outlook 2019: the future of work. Based on Survey of Adults Skills (PIAAC),

chapter 6.
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Figure A6.5 - Participation rate, employed and self-employed
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Source: Adult Education Survey 2016. Participation rate in education and training of employees — formal and
non-formal, 25-64 years old. Excluding guided on the job training (GOJT). Member States are sorted by overall
participation in adult learning.

Contract status: Generally, employees with permanent contracts (estimated by LFS2020 as
134.7 million or 57% of 25-64 population) report more often to have participated in adult
learning (45.4%) than employees with a temporary contract (41.4%, entire group estimated by
LFS2020 as 15.8 million or 6% of 25-64 population). However, exceptions are found AT, HU,
FI, IE, LU, BE, LV, EE, MT, ES, LT, and BG.

Figure A6.6 - Participation in adult learning — by contract status
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Source: Adult Education Survey 2016 Participation rate in education and training — formal and non-formal, 25-
64 years old. Excluding guided on the job training (GOJT). Member States are sorted by overall participation in
adult learning.

Full-time / part-time: Participation patterns between employees with full-time and part-time
contracts are relatively similar when aggregated at the EU level. In most Member States

however, individuals with full-time contracts (estimated by LFS2020 as 146.9 million or 62%
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of 25-64 population) report more often to have participated in adult learning (43.8%) than
employees with part-time contracts (43.5%, group size estimated by LFS2020 as 30.3 million
or 13% of 25-64 population), except in SE, EE, CZ, LV, SI, EL, BG, and RO. Larger
differences appear for part-time workers when comparing those with a permanent contract
(48.8%), and those and without (38.8%). JRC regressions analysis on AES data shows that full
time employees are significantly less likely to participate in formal education and training
relative to part-time employees, whereas they are more likely to participate non-formal
education and training.210 This shows how the factors of employer support and time available
affect each in their own way preferences for specific types of training activities.

Figure A6.7 - Participation in adult learning — by contract type
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Source: Adult Education Survey 2016. Participation rate in education and training of employees — formal and
non-formal, 25-64 years old. Excluding guided on the job training (GOJT). Member States are sorted by overall
participation in adult learning.

Participation differences based on the job-characteristics

Participation in adult learning also differs considerably based on characteristics of the
employer, the sector and type of occupation as presented below.

210
Biagi et al. (2020), Adult learning in Europe: An analysis of the determinants and an attempt at forecasting,
analytical input by JRC for DG EMPL.
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Figure A6.8 - Different patterns in participation for work-related characteristics — EU27
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Source: Adult Education Survey 2016. Participation rate in education and training of employees — formal and
non-formal, 25-64 years old. Excluding guided on the job training (GOJT). Member States are sorted by overall
participation in adult learning.

Enterprise size: The size of the employing enterprise is consistently associated with
participation in adult learning; Figure A6.8 shows how participation consistently increases for
each increase in size. This patterns is consistent in every Member State. A particularly
substantial difference is visible when comparing the participation (42.0%) of employees in
SMEs (less than 250 employees, estimated group size 100 million, 41.7% of population aged
25-64) with the 55.1% of workers in larger enterprises (with at least 250 employees, group size

estimated at 52.9 million or 21.9% of 25-64 population).211 Differences between smaller
enterprises (1-49 staff, group size estimated by LFS2020 as 78.8 million, 32.8% of population
aged 25-64) and micro-enterprises (1-10 staff, group size estimated by LFS2020 as 37.9
million, 16.0% of population aged 25-64) are less profound (39.7% vs. 35.6%). The pattern of
lower learning participation in smaller enterprises is confirmed by CVTS data and regression
analysis controlling for other factors such as individual characteristics. Specifically, JRC
regressions show that employees working in firms with 50 or more workers are found about
7.2 percentage points more likely to participate in non-formal learning compared with those
employed in firms with 10 or less workers.

Sector: AES data shows steep differences between sectors, particularly between workers in the
education / social sector (participation of 59.7%, group size estimated by LFS2020 as 34.9
million or 15% of 25-64 population) against agriculture (participation of 20.7%, group size

The LFS does not distinguish between small and medium-sized enterprises when asking respondents how many
employees work in their company. An estimated 73.9 million people (27.1%) work in companies larger than 50
employees. Comparing an estimate from DG GROW in the Communication from the Commission to the European
Parliament, the Council, the European Economic and Social Committee and the Committee of the Regions An
SME Strategy for a sustainable and digital Europe (COM/2020/103 final) that SME employ around 100 million
people against the LFS finding that in 2020 78.8 million work in enterprises of less than 50 employees, this would
put the estimated group size of employees working in enterprises with over 250 staff at 52.9 million, or 21.9% of
the 25-64 population.
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estimated by LFS2020 as 7.7 million, or 3% of 25-64 population) and construction sectors
(participation 29.7%, group size estimated by LFS2020 as 12.7 million, or 5% of 25-64
population). Industry (37.1%) and business services (43.5%) score on average in between these
other sectors.

Occupation: Occupations that require low and medium level skills show the lowest
participation figures in most Member States. Workers in occupations that require higher levels
of skills (technicians, professionals and managers, estimated by LFS2020 as 80.0 million, or
34% of 25-64 population) show considerably higher participation figures (60.1%). Especially
groups that run the highest risk of displacement by automation show the lowest participation
figures in most Member States (Figure A6.9).

Figure A6.9 - Participation in adult learning and risk of automation
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Source: Cedefop estimates from the Skills Panorama and Adult Education Survey 2016.

Estimated employment growth: Based on the evidence provided above, using Cedefop’s
forecasts of future skill demand, it is possible to assess how participation is linked to
occupations for which shortages are expected. Figure A6.10 shows projected growth in
occupational employment (at the 2-digit ISCO level) projected to 2030 by occupation along
with the percentage of people in that occupation who participated in adult learning. It reveals
that there are a distinct set of occupations which are characterised by relatively low growth and
low level of participation in adult learning (agricultural workers, machine operatives and
assemblers, and skilled-trades workers). In contrast, there are occupations where relatively high
levels of growth are projected and where the workers participate considerably more in adult
learning. It may well be that the risks facing these different groups of occupations vis-a-vis
their participation in adult learning may become even more differentiated in the future.
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Figure A6.10 - Projected employment growth by occupation by participation in adult
learning
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Figure A6.11 summarises the expected employment trends against participation figures at the
sector level. It shows that there is a range of sectors where employment is expected to fall and
where workers participate comparatively less often in adult learning (i.e. manufacturing,
agriculture, mining, and water supply). The position of those currently working in such sectors
may be a relatively precarious one: a relatively high risk of job loss with limited participation
in training opportunities compared with people working in other occupations. This is
particularly true against the background of different consequences of green jobs and
occupational changes for different sectors per sector. Some sectors such as renewable energy
and environmental goods and services (including water and waste management) have
developed significantly and show potential for employment growth. For other sectors the
impact varies, such as the construction sector, depending on the degree to which the existing
built environment is greened through retro-fitting or, conversely, where the focus is on ensuring
that new construction is greener. Some parts of manufacturing, notably the automotive sector,
are gradually changing their output to produce more energy-efficient versions of the same
product, with limited net employment gains. Other parts of manufacturing are producing green
products and creating jobs in the supply chains of green sectors: an example is the production

of wind turbines.212

L0 (2018), World Employment and Social Outlook 2018: Greening with jobs.
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Figure A6.11 - Projected employment growth by sector and participation in adult learning
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Participation differences based on individual characteristics

Besides the characteristic of the employment relationship, and characteristics of the occupation,
individual characteristics play an important role explaining levels of participation as well, such
as level of qualification, age, and gender. However, within groups of similar education
attainment and age, differences observed above continue to be important determinants of
participation as well.

Educational attainment: The level of education of individuals is widely regarded as one of the

driving factors of participation in education and training.213 Low-qualified adults (estimated by
LFS2020 as 49.7 million, or 21% of 25-64 population) are considerably less likely to have
engaged in adult learning (18.0%) than adults with secondary (33.4%) or tertiary qualifications
(58.1%). Across all OECD countries, participation in adult learning by low qualified adults is

40 percentage points below that of high-qualified adults.”* This broader pattern is largely
confirmed for the EU by the AES as well, which are presented in Figure A6.12 below. Low
qualified workers participate considerably less in EL, HR, PL, and RO; here the participation
rates of lower qualified adults are less than a quarter of that of the general population.

* This is know as Matthew effect. Individuals with a higher level of education are especially motivated to
deepening their learning Boeren and Boeren (2017), Understanding adult lifelong learning participation as a
layered problem. Studies in Continuing Education; Rubenson (2018), Conceptualizing participation in adult
learning and education: Equity issues. In Milana et al.(Eds.), The Palgrave international handbook on adult and
lifelong education and learning (pp. 337-357),Palgrave

214

OECD (2019), Employment Outlook 2019: the future of work. Based on Survey of Adults Skills (PIAAC).
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Figure A6.12 - Participation in adult learning — by education level
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Source: Adult Education Survey 2016. Participation rate in education and training — formal and non-formal, 25-
64 years old. Excluding guided on the job training (GOJT).

Regression analysis performed by the Joint Research Centre confirms this. It also shows that
the size of the effect of education is stronger for non-formal education and training and informal
learning compared with formal education and training. The JRC regression analysis shows that
individuals with tertiary education are about between 28 and 30 percentage more likely to
participate in non-formal education and training and informal learning than those with lower
secondary education or less. The corresponding figure for formal education and training is
about 7 percentage points.

