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Foreword

Across OECD countries there has been a concerted push over the past decade and a
half to get older people to delay retirement. This is in contrast to the earlier post-war
period, when organisations, social partners and sometimes governments responded
to an overall decrease in demand for labour by promoting early retirement/exit. This
recent change has been influenced by demographic projections of population ageing
and by the advocacy of international organisations such as the World Bank and the
OECD. Such a policy focus has been presented positively in terms of helping to
support extended working lives, and giving people greater choice over working
longer. At an EU level, a positive development has been legislation to protect
individuals from age discrimination, a move that began earlier in the USA.
However, as this excellent volume convincingly argues, much of the policy in this
area is inadequate, treats older people as a homogenous group, and does not con-
sider the gendered consequences of pressures to work longer.

Writing in the UK context, one does not have to look very far to see how
contentious pressures to extend working lives are. A recent survey has suggested
that the prospect of extended working lives has caused significant concerns among
the adult population. In the political field, one of the debates in the UK general
election of 2020 was the treatment of women born in the 1950s who have been
affected by rapidly rising state pension ages. In 2010 state pension age for women
was 60, but this had risen to 65 in 2019 (matching male pension age) and will rise to
66 in 2020 (and beyond this in later years). The “‘Women Against State Pension Age
Increases’ movement has argued that female state pension age increases were
poorly communicated to the public. As a result, some women made financial plans
based on a state pension of 60, and now find themselves out of work and having to
wait until 66 for a pension. The impact of financial pressures to work longer have
arguably been particularly acute for women, given that women often amass lower
pensions than men but are increasingly finding themselves single or remarried in
older age. Such changes illustrate why this book on gender and extended working
lives is so timely and so important.



vi Foreword

The first five chapters of the book provide a conceptual and empirical overview
of policies to extend working lives across the countries covered in subsequent
chapters. These earlier chapters draw out a number of important insights. For
example, Krekula and Vickerstaff highlight the tendency across countries to base
policies on assumptions of a male ‘ideal worker’; these are clearly at odds with the
employment and caring trajectories of many women. Likewise, Street and Ni Léime
emphasise the precarity and insecurity facing many women, and, crucially, argue
that the focus of policy has been about getting people to delay retirement, rather
than supporting individuals to work longer. In related policy debates, health
improvements among the older population are often given as a justification for
delaying retirement. However, as these chapters point out, the reality is more
complex than this. In some sectors of employment older people continue to be
exposed to hazardous working conditions or hours of work. Health problems
among older people continue to place limits on the capacity of some individuals to
work, with ‘healthy life expectancy’ rising at a slower rate than life expectancy
itself. It also is noteworthy that women have longer average life expectancy than
men, which has implications for poverty in older age.

Chapters 6-39 gives individual accounts of extended working in 34 countries,
covering both the policies themselves and a discussion about research on their
impact. This represents an extremely valuable resource for anyone interested in
developments in this area. The chapters show that across the countries covered the
primary policy focus has been about delaying access to pensions, although some
countries have done more than others to try and support extended working lives.
Evidently, none of the countries discussed has done enough to address the problems
associated with extended working lives, however, and the knowledge acquired from
this volume gives us some of the tools to make the case for taking a more equitable
approach.

David Lain
Newcastle University Business School
Newcastle upon Tyne, England



Preface

As populations across the globe are ageing, international organisations including
the OECD have strongly encouraged national governments to adopt policies
designed to impel citizens to work longer in a bid to reduce anticipated increased
state pension costs. These policies include increasing state pension age, penalising
early retirement and rewarding later retirement. These initiatives are frequently
simplistic, one-size-fits all policies that were frequently introduced quickly and
without adequate consideration of their implications for diverse groups of workers.