While education level is widely considered as one of the main determinants of an individual’s
participation in adult learning, one needs a broader perspective if one seeks to address such
differences in participation. The barriers experienced by individuals with lower qualifications
vary, based on other conditions, such as the support available by their employer, or the need
for specific training on the short term for their work. The figure below for instance highlights
the differences in adult learning participation across different education levels, but also shows
that the differences in support for individuals continue to contribute to participation as well;
among each level of qualification, individuals with permanent contracts participate more in
adult learning than workers who are not permanent employees. The figure also highlights how
for each qualification level, workers in larger companies consistently participated more often
in adult learning that individuals in smaller companies, while the unemployed and inactive
participate consistently less. This underlines the need for better understanding the barriers that
all individuals face, considering the extent to which these affect individuals with lower
qualifications.
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Figure A6.13 - Participation rate, by education level, employment status and size of

enterprise
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Source: Adult Education Survey 2016. Participation rate in education and training. Excluding guided on the job
training (GOJT). Note that the two categories depicting size of firm overlap with the two categories depicting the
type of contract of salaried workers\

Age: Participation tends to be consistently lower for higher age categories (Figure A6.14
below). This pattern is observed across all Member States. Particularly the higher age group
(55 to 64 years — participation of 27.4%, group size estimated by LFS2020 as 60.1 million, or
25% of 25-64 population) reports considerably lower participation rates than other groups.
Nevertheless, additional analysis again points to substantial differences when comparing

participation in formal and non-formal Iearning.215 For non-formal learning the estimates point
to an inverse-U relationship: the probability increases up to age 31-32 and declines thereafter.
Particularly for job-related non-formal learning, the mid-aged participate most, which is
consistent with a need to update skills via non-formal learning for those with some distance to

initial education.”® On the other hand, for formal learning, a U-shape is observed, with the
likelihood decreasing after age 21 and increasing again after age 61.

e Biagi et al. (2020), Adult learning in Europe: An analysis of the determinants and an attempt at forecasting,
analytical input by JRC for DG EMPL.

#® See also Eurostat (2021), Adult learning statistics.
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Figure A6.14 - Participation in adult learning — by age
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Source: Adult Education Survey 2016. Participation rate in education and training — formal and non-formal, 25-
64 years old. Excluding guided on the job training (GOJT).

Gender: Figure A6.15 shows that women participate slightly more (38.4%) in adult learning
than men (36.4%) at the aggregated level, although the differences are small. In some Member
States larger differences can be observed such as in SE (considerably more women than men
participating in adult learning) or CY (considerably more men participating in adult learning).
While these statistics do not suggest major differences in participation, larger differences exist
in the types of adult learning that men and women participate. A total of 83.2% of non-formal
learning activities of men was job-related, compared to 74.6 % for women. This pattern was
found in almost all EU. Only in CY the trend is reversed, where the share of job-related non-

formal learning activities was higher for women than for men (79.3 % against 66.3 %).217

Figure A6.15 - Participation in adult learning — by sex
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7 See also Eurostat (2021), Adult learning statistics.
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64 years old. Excluding guided on the job training (GOJT

Persons with disabilities: Data also suggest that persons with disabilities (estimated by EU-
SILC as 14%, or roughly 33.2 million of the 25-64 EU adult population) participate only half

of the average amount of individuals without disabilities.”*® While such data is not collected
systematically in the Adult Education Survey, transposing the estimates about participation in
adult learning from the Survey on Income and Living Conditions to the averages presented in
this section would be equivalent to roughly the participation figures of the inactive population

(21.73).219 The average employment rate at EU level among persons with disabilities is also
considerably lower (52.0%) than for other adults (76.2%), as a result of which they also are

less likely to receive support from an employed to enrol in training.220

4. Recommendations to increase participation in adult learning in the European
Semester

Analysis of the Country Specific Recommendations over the years 2019/2020 shows that all
countries received a recommendation related to skills development, mostly related to basic and
digital skills. The contents of each recommendation are classified and summarised in Table
A6.1. It shows how recommendations also referred to the need for strengthening lifelong
learning; and improving the performance, quality labour market relevance, inclusiveness and

flexibility of education and training systems addressing skills mismatches.””* While references
to the education system or inclusive education may not explicitly refer to adult learning per se,
such recommendations still have a bearing for adult learning, which also covers formal learning
In 19 Member States, adult learning was highlighted specifically as an area to focus system-
level reforms. The table below compares Member States on their existing level of participation
in adult learning (the main benchmark for this study) and categorise these in three groups. The
table shows that despite the variety of different adult learning systems, Recommendations
single out adult learning in most Member States, both in Member States where participation is
above the EU average and below.

Several Country Specific Recommendations refer to specific target groups like low qualified/
skilled, job seekers, inactive people, older workers, people with a migrant background, Roma,
and other groups with specific needs. In these cases, the Country Specific Recommendation
generally address the need for increasing adult learning and improve coverage of education and

#® Grammenos (2018), Statistics on Persons with Disabilities 2018, EU-SILC 2018. The SILC only classifies
fulltime training, or working less than 30hours in combination with training, so is relatively insensitive for the
types of short and nonformal training that is the object of this impact assessment. Its results with regard to
measuring participation in adult learning are therefore not comparable with that of the Adult Education Survey.
However, the trends for persons with disabilities compared to others give us some indication of the differences in
participation.

#* Estimate based on the finding in EU-SILC 2016 that 2.4% of population with disabilities reports to have
stopped working (temporarily) for training purposes, against 4.1% of the population without disabilities.

? Grammenos (2018), Statistics on Persons with Disabilities 2018, EU-SILC 2018.

' An analysis was made of all Country Specific Recommendation to MS for 2019 and 2020. Where

recommendations focused on skills and explicitly pointed to adult learning as a way to improve such skills, these
were classified in multiple categories.
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training systems as well as the need to strengthen quality and labour market relevance of
training offer, on which the ILA initiative could contribute.

Table A6.1: Overview of Country Specific Recommendations 2019/2020 on skills, adult
learning and performance of education and training systems

Attention for system-level reform _ Attention for skills |
. Performance .
Partici R Adult Inclusive skills  in
pation | 2019 . learning education Digital skills Basic skills
: systems in - > general
in AL specifically | in general
general
AT High X X X X X
DK High X X X X
FI High X X X X X X
FR High X X X
DE High X X X X X X
HU High X X X X X
IE High X X X X X X X
NL High X X X X X X X
SE High X X X X
pe | Mediu | X X X
m
cy | Medu [y X X X X X
EE Mediu X X X
m
IT med'“ X X X X X X
Ly | Medu Ty X X X X X
LU med'” X X X X X X
pr | Medu [y X X X X X
SK med'” X X X X X X
Mediu
Sl . X X X X
BG Low X X X X X
HR | Low X X X X X
(674 Low X X X X X X X
EL Low X X X X X X X
LT Low X X X X X X X
MT | Low X X X X X X
PL Low X X X X X X
RO | Low X X X X X X
ES Low X X X X X
TOTAL: 26 26 21 19 10 22 20 5

ANNEX 7: ADDITIONAL EVIDENCE ON THE PROBLEM
DRIVERS

1. Driver 1: Insufficient financial support

This Section further explores how the existing gaps in financial support for adult learning is a
first driver that limits progress in increasing participation rates of adults in learning and
produces inequalities. Gaps in financial support are identified due to an overall insufficient
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level of investments in adult learning, as well as limited coverage and fragmentation of existing
support for adult learning. Each of these three elements are explored in more detail below.

1.1 Level of investments in adult learning

A first factor that contributes to gaps in financial support is related to the overall level of
support available, i.e. the existing level of investments in adult learning. This refers to any type
of financial support, which can include the supply-side coverage of the formal education
system (if relevant), or specific public policies that subsidise individuals or firms in taking up
adult learning courses (which may be formal or non-formal). Investments in adult learning are
made by employers, public authorities as well as by individuals themselves. In most Member
States, formal adult education is fully subsidised by the State until upper secondary level, while
higher education and VET for adults are usually subject to fees, which are often paid by
individuals. Non-formal education and trainingactivities are more widely subsidized (in most

cases by employers) than formal education and training activities.””?

By combining information from the AES, CVTS and public investment on training as part of
active labour market policies, investments in adult learning could be estimated at a total of

1.7% of GDP for the EU27.”%° Despite the methodological caveats, this measure comes closest
to an EU-wide mapping of financial investments in adult learning. The estimates for each

Member State were validated by the adult learning network.””* Because these estimates are
primarily based on self-reporting, it can be assumed that these tend towards the higher-end of
estimations; actual total investments may be below these estimates, but are unlikely to be
higher. This is also confirmed when compared to earlier aggregated estimates of adult learning

investments, which suggested a range of 0.8%-1.2% of GDP225, of which public investments
in most Member States tends to be less than half. The maximum level of estimated financing
in adult learning across Member States varies substantially, from less than 0.5% in RO to
almost 2.5% of GDP in Scandinavian countries.

2 OECD (2019), Getting Skills Right: Future-Ready Adult Learning Systems, based on Adult Education Survey

2016.
223

This builds on European Comission (2020), Workforce skills and innovation diffusion: trends and policy
implications. The variety of different systems, contributions and actors makes it difficult to compare actual
investments over time and across Member States. The collection of coherent and comparable data is further
complicated by the fact that public funding for adult learning is the responsibility of the central or state level in
around half of the Member States; in the other half regional or local governments also play a significant role in
supporting adult learning European Commission (2020), Achievements under the renewed European agenda for
adult learning (2011-2018), Report of the ET 2020 working Group on adult learning (2018-2020), page 37. No
data is available to estimate the investments of publicly financed non-formal adult learning outside the domain of
active labour market policies.

224Mapping of available instruments conducted by the adult learning expert network for the purpose of the 1A on

ILAs. See Annex 4 for more information.

“FiBS/DIE (2013), Financing the Adult Learning Sector.

88


https://www.oecd.org/fr/publications/getting-skills-right-future-ready-adult-learning-systems-9789264311756-en.htm
https://op.europa.eu/en/publication-detail/-/publication/5d231304-a9f6-11ea-bb7a-01aa75ed71a1/language-en
https://op.europa.eu/en/publication-detail/-/publication/5d231304-a9f6-11ea-bb7a-01aa75ed71a1/language-en
https://op.europa.eu/nl/publication-detail/-/publication/54555683-31e2-11ea-af81-01aa75ed71a1
https://op.europa.eu/nl/publication-detail/-/publication/54555683-31e2-11ea-af81-01aa75ed71a1
https://arhiv.acs.si/porocila/Financing_the_Adult_Learning_Sector-final_report.pdf

Figure A7.1 - Investments in adult learning as % of GDP
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Source: based on estimates suggested by European Commission (2020) 226, for individuals’ and
household expenditures on formal and non-formal learning (Adult Education Survey 2016),
expenditure on employee training by public and private employers (Continuing Vocational
Training Survey 2016), public investments based on expenditures in training as part of active
labour market policies (Labour Market Policies database).

Data in Figure A7.1 confirms the relatively low level of the public share of investments, below

0.5% of GDP. >’ Correspondingly, there are important private contributions to adult learning,
most particularly by employers. Substantially over half of the estimated investments can be
linked to employer contributions. This is estimated at over two-thirds of the total investments
in CZ, DK, FR, HR, IE, LU, MT, RO, and SI.

This data also highlights how member states with the highest levels of adult learning
investments also have considerably larger shares of public investments in adult learning than
member states with lower levels of investments in adult learning.

A review by experts pointed that the current levels of investments in adult learning is
inadequate for ensuring sufficient quality and access in adult learning in 23 out of the 27
Member States. The research literature also confirms that actively encouraging all adults to

learn would require additional investments, both of public and private nature’>". One in five
European firms for instance also indicate they have underinvested in training of their

2 European Commission (2020), Workforce skills and innovation diffusion: trends and policy implications. See
also European Commission (2020), Adult Learning Statistical Synthesis Report:, pp. 22-34.

These estimates for public investments in principle include EU support for active labour market policies, in
the form of ESF/YEI or otherwise. However, the extent to which these are fully reflected in the LMP database
figures and are reported as active labour market policies vary per Member State and per year, depending both on
data availability and definitions used. See for a detailed discussion for instance European Commission (2020),
Labour market policy Expenditure and participants.

*® Brunello and Wruuck (2020), Employer provided training in Europe: determinants and obstacles. IZA Institute
of Labor Economics.

89


https://ec.europa.eu/eurostat/web/microdata/adult-education-survey
https://ec.europa.eu/eurostat/statistics-explained/index.php?title=Glossary:Continuing_vocational_training_survey_(CVTS)
https://ec.europa.eu/eurostat/statistics-explained/index.php?title=Glossary:Continuing_vocational_training_survey_(CVTS)
https://ec.europa.eu/social/main.jsp?catId=1143&intPageId=3227&langId=en
https://op.europa.eu/en/publication-detail/-/publication/5d231304-a9f6-11ea-bb7a-01aa75ed71a1/language-en
https://op.europa.eu/en/publication-detail/-/publication/6d732970-5c68-11eb-b487-01aa75ed71a1/language-en
https://ec.europa.eu/social/BlobServlet?docId=22753&langId=en
http://ftp.iza.org/dp12981.pdf

workforce.””* National experts deemed investments only adequate in four Member States (AT,
EE, MT, NL).”*

The importance of investing in adult learning is further highlighted; because higher investments

move together with higher levels of participation.231 Moreover, the level of investment also
correlates with the relative difference in participation between those in atypical employment

and of other working-age adults.”*> Member States with higher investments in adult learning
(by public authorities, employers and individuals together) have lower inequalities in
participation between permanent workers and other adults aged 25-64, as presented in the
figure below. Member States that mobilise higher overall amounts of funding for adult learning
therefore not only see more often higher participation rates but also lower inequalities in the
participation rates between full-time permanent employees and other adults.

Figure A7.2: Correlation of participation in adult learning with % of GDP invested
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Source: Adult Education Survey 2016 for participation figures, financial estimates based on European
Commission (2020), who estimate for individuals’ and household expenditures on formal and non-formal learning
(Adult Education Survey 2016), expenditure on employee training by public and private employers (Continuing
Vocational Training Survey 2016), public investments based on expenditures in training as part of active labour

market policies (Labour Market Policies database).””

29 European Investment Bank, (2019), EIB Investment Report 2018/2019: retooling Europe’s economy - Key
findings..

% Individual (unpublished) country reports by Adult Learning expert network 2020, supporting DG EMPL.

! Both elements show a statistically significant correlation (Pearson’s r of 0.724 at p<.01).

2 Statistical significant correlation (Pearson’s r of -0.65 at p<.01).

2 European Commission (2020), Workforce skills and innovation diffusion: trends and policy implications.
Annex 8. See also European Commission (2020), Adult Learning Statistical Synthesis Report:, pp. 22-34.
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Figure A7.3 - Correlation between % GDP invested and differences in participation of key
groups
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Source: Adult Education Survey 2016 for participation figures, financial estimates based on European
Commission (2020), who estimate for individuals’ and household expenditures on formal and non-formal learning
(Adult Education Survey 2016), expenditure on employee training by public and private employers (Continuing
Vocational Training Survey 2016), public investments based on expenditures in training as part of active labour

market policies (Labour Market Policies database).234

1.2 Limited coverage of existing support schemes in terms of groups of adults and types
of training

In addition to the insufficient overall level of investment available for adult learning, systematic
gaps in coverage can be identified for specific target groups and for specific types of training.
Both elements are discussed in more detail below.

Limited coverage of groups of adults

The vast majority of participants in non-formal education and training do not have to pay

themselves for costs to participate; most often because such costs are covered by employers.235
Such investments in the skills of staff are done with a view on possible future productivity
gains and help explain the importance of the provision of job-related training among the overall
share of adult learning. Nevertheless, employers need to weigh possible future productivity

gains against the risk of poaching of trained workers by competitors.236 Such uncertainty
increases substantially when investing in training of part-time staff or staff on temporary

234

European Commission (2020), Workforce skills and innovation diffusion: trends and policy implications. Annex
8. See also European Commission (2020), Adult Learning Statistical Synthesis Report:, pp. 22-34.

2 European Commission (2020), Adult learning statistical synthesis report, p. 25.

?* See for instance: Mohrenweiser et al., (2013), Poaching and Firm-sponsored Training: First Clean Evidence,
Centre for European Economic Research.
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contracts.”’ The returns of training may not (fully) benefit the enterprise when an individual
works only part-time, and are more likely to be negative for staff in temporary contracts. As a
result, existing support for training mostly benefits individuals in permanent employment.
People without an employer, either because they are self-employed or unemployed or inactive,
also receive considerably less financial support to pursue adult learning. As shown below
(Figure A7.4), at the level of the EU individuals without a permanent contract consistently
mention costs as a reason for not participating in adult learning more often (30.9%) than those
with such a contract (22.3%).

Figure A7.4 - Share of respondents that want to train more and mention cost as a reason
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Source: authors, based on Adult Education Survey 2016. Other adults include other employees (employees with
a temporary contract, self-employed and family workers), as well as unemployed and inactive.

Figure A7.5 below summarises an expert judgment of the extent to which available financing
measures are an adequate support for different target groups. It confirms that financial support
for employees with regular contracts is more often in place than instruments for other groups,
such as self-employed, unemployed or inactive, as well as individuals in professional
transitions.

*" poulissen et al., , (2021), Employers' Willingness to Invest in the Training of Temporary Workers: A Discrete
Choice Experiment, Institute of Labor Economics (1IZA).
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Figure A7.5 - Adequacy of support per target group as assessed by experts
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Source: authors, based on mapping of available instruments conducted by Adult Learning expert network for the
purpose of the Impact Assessment on the Individual Learning Accounts initiative.

The size of an enterprise is also a relevant factor for the level of support for training its workers.
Data consistently shows that larger enterprises offer training opportunities to workers more

often than smaller enterprises.238 The OECD estimates that staff in SMEs participate in 50%

fewer training activities than those of larger firms.” The European Company Survey showed
that small establishments were most likely to train less than 20% of their workers during

working time, while large establishments were least likely to do s0.”*° SMEs often find it
difficult to financially support learning activities and ensure replacement of staff, due to their
small size and the relatively high costs for training. Larger companies more often have
explicitly developed career plans and internal growth opportunities, linked to training budgets
and specific training programmes.

Finally, individuals who want to pursue training without the financial support from an
employer face greater difficulties to finance it. As a proxy, an analysis of Eurofound’s Survey
on Living Conditions highlights how people at risk of poverty mention the costs of training as

barrier for participation almost three times as much as other respondents.241 The available
public support measures insufficiently help reducing cost barriers to participation (Annex 8.2).

Limited coverage of types of training

The dominance of employer-sponsored training has implications for the types of training
supported. Employer-sponsored investments in the skills of staff can be expected to prioritise
the types of training that are firm-specific and directly benefit productivity levels of the
enterprise. There is not incentive to support training on transversal skills, which could help a

28 Cedefop (2019), Continuing vocational training in EU enterprises: Developments and challenges ahead.
* 0ECD (2013), Qverview of training and skills development in SMEs.

° Eyrofound and Cedefop (2020), European Company Survey 2019: Workplace practices unlocking employee

potential, page 92.

2 Based on 2016 SILC module, available at Eurostat.
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worker to maintain his/her employability in the long run, even by changing company or sector.
This is reflected in the relative small share of employer-sponsored training dedicated to more

transversal skills of employees, such as general IT skills.?* The Continuing Vocational
Training Survey in 2015 for instance shows that only 13% of training by employers is focused
on more transversal skills, such as general IT skills, and less than 1% on numeracy and literacy
skills. The selective coverage of specific types of training risks insufficiently allows individuals
to prepare for future shifts in skills demands when job stability has decreased in most EU

countries,243 which increases in job mobility, as the evidence from the OECD suggests. This
trend is particularly evident among workers with lower qualifications.

1.3 Barriers to devoting time to training

Conflicting commitments of individuals and insufficient time available for training are
important barriers to participation, as shown in the figure below. Time is one of the most often
mentioned barriers by permanent employees (46.3%), and to a lesser extent by other adults
(38.1%). This section presents evidence on barriers to devoting time to training from the
perspective of employers. Personal reasons that limit individuals from devoting time to training
also affect participation and are discussed under driver 2 (motivation).

Figure A7.6 - Share of respondents that want to train more and mention conflicting
schedules as a barrier
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Source: authors, based on Adult Education Survey 2016. Other adults include other employees (employees with a temporary
contract, self-employed and family workers), as well as unemployed and inactive.