A group of scholars from diverse disciplines (sociology, economics, gender
studies, political science, business studies) in individual countries began to explore
the different gender and health implications of these policies for women and men
and for workers in physically demanding and/or stressful jobs and for those in
precarious work. In 2015, their collective efforts were advanced when they were
awarded funding for a COST (Cooperation in Science and Technology) Action
IS1409—to create a research network running for four years from April 2015 to
April 2019. This enabled the original group to invite other researchers to join them
to investigate extended working life policies across all 34 countries involved in the
network. This book is the outcome of the COST Action IS 1409 collaboration,
involving early career and experienced researchers. It offers a multidisciplinary,
cross-national compendium of extended working life policy that is unprecedented
in scope and depth.

Part I of the book contextualises the country chapters presented in Part II. Part I
provides a wealth of information and analysis that problematises and complicates
the typically simplistic narrative that is used to justify the introduction of extended
working life policies. Chapter 1 sets out the empirical landscape of later working
life, encompassing gender and health perspectives and drawing on international
sources. Chapter 2 offers an overview of theoretical perspectives on and a critical
discussion of the level and nature of political debate on the issue of extending
working life. Chapter 3 presents the databases and indicators available for research
on the topic. In Chap. 4 promising workplace policies are the topic. The concluding
chapter for Part I argues that researchers and policy-makers should distinguish
between ‘delaying retirement’—which is the focus of current policies with negative

vii
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implications and ‘extending working life’—a more positive approach, which
requires application of both pension and carefully considered employment policies.
Part II includes 34 individual country chapters discussing extended working life at

the national level.

The book will be essential reading for academics, non-governmental organisa-
tions and policy-makers who have an interest in ageing, gender, health and work. It
provides both theoretical and empirical insights into this topical and increasingly

important area of public policy.

Galway, Ireland
Paris, France

Brno, Czech Republic
Buffalo, USA
Karlstad, Sweden
Brmo, Czech Republic
Santiago, Chile

Aine Ni Léime

Jim Ogg

Martina Rasticova
Debra Street

Clary Krekula
Monika Bédiova
Ignacio Madero-Cabib
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Part I
Challenges and Opportunities for Extended
Working Lives



Chapter 1 )
Introduction: Key Issues and Policies oo
for Extending Working Life

Jim Ogg and Martina Rasticova

Abstract Extended working life policies have been widely promoted in Europe and
in wider international settings. However, to date, these policies have not, for the most
part, taken sufficient account of the gender and health dimensions of working longer.
This chapter outlines the empirical and policy landscapes that are present in Europe
and several other countries. It examines the different meanings of ‘extended working
life’ and the indicators used to justify raising the age of eligibility for a pension.
Gender and health inequalities related to extended working life, such as gender pay
and pension gaps and differential life expectancy rates are presented. The influence of
the labour market on the employability of older workers is examined in the context of
economic downturns and digitalisation. The chapter concludes that policy initiatives
which meet the diverse needs of older workers and which address gender and health
inequalities related to extended working should be a priority for governments and
employers in the years ahead.

Introduction

As populations age, extending the working life appears to be widely accepted and
promoted by governments (OECD 2006, 2018). Without exception, all countries
with modern economies have responded since the beginning of the 21st century in
one way or another to the financial challenges for pension systems arising from
increased life expectancy and ageing populations. Policies to extend working life
vary in their content and scope, but in 2019 they are ubiquitous, each based on the
premise that unsustainable pension systems must be reformed, and public spending
reduced or contained. Perhaps the most visible measure of these policies has been the
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increase in age of eligibility for pensions. This reform to pension systems has taken
place throughout Europe and further afield, with many countries having also passed
legislation to raise the pension age even further in years to come. Ireland provides an
example that is typical of many European countries, where in 2014, the state pension
age increased from 65 to 66 years and will increase again to 67 in 2021 and to 68 in
2028.