The relatively high short-term costs of freeing an individual from the workplace to learn and
investing in an employee’s training contributes to a possible misalignment of incentives for
employers, and can act as important barrier to participation in adult learning. A Cedefop
mapping shows how access to training leave provisions was much more available to workers

22 European Commission (2020), Facing the Digital Transformation: are Digital Skills Enough? The Continuing
Vocational Training Survey in 2015 for instance shows that only 13% of training by employers is focused on
more transversal skills, such as general IT skills, and less than 1% on numeracy and literacy skills.

2 Particularly when controlling for ageing of the workforce. See OECD (2019), Employment Outlook: The Future
of Work., chapter 3.
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with open-ended employment relationship, with some minimum work experience or minimum

duration of the employment relationship).244 Employees in SMEs face more often considerable
difficulties in organising the training leave practice, i.e. in terms of organisation of the work
and possible (temporary) replacements. This is reflected in their lower participation rates in
learning. Respondents to the 2020 Cedefop perception survey confirm this possible relation to
participation; 90% of respondents at the EU level think that flexible working hours or time off
work can encourage more adults to participate in work-related learning and training.

Figure A7.7 - Respondants in agreement that flexible working hours would encourage
participation in training — by employment status
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Source: Cedefop Perception survey (2020).

The existence of a right to training leave can also reduce the timing constraints that act as
barriers to training.

In 2020, a total of 22 of 27 EU Member States had some form of national legislation on paid
training leave, of which twelve are bound by the 1974 ILO convention on paid training

leave.”*. While actual implementation of the provisions for training leave varies considerably,
an evidence review shows how the take-up of paid education leave schemes across the EU has
been rarely above 1%. This is confirmed by European trade unions in particular, who in the
public consultation highlighted the limits of practical implementation of training leave
provisions across most Member States. Furthermore, adult learning experts underline that the
current way (paid) training leave provisions are organised further contributes to the existing
differences in participation between permanent employees and individuals with other types of
contracts or unemployed.

1.4 Fragmentation of existing support

Responsibilities for adult learning policy are often divided across several ministries and
agencies (e.g. education, social affairs, labour, migration, justice) and several levels of policy

** The discussion in this paragraph draw on Cedefop (2012), Training leave. Policies and practice in Europe,
and input by the adult learning expert network.

% |LO (1974), C140 - Paid Educational Leave Convention, 1974 (No. 140).
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making (municipal, regional, national)246. This often results in a situation where adult learning
policy is fragmented, which may have implications for the effectiveness of support measures.

Figure A7.8 - Overview of adult learning expert mapping — fragmentation of financial

support
0% 10% 20% 30% 40% 50% 60% 70% 80% 90% 100%
MS with high participation (>45%) in AL 6 1
MS with medium participation in AL 4 3
MS with low participation (<33%) in AL n =z 5

B Not fragmented To some extent fragmented Fragmented

Source: authors, based on mapping of available instruments conducted by Adult Learning expert
network for the purpose of the Impact Assessment on the Individual Learning Accounts initiative.

Fragmentation of support measures is a challenge in a majority of Member States, and is more
common in those with lower participation rates. The impacts of the fragmentation that results
from too specific support measures become obvious when individuals do not neatly fit into the
predefined categories of that policy. Related to this are limitations to the types of training that
are often attached to support measures; support measures for training unemployed generally do
not cover the cost of longer-term and/or formal education programmes, regardless of the

specific needs of the individual.”"’

The issue of fragmentation is also highlighted as a specific challenge for the sub-sector of adult
learning in the workplace. A 2016 mapping by experts in adult learning shows that only two
Member States (HU and LU — both with participation rates above the EU average) have
comprehensive policies in place supporting adults learning in the workplace, whereas 11
Member States have in place policies that are not sufficiently coordinated or only partially

. . 248
cover the area of learning in the workplace.

The fragmentation of supporting policies for adult learning particularly poses a problem to
effectively encourage participation of those in more vulnerable situations. An isolated policy
measure may address a single barrier to participation, but if it does not help lifting the multiple
barriers at the same time, it may not effectively help improve participation. Besides coherent
financial support for training more vulnerable groups also depend on support for other types of
costs, such as those related to subsistence, childcare or transportation. Systems where support
is coherently offered are more able to support individuals reconcile private family
responsibilities with work and / or training responsibilities, which leads to higher participation

240 European Commission (2018), Promoting adult learning in the workplace - Final report of the ET 2020
Working Group 2016 — 2018 on Adult Learning.

2 Highlighted for instance the German and Italian country reports of Adult learning network.

28 European Commission (2017), Analysis of self-reported country factsheets from Member States on adult
learning in the workplace. Produced by ET2020 working group.
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rates in training, of both women and men.?*® In addition, potential beneficiaries, in particular
vulnerable groups, neeed to be aware of the support measures. Fragmented support policies
make this more challenging and risk excluding target groups, as it complicates communication
efforts when reaching out to them.

Note that fragmentation is not necessarily the same as decentralisation. Decentralised support
measures do not necessarily fragment support from the perspective of individuals. As long as
individuals can apply for complementary support measures in a single place (either with the
central authorities, or decentralised), fragmentation is not an issue.

2. Driver 2: Limited incentives and motivation of individuals

A second driver that limits participation in training is the limited incentives and motivation
to take up training. Studies consistently identify roughly 80% of non-participants that are not
willing to participate in training (which corresponds to an estimated 45% of the adult

population).250 This makes it particularly relevant to better understand the factors that
contribute to individual’s motivation.

The value of learning is largely uncontested, not only in terms of its potential to contribute to
economic growth and social inclusion, but also at the individual level, in terms of labour market
position, wage growth, job satisfaction and wellbeing. The various benefits of learning are
widely recognised by European workers. As shown in Figure A7.9 below, no less than 96% of
individuals across the EU agreed that learning throughout life is an important value, with only
minor differences across Member States (the lowest value still reaches 88%). There are some
minor differences when comparing the intensity with which employees doing predominantly
manual work agree (73% totally agree) compared to employees whose work is not
predominantly manual (81% totally agree). Self-employed appear to value the importance of
learning throughout life the most (83% totally agree).

29 Massing and Gauly (2017). Training Participation and Gender: Analyzing Individual Barriers Across Different

Welfare State Regimes. Adult Education Quarterly, 266-285.
% We draw mainly on the Adult Education Survey, conducted among all EU Member States. However, similar

shares are reported by the OECD Survey of Adult Skills (PIAAC) survey, see for instance OECD (2021), Skills
QOutlook 2021, Chapter 4.
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Figure A7.9 — Respondents that agree that lifelong learning is important — by type of work

All (EU) 78% 18% |
Without a paid activity 77% 18% [ N
Employee - manual work 73% 22% |
Employee - non-manual work 81% 17%
Self- employed 83% 15% |
M Totally agree
B Tend to agree 0% 20% 40% 60% 80% 100%

Tend to disagree
M Totally disagree

Source: Cedefop Perception survey (2020).

However, existing survey data and evidence from the literature do not allow to determine
conclusively if disengagement from training stems from lack of interest in any form of training
opportunity or rather indicates a mismatch between the preferences and interests of the

individual and the existing supply of training.251 An assessment of the former have been a

traditional focus of the literature on psychological barriers.”” However, given the high
importance adults give to training in general terms, it can be assumed that at least a relevant
share of disengaged individuals could be motivated to engage in training if the various barriers
that contribute to a mismatch and limit their participation are addressed.

This section starts by reviewing in more detail the willingness to participate across Member
States. The figure below points to considerable differences across Member States. The share
of non-participants that are not interested in training varies substantially. These differences can
not be explained by looking only at macro-level characteristics of Member States’ education
and training systems. Instead, it is important to zoom in on micro-level behavioural aspects and
how existing policies affect these.

' OECD (2021), Skills Outlook 2021, chapter 4.

2 Cross (1981), Adults as Learners. Increasing Participation and Facilitating Learning.; Knapper and Cropley
(2000), Lifelong Learning in Higher Education. 3rd ed. Kogan Page; Pont(2004), Improving Access to and
Participation in Adult Learning in OECD Countries, European journal of education, p.31-45.
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Figure A7.10 - Willingness to participate in adult learning — by Member States
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Source: Adult Education Survey 2016

A recent OECD analysis of the OECD Survey of Adult Skills (PIAAC) survey found that
workers with atypical contracts were significantly less likely to be willing to participate than

workers with a permanent contract’”>. Other individual-level factors that influence willingness
to train include education level, job tenure and contract status. Individuals that are not in stable
employment may not immediately be able to transform the benefits training into wage
increases; for them the benefits of training are more diffuse and possibly less visible and offer
therefore less of an incentive for participation. This suggests that lack of motivation to engage
in training also explains low participation, particularly for more vulnerable groups.

There are a number of reasons that can help explain why the willingness to train is lower among
individuals in atypical employment and lower skillednotably the limited information and
transparency about the available support and training offer, uncertainty about their quality
and recognition in the labour market, and insufficient tailoring of training offers to
individual needs.

2.1 Limited awareness of own skills needs

Without sufficient information about the types of training available and the support available
to enrol in it, individuals struggle to assess what training could be relevant and how they could
benefit it. It can be difficult for individuals to recognize their own learning needs, which makes

it even more challenging to subsequently identify relevant training programmes.254 In a recent
Cedefop Survey, individuals that do not want to participate in training often indicate not to see
the benefits of possible training programmes and do not feel that their competences fall short
for their work. Some 28% of all respondents in work say that they lack some technical skills

** OECD (2021), Skills Outlook 2021, chapter 4.

OECD (2015), Adults with low literacy and numeracy skills: A literature review on policy intervention. OECD
Education Working Papers.
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and 22% some general skills to carry out their job at the required level, as presented in the
figure below. There are some minor differences between workers, depending on their type of
work; manual workers in higher numbers indicated that they lack both technical skills (33%)
and general skills (31%).

Figure A7.11 - Self-reported missing skills — by type of work

100% E— — — r—
5 90%
80% 9
b 0% 42% Cl 47% 48%
S 60% \
ke m No answer
c 50%
2 0,
S 40% 20 30% 6% 25% 31% 26% B Totally disagree
(%]
o 30% Tend to disagree
s 20% LS 19% 20% 17% 7% :
X 0% . 0 " W Tend to agree
it 11% 8% 13% 9% 6% ° W Totally agree
Self- Employee - Employee - Self- Employee - Employee -
employed non-manual manual work employed non-manual manual work
work work
Missing technical skills Missing general skills

Source: Cedefop Perception survey (2020).

These findings are also replicated in other sources. Eurofound’s Working Conditions survey
shows that 14% of respondents for the entire EU believe that they need further training to cope

with daily duties in their work.”> On the employer’s side on the other hand, 77% of companies
mentioned in 2019 the scarcity of skilled staff as the most frequent reason to limit long-term

investments.”> When interpreting these findings, it is important to be aware of the possible
bias of such surveys among both employees and employers. There is always the possibility that

employees overstate their skill levels (either deliberately or by lack of actual comparison).257
Employers, on the other hand, may have an incentive to overstate skill shortages, or may
experience difficulties in identifying the required skills for other — unrelated — reasons (such as
the terms and conditions of its employment offer, instead of the actual supply of skills in the

labour market).258 Still, the overall trend suggests that without adequate guidance, workers face
challenges determining their own training needs. An individual may not be aware of the types
of skills needed, or could for instance review their skills needs based on a relatively short time
horizon.?® This perceived lack of urgency can be exacerbated by the fact that it is hard to gauge
what impact future developments will have on skills needs in their own jobs or in other

25 Eurofound, European Working Conditions Survey 2016, online data viewer.

26 European Investment Bank (2019), _EIB Group Survey on Investment and Investment Finance 2019: EU
Overview , p. 19.

27 Cedefop (2021), Understanding technological change and skill needs: skills surveys and skills forecasting.
Cedefop practical guide 1, page 21.

% Gambin et al. (2016). Research to understand the extent, nature and impact of skills mismatches in the
economy. Department for Business Innovation and Skills.

259Grijpstra et al. (2019). Belemmeringen voor deelname aan Leven lang ontwikkelen. Panteia.
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occupations or sectors.”® Guidance and support help influence such attitudes, and the existing
support structures in (larger) enterprises for employees are one explanation of the differences
in attitudes between individuals in permanent employment and those in more atypical

. . 261
employment situations.

Workers themselves confirm this. A total of 90% of respondents across the EU agree that more
information and guidance would encourage more adults to participate in work-related learning
and training, with limited differences between respondents from different Member States. 53%
of manual workers totally agree , while the group of non-manual employees does so less often
(45% totally agree); possibly this group already receives better guidance than manual workers
and therefore looks for other types of support.

Figure A7.12 — Respondants that agree that more information and guidance would increase
participation— by type of employment situation
All 6% "
Without a paid activity | Y e 5.
Employee - manual work | O 57
Employee - non-manual work 8% I
Self- employed 6%l

0% 20% 40% 60% 80% 100%
M Totally agree H Tend to agree Tend to disagree M Totally disagree B No answer

Source: Cedefop Perception survey (2020).

2.2 Limited transparency and information about training offers

Another challenge for participation is to identify training programmes that match training
needs. Individuals without concrete support from employers or other forms of guidance face
more uncertainties in doing so.

34% of respondents in the EU (totally) disagree that they are well-informed about organised

work-related training activities, against a total of 60% that (totally) agrees.262 Those with an
employment relation are more positive about the available information on training activities.
As can be expected, people in a salaried position considerably more often turn to their

260 . .
Maslowski (2019). Grenzen aan een leven lang leren, Sociaal en Cultureel Planbureau.

' 0ECD (2011), Leveraging Training Skills Development in SMEs: An Analysis of the West Midlands, England,

UK, OECD Local Economic and Employment Development (LEED) Papers.
262Cedefop (2020), Perceptions on adult learning and continuing vocational education and training in Europe.

Second opinion survey — Volume 1. Member States. Cedefop reference series. The remaining 6% did not provide
an answer.
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employers for advice and guidance (see Figure A7.13).263 This is also confirmed by results

from the Adult Education Survey, which shows that employees slightly more often report to

receive support in guidance than other types of workers. 204

Figure A7.13 - Possible sources for advice and guidance about adult learning
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Source: Cedefop Perception survey (2020).

Most individuals pointed to internet as the best source about adult learning and CVET.” While
this highlights the potential of internet to empower individual citizens in taking control of their
own learning trajectory, it does not always ensure that individuals actually find the types of
training they are looking for.

Figure A7.14 below shows the extent to which different groups of individuals are able to find
a suitable training offer. In some cases, individuals may not be able to find a suitable offer
because it is simply not there; there may be certain supply-side constraints that reduce the
availability of relevant trainingThe differences between different groups suggest that at least
to some extent, the ability to find relevant training is related to the types of support in place. A
total of 14.7% of individuals with a permanent contract refer to the lack of a suitable offer as
reason for not participation in adult learning, against 18.4% of all adults without permanent
contracts.

20 Interestingly, guidance by employment agencies (such as Public Employment Services, or other types of
counselling) is mentioned less often as a good source for guidance by unemployed (29%) than individuals in
manual work (34%).

% Not presented in figure here. Based on analysis of special extract of Adult Education Survey 2016.

29 Self-employed and non-manual employees most often point to the internet as the best source for information
(71% and 73% respectively), which is considerably lower for manual employees and individuals out of
employment (64% and 53% respectively). Cedefop (2020), Perceptions on adult learning and continuing
vocational education and training in Europe. Second Opinion survey — Volume 1. Member States. Cedefop
reference series.
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Figure A7.14 - Share of respondents that want to train more and mention lack of suitable
offer as a reason
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Source: authors’ analysis, based on custom extract of Adult Education Survey 2016.

The relevance of ensuring the provision of guidance as a way to contribute to participation in
adult learning is further underlined in the figure below, which compares the overall
participation rate in adult learning against the share of individuals that had not received
information or advice on learning possibilities, also based on the Adult Education Survey. The
result is a strong negative correlation, showing that Member States with lower shares of
individuals without access to advice / guidance are generally the ones where participation rates
are higher.
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Figure A7.15 — Rate of participation (last 12 months) and access to free guidance on
learning possibilities
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Source: Special extract from Adult Education Survey 2016

Policies and practices in the field of career guidance have undergone considerable changes over

the last years and increasingly receive policy attention.”” A recent mapping by adult learning
experts identified that public or legally mandated offers for career and guidance in learning

were present in almost all Member States, as presented in the figure below.”®’ Despite the
broader introduction of such an offer for guidance, the mapping shows that there is still
considerable room for improvement, particularly for adults not in permanent employment.

A practical example of how guidance can be offered in direct response to the prominence of
the use of the internet in looking for training offer can be an online database that lists training
opportunities. As shown in Figure A7.16 below, such a database is available in roughly half of
the Member States and more often in Member States with higher participation rates. A review
of guidance practices across shows how the offered support is fragmented and does not always

benefit all target groups equally.268

?® See for instance European Commission (2020), Lifelong guidance policy and practice in the EU: trends,

challenges and opportunities.
*"DG EMPL Adult Learning network expert mapping in 2019 / 2020 in preparation for the IA.

% See for instance European Commission (2020), Lifelong guidance policy and practice in the EU: trends,
challenges and opportunities.
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Figure A7.16 - Overview of adult learning expert mapping — availability of guidance and
database
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Source: authors, based on mapping of available instruments conducted by Adult Learning expert network for the
purpose of the Impact Assessment on Individual Learning Accounts initiative.

2.3 Uncertainties about quality and recognition

To provide potential learners with information on content, quality and recognition of training
programmes, quality assurance systems have an important role to play, and contribute at least

indirectly to participation in Iearning.269 Across the EU 87% of respondents to a CEDEFOP
survey on the matter are of the opinion that increased quality standards would encourage

participation in work-related training.270

For this reason, attention for quality standards and quality assurance systems has been on the

European agenda for years.271 Member States have increasingly implemented regulations and
policies to improve quality assurance in adult learning. Particularly under the influence of
EQAVET, considerable development and improvements in terms of quality assurance can be

identified across the EU.”" However, EQAVET developments tend to be restricted to initial
VET programmes, and a majority of EU countries has not put in place a system-level quality

209 European Commission (2019), Adult learning policy and provision in the member states of the EU: a synthesis

of reports by country experts, p.119.

21 Cedefop (2020), Perceptions on adult learning and continuing vocational education and training in Europe.

Second Opinion survey — Volume 1. Member States. Cedefop reference series.
an European Commission (2013), Developing the adult learning sector: Quality in the adult learning sector.

?" See the background paper of the EQAVET Peer Learning Activity on Quality Assurance in continuing
vocational education and training (CVET) on 27-28 April 2021.
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assurance framework for non-formal training.273 Being non-formal (i.e. outside the formal
education system), it typically comes with less regulations, requirements, and standards. Even

so, there are differences in quality approaches across the EU.”™ The recent mapping of formal
and non-formal learning by DG EMPL’s Adult learning expert network highlights these
differences. As shown in the figure below, quality assurance for formal programmes is
consistently more established than in non-formal programmes. At the same time, quality
assurance is also more often found for nonformal programmes in Member States with higher
participation rates in adult learning.

Figure A7.17 - Overview of adult learning expert mapping — availability of quality assurance
mechanisms in formal and non-formal programmes
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Source: authors, based on mapping of available instruments conducted by Adult Learning expert network for the
purpose of the Impact Assessment on Individual Learning Accounts initiative.

The availability of quality assurance for adult learning programmes can increase transparency
and communicate trust in the quality of the education on offer. The absence of such provisions
is reflected in individual’s perceptions of the quality of adult learning in their countries.
Cedefop’s recent perception survey shows that, although people more often describe quality of
adult learning as good (69%) rather than bad (24%), substantial number of citizens in several
EU countries are not confident about the quality of their national adult learning system, even
in some of those which have quality assurance provisions for non-formal learning

programmes.m. No significant differences appear between different types of workers and
workers with different types of contracts.

2 EQAVET (2020), Peer Learning Activity on Quality Assurance in continuing vocational education and
training: background paper.

" OECD (2021), Improving the Quality of Non-Formal Adult Learning: Learning from European Best Practices
on Quality Assurance, Getting Skills Right.

2 Cedefop (2020), Perceptions on adult learning and continuing vocational education and training in Europe.

Second Opinion survey — Volume 1. Member States. Cedefop reference series.
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Figure A7.18 - Perceptions about quality of adult learning — by type of employment situation
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Source: Cedefop Perception survey (2020).

Member States with higher participation rates in adult learning are also by and large the
Member States where learners are more positive about the quality of adult learning system
(Figure A7.19). Even if there are no data to determine the exact causal mechanism, it can be
concluded from the figure below that quality is a relevant factor.

Figure A7.19 —Participation and share of respondents that rate quality of adult learning as

bad
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Source: authors’ analysis, based on custom Adult Education Survey 2016 extract (participation in the last 12
months, excluding guided on the job training) and Cedefop Perception survey (2020).

In addition to the quality assurance, it is just as important that the learning outcomes of training
programmes are recognised, and that future learners know in advance how the anticipated
learning outcomes will be assessed by a potential future employer.
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Particularly in non-formal training however, uncertainties about the recognition of learning
outcomes are common. A recent OECD working paper points that the productivity gains for
companies from non-formal training of employees substantially outweigh the wage effect for
individuals, partly because individuals are not able to communicate the value of this training

to other employersm. If such uncertainties about the value of learning outcomes persist, these
can have a demotivating effect on individuals to participate in training, particularly if they have
to cover (part of) the costs themselves. Without a common standard to signal the value of
training, individuals may not fully be able to recoup their investment of time (and possibly
money) in the form of higher wages or better career prospects more generally.

Systems for the validation of prior learning can be a way to offer such a ‘common standard’,
allowing individuals to prove that they acquired certain competences or learning outcomes.
However, like quality assurance, provisions for and access to such systems of validating prior
learning vary considerably across and within countries. Individuals and employers are too often

. . . 277
unaware of the potential value of newly acquired learning outcomes.

In this respect, the recent evaluation of the Council Recommendation on the validation of non-

formal and informal Iearning278 points to substantial progress, but also identified the limits of
its support for individuals to ensure a better use of validation opportunities. Progress has been
particularly fragmented in terms of the provision of information on available validation
opportunities. In response, the evaluation highlights how for disadvantaged groups, the costs,
complexity and length of validation processes, service fragmentation (e.g. offered to for certain
qualifications, or certain groups), and the perceived low value of validation in certain countries

continue to limit opportunities for individuals to take advantage of them.”” In just over half of
Member States experts identified relevant policies, with one-third where these existing

initiatives for recognition of prior learning were identified as a strength.280

2.4 Insufficient tailoring of training offers to individual needs

The training offer may insufficiently respond to specific individual needs, for instance in terms
of form and length and is unlikely to make further positive contributions to individual
enrolment in such training, even if they are actively looking for that training. Another
possibility is that the content of adult learning programmes is insufficiently tailored to
individual needs. Adult learning needs to be specifically tailored to trigger adults to engage in
learning, particularly when addressing more disadvantaged learners.

" OECD (2019), Returns to different forms of job related training, OECD Social, Employment and Migration

Working Papers.
277

OECD (2010), Recognising Non-Formal and Informal Learning: Outcomes, Policies and Practices.

2 European Commission (2020), Study supporting the evaluation of the Council Recommendation of 20
December 2012 on the validation of non-formal and informal learning.
2 European Commission (2020). Study supporting the evaluation of the Council Recommendation of 20
December 2012 on the validation of non-formal and informal learning.

20 European Commission (2019), Adult learning policy and provision in the member states of the EU: a synthesis
of reports by country experts, p.114.
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Difficulties to combine training with other commitments — such as work, family responsibilities,
or other — is consistently among the most cited reasons of individuals that do not participate in

. 281 - . .
training. ~ These difficulties are more commonly found among atypical workers, who as a

consequence participate less in adult education programmes.282 Conflicting family
responsibilities feature as an important barrier to participation in adult learning, particularly for
part-time workers (41.1%) and to a lesser extent for self-employed (35.8%), as shown in the
figure below. Self-employed also mention scheduling conflicts often (50.1%). Intuitively,
scheduling problems are mentioned considerably less often by unemployed or inactive
individuals (13.4%), compared to other groups.

Figure A7.20 - Share of respondents that want to train more and mention distance, family
and/or schedule as a barrier
B Employee with permanent job - fulltime
60 B Employee with permanent job - parttime
Employee with temporary job

50 m Self-employed and family worker
m Unemployed / inactive

40
30
20
o ||| B
0

Distance Family reasons Schedule

% respondents that metnioned
barrier(s) to training more

Source: authors’ analysis, based on Adult Education Survey 2016.

Other practical reasons, such as the distance of the training location from home or workplace
are also relevant, yet are mentioned less often. Learners indicated in Cedefop’s most recent
perception survey on adult learning and CVET in Europe that better adaptability of training to

individual learning needs would encourage participation in work-related training.283 Self-
employed individuals were slightly more pronounced about the potential to encourage
participation (52% totally agree) than employees (48% of non-manual workers and 50% of
manual workers totally agree). Attention for family responsibilities as a way to encourage
participation in adult learning is highlighted most by individuals out of paid employment (57%
totally agree), and slightly less so by non-manual employees (50% totally agree).

2 Cedefop (2020), Perceptions on adult learning and continuing vocational education and training in Europe.
Second Opinion survey — Volume 1. Member States. Cedefop reference series.

*2 OECD (2019), Individual Learning Accounts: Panacea or Pandora's Box?

2 Cedefop (2020). Perceptions on adult learning and continuing vocational education and training in Europe.
Second Opinion survey — V. 1. Member States. Cedefop reference series.
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Figure A7.21 — Factors that could encourage participation — by type of work
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Source: Cedefop Perception survey (2020).

Difficulties in tailoring delivery mode to trigger adults to engage in learning. Tailoring the
mode of delivery requires an understanding and responding to the practical barriers potential
participants in learning encounter and to what makes learning easier or more difficult for some,

and can make learning a desirable activity.284 To overcome this challenge, some Member States
have already worked on increasing flexibility of training offer, for instance by encouraging the
offer of different forms of distance learning, forms of blended learning, modular and part-time
learning provision, or allowing providers to offer the types of training that best fit their learners’
needs. Others put in place new forms of entrance exams for those who do not fulfil the
traditional entrance criteria but who have gone through VET and apprenticeship routes. A
review of recent policy developments by the Adult Learning Expert network shows that the
results of these efforts are not uniform, and some Member States have not shown much
progress in supporting the introduction of more tailored training programmes. In a well
functioning market, education and training providers would have a clear incentive to offer
programmes tailored to the needs of individuals. However, in the current context, it is not the
individual, but their employer or Public Employment Services that choose training
programmes. As a result, adult learning programmes are still primarily offered in more
traditional forms of training. For just under half of Member States, examples were identified

of introducing innovation in the delivery of Iearning.285

Also, an increase in the use of digital learning tools could further address this particular barrier,
for instance through blending innovations with more traditional forms of adult learning. Such
developments come in response of persisting differences between Member States in adult skill

2 European Commision (2019), Adult Learning policy and provision in the Member States of the EU, A synthesis
of reports by country experts, page 118.

2% European Commision (2019), Adult Learning policy and provision in the Member States of the EU, A synthesis
of reports by country experts, page 118.
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levels, access to ICTs, the availability of relevant content, and in the development of educators’

innovative learning skills and competences.286 Such differences have considerable implications
for the possibilities of increasing flexible training offer for adult learning. In recent years,
attention for digital tools to increase the flexibility of adult learning has considerably increased,

for instance reflected in the EC’s first Digital Action Plan, adopted in 2018 and its successor

launched in 2020.%'

The response to COVID-19 restrictions and school closures forced a shift to emergency modes
of digital education and training, resulting in a large number of adult learners dropping out

during the transition to online learning and a drop in overall adult learning participation as

measured in the Labour Force Survey (for EU-27, from 10.8% in 2019 to 9.2% in 2020).”*

While it is too soon to draw firm conclusions on the impacts of this response on participation
figures, participation is likely to rebound once COVID-19 restrictions are lifted and the induced
push towards increasing online provision provides opportunities for an improved tailoring of
adult learning provision to individual needs.

ANNEX 8: BASELINE SCENARIO

This Annex presents relevant existing or planned instruments and initiatives at EU and Member
State levels, and discusses the extent to which they can be expected to make progress towards
the specific objectives of this initiative in the baseline scenario, i.e. in the absence of additional
policy efforts resulting from the present initiative. It concludes with a discussion of how adult
learning participation rates and inequalities across groups are expected to evolve until 2030 in
the baseline scenario, against which the expected impacts of the policy packages are assessed.

1. The existing EU instruments

Adult learning has always been part of the EU vocational training policy, though for a long
time it has only meant skills development of adult workers. The 1963 Decision on a common

vocational training policy289 stated that its ten “general principles must deal with the training
of young persons and adults” (first principle) in the workforce and promoted vocational training
“suitable for the various stages of working life” (second principle, paragraph (f)). Adult
vocational skills development retains all its relevance today: while the concept of vocational

education and training (VET) has evolved, the 2020 Council Recommendation on VETZQO, an
action of the European Skills Agenda, “aims to equip young people and adults” with the skills
required on the labour market. The Recommendation is likely to generically contribute to

206 European Commission (2015). Adult Learners in Digital Learning Environments - Final Report.
*" Digital Education Action Plan (2021-2027).

?® Communication from the Commission to the European Parliament, the Council, the European Economic and
Social Committee and the Committee of the Regions Digital Education Action Plan 2021-2027 Resetting
education and training for the digital age (COM/2020/624 final) and Eurostat trng_Ifse 01.

?®® Council Decision 63/266/EEC of 2 April 1963 laying down general principles for implementing a common

vocational training policy.
?* Council Recommendation of 2 November 2020 on vocational education and training (VET) for sustainable

competitiveness, social fairness and resilience, (2020/C 417/01), p.1.
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increase participation in training, including adult participation. However, while it invites
Member States to make use of EU funds and programmes for reforms or investments in VET,
it does not address the issue of financial support to individuals, which would therefore not be
part of its implementation.

Since 2000, several European policy initiatives have highlighted the relevance of adult learning
in a wider sense, including, but not limited to vocational skills development: the memorandum

on lifelong learning in 2000291, the Barcelona Council conclusions of spring 2002292, the
Communication on making lifelong learning a reality in 2002°* and the Council Resolution of
27 June 2002 on lifelong Iearningm, the 2006 Commission Communication and the 2007
Action plan on adult Iearningzgs, the Council conclusions on adult learning of 2008. **In 2011,

the Council adopted a resolution on a renewed European agenda for adult Iearningzw, which
aimed to bring fresh impetus to this important area of education, setting out a long-term vision
in this field up to 2020, integrated in the ET 2020 strategic framework for policy cooperation

in education and trainingzgg, and established several short-term priorities to be achieved by
2014, then revised in 2015. The agenda has been the EU policy framework for adult learning

in the last decade”™. In these documents, the concept of adult learning is extended to the entire
adult population, going beyond those active in the labour market. The baseline scenario hence
covers well EU policy support for the provision of adult learning, ie. the “supply side”.
However, this EU policy support does not directly address the need to support the demand for
participation in learning. This is why the policy options presented in this report focus on the
demand for learning.

One EU initiative that was aimed among other to support the demand in learning is the Council

Recommendation on validation of non-formal and informal Iearningsoo, which was
adopted in 2012. It called for Member States to take action by 2018 to ensure that everybody
had access to validation opportunities. Such opportunities can support the demand of adult
learning. On the one hand, when validation opportunities are available their main beneficiaries

! commission Memorandum of 30 October 2000 on lifelong learning (SEC(2000) 1832 final).

292 Presidency conclusions, Barcelona European Council 15 and 16 March 2002 (C/02/930).

23 Communication from the Commission Making a European are of lifelong learning a reality, (COM(2001)678
final).

21 Council Resolution of 27 June 2002 on lifelong learning (2002/C 163/01)

295), Communication from the Commission on adult learning: it is never too late to learn, (COM (2006) 614 final);
Action Plan on Adult Learning: it is always a good time to learn, (COM (2007) 558 final).

28 Council conclusions of 22 May 2008 on adult learning (2008/C 140/09)

#" Council Resolution of 28 November 2011 on a renewed European agenda for adult learning, (2011/C 372/01)
. p. L.

** Established through the Council Conclusions of 12 May 2009 on a strategic framework for European
cooperation in education and training (ET 2020).

% Cf. the Report of the ET 2020 Working Group on Adult Learning (2018-2020).

%% Council Recommendation of 20 December 2012 on the validation of non-formal and informal learning.

112


https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=LEGISSUM%3Ac11047
https://ec.europa.eu/commission/presscorner/detail/en/PRES_02_930
https://ec.europa.eu/commission/presscorner/detail/en/PRES_02_930
https://eur-lex.europa.eu/LexUriServ/LexUriServ.do?uri=COM:2001:0678:FIN:EN:PDF
https://eur-lex.europa.eu/LexUriServ/LexUriServ.do?uri=COM:2001:0678:FIN:EN:PDF
https://eur-lex.europa.eu/LexUriServ/LexUriServ.do?uri=OJ:C:2002:163:0001:0003:EN:PDF
https://eur-lex.europa.eu/LexUriServ/LexUriServ.do?uri=COM:2006:0614:FIN:EN:PDF
https://eur-lex.europa.eu/LexUriServ/LexUriServ.do?uri=COM:2007:0558:FIN:EN:PDF
https://eur-lex.europa.eu/LexUriServ/LexUriServ.do?uri=OJ:C:2008:140:0010:0013:EN:PDF
https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:32011G1220(01)&from=EN
https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:32011G1220(01)&from=EN
http://eur-lex.europa.eu/LexUriServ/LexUriServ.do?uri=CELEX:52009XG0528%2801%29:EN:NOT
http://eur-lex.europa.eu/LexUriServ/LexUriServ.do?uri=CELEX:52009XG0528%2801%29:EN:NOT
https://op.europa.eu/en/publication-detail/-/publication/3064b20b-7b47-11e8-ac6a-01aa75ed71a1/language-en/format-PDF
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=celex%3A32012H1222%2801%29

are adult workers, who may then be more motivated to join organised learning opportunities;
on the other hand, the lack of validation opportunities is one of the reasons why people may
not engage in learning pathways, as the skills they would develop risk not being recognised.
While good validation opportunities might encourage more adults to participate in learning,
engaging in validation may be a burden for individuals, demanding time, effort and often
money. Indeed, the evaluation of the 2012 Recommendation on validation found that “if there
IS no active support to individuals, such as paid leave or a financial contribution, they may not
be able to engage in validation”. The evaluation further finds that “‘fewer people than expected
have engaged in validation, despite larger provision of opportunities and guidance” and
concludes that “Providing more validation opportunities is not enough. Providing support to

individuals is necessary » % The Recommendation itself does not include any provision about
financial support to individuals for the validation of skills or any other purpose and hence the
baseline scenario here also differs from the policy options presented in this report, which are
complementary to the existing provisions on validation.

Guidance, as promoted at policy level by the 2008 Council Resolution on lifelong guidance302

and in practice by the Euroguidance network303, can be a major factor in increasing demand for
learning, helping individuals and organisations to analyse their learning needs, find reliable
information on available opportunities and choose the most appropriate pathways. Under the
baseline scenario, the EU will continue to support Member States in their guidance provision.
Good quality guidance may generically lead to increased participation in training and reduction
of skill gaps, and may help individuals take advantage of financial support, if such support is
available. However, both policy options presented would enable a better integration of
guidance into adult learning systems than the baseline scenario.

The 2016 Council Recommendation on Upskilling Pathway53°4, an action of the 2016 New

Skills Agenda for Europe305, is the major latest EU legislative action in adult learning policy.
With it, Member States agreed to adopt a strategic and coordinated approach to providing
joined-up learning opportunities to the EU’s 61 million low-skilled adults. It aims to support
adults with low levels of qualifications to enhance their basic skills (i.e. literacy, numeracy and
digital skills), and/or to acquire a broader set of skills by progressing towards higher
qualifications. Upskilling Pathways provide support for low skilled and low qualified adults to
have access to upskilling opportunities. The concept of an easily accessible pathway comprises
three steps: (1) skills assessment; (2) tailored learning offer; and (3) validation and recognition.
The recommendation also addresses enabling conditions, such as outreach, guidance and

%! Commission Staff Working Document, Evaluation of the Council Recommendation of 20 December 2012 on
the validation of non-formal and informal learning, (SWD (2020) 121), pp. 41-43.

%0z Resolution of the Council and of the Representatives of the Governments of the Member States, meeting within
the Council of 21 November 2008 on better integrating lifelong guidance into lifelong learning strategies.

* The Euroguidance network provides, since 1996, local counsellors with assistance, training and information

resources on learning or working in another Member State.

%** Council Recommendation of 19 December 2016 on Upskilling Pathways: New Opportunities for Adults.

%% Communication from the Commission on a New Skills Agenda for Europe: Working together to strengthen
human capital, employability and competitiveness, (COM(2016)0381 final).

113


https://eur-lex.europa.eu/legal-content/LT/TXT/?uri=CELEX:52020SC0121
https://eur-lex.europa.eu/legal-content/LT/TXT/?uri=CELEX:52020SC0121
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=CELEX:42008X1213(02)
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=CELEX:42008X1213(02)
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=OJ%3AJOC_2016_484_R_0001
https://eur-lex.europa.eu/legal-content/en/ALL/?uri=CELEX%3A52016DC0381

financial support should be an intrinsic part of this process. The 2019 report on implementation
of the Recommendation shows the variety of policy responses that can be identified at the
national level. Some Member States are integrating the principles in existing (reviews of)
lifelong learning policies, employment strategies or national skill strategies, or in their existing
policies in the field of adult education. Some Member States have put in place dedicated pilot
projects and initiatives, sometimes funded through European funds. The report shows that
these often lack emphasis on outreach and guidance. However, people furthest away from the
labour market, who face multiple barriers, would profit more from the involvement of a wider
range of actors, including social services. The report also indicates that the three basic skills
literacy, numeracy and digital skills are often not explicitly addressed by these initiatives.
Instead, vocational and job specific skills for employment emerge most prominently.

While the Council Recommendation on Upskilling Pathways also aims to increase
participation in adult learning, it is focused on basic skills and has a narrow target group (low
skilled adults). Hence, the policy options presented above offer an opportunity to extend the
scope of action currently foreseen in the baseline scenario. Furthermore, the Recommendation
does not mention financial support to individual learners, even though one of the
recommendations to Member States mentions that support measures could include “direct
support to learners”. The baseline scenario hence differs from the two policy options presented
in this report, which both propose financial support to individuals.

In addition to the instruments presented above, the baseline scenario foresees a number of
political documents, which call upon the EU and Member States to upscale skills policies.

e The European Pillar of Social Rights presented by the Commission and endorsed by

Member States in 2017 includes as its very first principle the right of everybody to
good quality and inclusive education, training and lifelong learning, enabling people
“to participate fully in society and manage successfully transitions in the labour
market”, while its fourth principle, focusing on employment, states that everybody had
a right to re-qualification.

e The Commission Communication on a European Skills Agenda307 for Sustainable
Competitiveness, Social Fairness and Resilience published in July 2020, after the
COVID-19 pandemic had started having a major impact on the European economy and
society, was largely organised around the need for upskilling and reskilling adults to
convert the huge societal challenges brought by the digital and green transitions into
opportunities for a prompt recovery and sustainable growth. The European Skills
Agenda specifically envisaged four targets to be achieved by 2025, all related to adult
skills development; participation in learning in one year of adults in general (50 %), of
low qualified adults (30%) and of unemployed (20 %) with a four week reference
period), as well as the share pf adults with at least basic digital skills (70%). The

*® | nterinstitutional Proclamation on the European Pillar of Social Rights, (2017/C 428/09).

o7 Commission Communication on a European Skills Agenda for Sustainable Competitiveness, Social Fairness
and Resilience, (COM(2020) 274 final).
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European Skills Agenda specified that the targets should be monitored within the
framework of the European Semester process and by disaggregating data per gender.

e The European Pillar of Social Rights Action Plansos, released by the Commission in
February 2021, sets as one of its three headline targets that by 2030 that share of adults
participating in learning in one year should be 60 % and, as a complementary target,
80% of adults should have basic digital skills. Confirming the relevance of adult
learning to support resilience and recovery in a time of transitions, the EU Heads of
State and Governments on 8 May 2021 in their Porto Declaration and then the European

Council on 25 June 2021** welcome the headline targets of the Action Plan. Following
the crisis generated by the COVID-19 pandemic, increasing participation in adult
learning has become one of three main objectives of social policy, together with
increasing employment and reducing poverty.

e In March 2021, the Commission adopted a Recommendation on effective active

support to employmentm, which invited Member States to devleop policy packages
organised around three components. The second component aims to foster upskilling
and reskilling opportunities and support measures.

e Individual learning accounts feature in some of these recent policy documents as
follows: The European Skills Agenda is the first EU policy document that suggests the
opportunity for individual learning entitlements. In its action 9 the Commission
declares its intention to assess how a possible European initiative on individual learning
accounts can support participation of working age adultsin training and how this could
be complemented by enabling factors.

e The Council 2020 employment guidelines, under guideline 6 on access to employment
and skills, invites Member States to “strengthen the provisions on individual training

. . . . . . 311
entitlements and ensure their transferability during professional transitions”.

e The Council Recommendation on VET mentioned above (Action 4 of the European

Skills Agenda) and the Osnabriick Declaration®™ included among the short-term
deliverables 2020-2025 at EU level the exploration of “financial and non-financial
incentives for IVET and CVET addressing adult learners”.

0 European Pillar of Social Rights Action Plan, (COM(2021) 102 final).
30!

® “the European Council welcomes the EU headline targets of the European Pillar of Social Rights Action Plan,
in line with the Porto Declaration”, Council of the European Union (2021), European Council conclusions, 24-25
June 2021.

30 Commission Recommendation of 4.3.2021 on effective active support to employment (EASE) following the
COVID-19 crisis, (C(2021) 1372 final).

*“'Council Decision (EU) 2020/1512 of 13 October 2020 on guidelines for the employment policies of the Member
States,, p.22.

*20snabriick Declaration, endorsed on 30 November 2020 by the Ministers in charge of vocational education and
training of the Member States, the EU Candidate Countries and the EEA countries, the European social partners
and the European Commission.
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e The European Pillar of Social Rights Action Plan announced the Commission’s
intention to present in Q4 2021 “an initiative on Individual Learning Accounts to
overcome barriers to access to training and to empower adults to manage career
transitions”.

e In March 2021 the Commission Recommendation on effective active support to
employment suggests Member States to provide adults “with entitlements for quality-
assured training and career guidance”.

Although some of the policy options presented in this report are reflected in these initiatives,
yet they do not offer concrete suggestions to Member States on implementation. Therefore, the
policy options presented in this report go clearly further than the baseline scenario.

Other recent EU initiatives in the area of education, training, skills and qualifications
complement the policy options presented in this report:

e The 2017 Council recommendation on the European Qualifications Framework for

lifelong Iearning313, bringing forward the instrument first established in 2008,
promotes the transparency and quality of qualifications.

e The 2018 Decision on a common framework for the provision of better services for
skills and qualifications (Europass), supports the transparency and understanding of
skills and qualifications acquired in formal, non-formal and informal settings and
facilitates information flows among learners, learning providers, workers, employers
and other actors.

Both initiatives can support the effectiveness of the policy options presented in this report, by
facilitating the understanding of the learning outcomes acquired in the learning opportunities
foreseen by these policy options. However, these initiatives do not addresses the issue of
financial support to individuals for learning purposes and would not allow the baseline scenario
to reach the specific objectives of this initiative.

Another recent major initiative, the Pact for Skills*, launched in November 2020, aims at
mobilising private and public stakeholders to take concrete action for the upskilling and
reskilling of people of working age, and, when relevant, pool efforts in the partnerships.

In the baseline scenario, the EU will continue to support adult learning though its funding
instruments. Throughout the 2021-2027 period, the European Social Fund+, with a budget of
€88 billion, will remain an important funding source for national up- and reskilling activities.
Other programmes such as Erasmus+, Horizon Europe, Digital Europe, the European Regional
Development Fund, the Just Transition Fund, the Brexit Adjustment Reserve, the
Modernisation Fund and InvestEU will also support this objective. These will complement the
support provided under the Recovery and Resilience Facility, whereby the prominence of
individual training entitlements in some of the national plans reflects the common challenges

** Council recommendation of 22 May 2017 on the European Qualifications Framework for lifelong learning and
repealing the recommendation of the European Parliament and of the Council of 23 April 2008 on the

establishment of the European Qualifications Framework for lifelong learning.

% pact for Skills.
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presented in this report (Table A8.1). However, they cannot promote reforms in all Member
States with a common framework which would facilitate the set-up of effective support
systems, maximising the positive effect on increasing participation on training.

Table A8.1: Skills and individual training entitlements in the Recovery and Resilience Plans
of Member States

Skills and adult learning actions take a prominent role in the Member States' Recovery and
Resilience Plans. Among the 18 Member States' Plans that have been endorsed by the
European Commission by August 2021, 7 have planned actions to support training
entitlements for individuals, such as individual learning accounts or vouchers (Belgium,
Croatia, France, Greece, Latvia, Lithuania, Luxembourg). Their measures are summarised
below:

In Belgium, at the federal level, the learning account reform consists of three measures: i) a
pathway ensuring that from 2024, all workers are entitled to an average of 5 days of training
per year; (ii) developing tax advantages for companies which provide employees with more
hours of training than those already provided for by law and (iii) removing, in consultation
with the federated entities, obstacles to participation in training for workers in temporary
unemployment. The RRF sets a target of 25 000 workers in long-term or structural temporary
unemployment to have received training from the regional employment services to
reintegrate in the labour market. Further actions at the level of the federated entities will
strengthen these measures.

Croatia plans to introduce a voucher system for adult education and upskilling, to be used
in quality-assured adult learning programmes that are aligned with the Croatian
Qualifications Framework. Among the 30 000 planned beneficiaries are both the employed
and the unemployed, of which at least 12 000 people who are long term unemployed,
inactive, or young people not in employment, education or training. The new system aims to
contain a skills mapping catalogue and an IT application for managing and awarding
vouchers.

France plans to top up workers’ entitlements on the already existing individual learning
accounts (“Compte personnel de formation”) with a €1 000 credit, which may be used for
trainings linked to digital skills or digital careers. Around 400 trainings have been authorised
for this use, which may be attended during working hours, provided the employer agrees.
Once the training has been completed, the cost is paid to the training body by the Caisse des
Dépots et Consignations, in charge of the management of the French ILAs. The measure
aims to train 25 000 individuals until the end of 2021. The total cost of the measure is €25
million.

Greece plans to utilise Lifelong Skilling Accounts (LSAS) as one of the tools for continuous
training, based on individualised needs. It will be based on a revised quality assurance system
through a new National Eligible Training Provider List, and an upgraded labour market
diagnosis mechanism. The reform also plans to establish a National Skills Council for an
annual update of the National Skills Strategy. The reform is accompanied by an investment
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in horizontal skilling programmes for 500 000 participants and aims at providing a) baseline
and medium-level digital skills, b) green skills and c) financial literacy skills.

Latvia plans to develop the ILAs concept for adult learning, aiming to pilot it for around
3 500 adults to develop digital skills. As part of the project, an online platform in Latvian
will be established to launch the ILAs pilot, targeting both employed and unemployed who
will have their personal ILAs set up and funded by the state. The platform will host around
170 learning modules, including from international sources and translated into Latvian. The
project is expected to enable access to a wider scope of learning content by making use of
digital technologies and remote learning, in combination with personalized coaching, and
thus resulting in a more tailor-made training.

Lithuania plans to introduce, as a RRF reform, a one-stop-shop model for lifelong learning
that will consolidate the currently fragmented framework of adult skills development,
including both VET and higher education. The new model aims to improve quality
assurance, skills assessment and career guidance, and to develop an electronic system for
individuals to access information on learning opportunities and to register in the
programmes. The system will be based on the principle of an individual learning account,
which will encompass both the IT service to access training, and the financing of adult
learning (specific features will be defined in the legislative proposal). The RRF will fund
quality assured trainings for 21 600 people within the new framework (at least 40% of these
in digital skills).

Luxembourg plans to further develop continuing and vocational training through the
Skillsdésch reform, which will bring together public and private actors in the field of
employment and vocational training. The reform is part of a wider set of measures —
supported by the RRF, the national budget and other funding sources — to strengthen the
adult learning system in Luxembourg with a view to the creation of a possible personal
training account system. In addition, the RRP will support the Digital Skills investment,
which will provide individual vouchers for digital skills up- and reskilling for employees
who were put on short-time work schemes during the COVID-19 crisis. The voucher will be
provided to 11 700 people through a new digital government service, also supported by the
RRF (“MyGuichet”).

Finally, under the baseline scenario, the European Semester and the EMCO, will continue
to provide recommendations for Member States to act in this field. However, they are not
specific enough to guide the action of Member States towards an integrated policy set up
to addresses the problem drivers with sufficient impact and in an inclusive way.

Concluding, the baseline scenario foresees extensive coverage of EU action to support the
provision of education and training and of EU financial support in this area. Under the Baseline
scenario, there is however no EU instrument yet that promotes financial support to individual
adults in line with their l