However, raising the pension age is only one of a series of measures designed
to extend the working life. In recent years, a ‘quiet revolution’ has also taken
place, whereby pensions and life expectancy are linked mainly in the form of the
replacement of defined benefit pensions with defined contribution pensions. The link
between age and pension type matters because traditional defined benefit pensions
featured stable pension benefits where risks are shared collectively and could not
be outlived (usually based on a combination of income and years of employment).
In contrast, defined contribution pensions (where the level of contributions, and not
the final benefit, is pre-defined and no final pension promise is made) individualises
the risk of investments since pension levels depend on the duration of contributions
and the performance of investments (OECD 2011). The shift to defined contribu-
tion pensions, for example, was a major feature of Sweden’s reforms in 1994, and
many countries have since implemented defined contribution schemes. Moreover,
as life expectancy increases, individuals in a defined contribution scheme need to
work longer to build up insurance contributions and secure an adequate income in
retirement and therefore increasing the number of years of contributions continues
to be a key feature of existing reforms. These two reforms—raising the state pen-
sion age and implementing defined contribution pensions-increase the length of time
necessary in a working career to access a pension.

Extended working life policies are therefore a reality both within Europe and in
wider international settings. Nonetheless, interleaved with this reality are ‘the com-
plex social, economic and political circumstances [that] are all part of the empirical
landscape of extended working lives’ (Street 2017: 3). Increasingly, the implemen-
tation of universal, ‘one size fits all’ policies are being questioned. Extending the
working life depends on the availability of jobs. As labour markets today respond to
globalised economic trends, unemployment continues to hamper attempts to extend
the working life. Moreover, low-paid, unskilled workers bear the brunt of economic
downturns, and older workers in these sectors of the labour market are particularly
vulnerable. Unemployment and more generally the replacement of secure life-time
jobs by insecure poorly paid work affects workers of all ages, with consequences for
family life and intergenerational relations. Parents who financially support children
in their passage to adulthood and beyond have lower margins to save for retirement.
Political backdrops also influence the tactics used to extend the working life. In
countries whose welfare systems are based on the principle of social solidarity, such
as France, the mutualisation of risks still plays an important role in reducing poverty
in old age and redistributing income. Where political ideologies tend to focus more
on individual responsibility and redistributive mechanisms are weak, such as in the
United Kingdom (UK), certain individuals are more exposed to the risk of poverty
in old age.
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This book deals with two specific aspects of the empirical landscape of extended
working life policies, namely gender and health. Although there are diverse per-
spectives to extended working life, gender and health consistently prevail as key
dimensions. To date, policies extending the working life have not, for the most part,
taken sufficient account of these two dimensions. A clear example in the case of gen-
der concerns the shift towards equality in retirement ages between men and women.
Many countries used to have lower retirement ages for women but have, over the
years, raised women’s retirement age to the same as men, sometimes very quickly.
Such is the case in the UK, where in 1995 the government brought in measures to
increase the retirement age of women from 60 to 65 (the retirement age of men)
between 2010 and 2020. Some countries still retain a gender gap in retirement age.
In Bulgaria, the statutory pension age in 2017 was 64 years for men and 61 years
for women (OECD 2018). These gender gaps in retirement age can affect women in
different ways. On the one hand, allowing early access to a non-contributory pub-
licly funded pension for women can be a socially protective measure against poverty.
On the other hand, the shift to defined contribution pensions and the requirement to
increase the length of working life for pension eligibility can have adverse conse-
quences for women. Women are still more likely than men to have career breaks
for bringing up children as well as subsequently facing difficulties in re-entering the
labour market (Blackburn et al. 2016). Under these conditions, even with gender
parity in retirement ages, many women may be obliged to work past retirement age
to secure an adequate income in old age. Furthermore, ‘quick’ changes to parity in
pension ages means that women who planned their adult working lives with an earlier
pension age in mind have little time to adjust to the new reality of being compelled
to work longer for the level of benefits they initially expected to receive.

As far as health inequalities are concerned, large differences exist among popu-
lations both between and within countries. Life expectancy at age 65 years is under
15 years in Lithuania, Latvia, Hungary and Romania, whereas it is 19 years or above
in Spain, Switzerland, France and Iceland (Eurostat 2019a). Within the UK, large
regional disparities exist, with as much as 10 years life expectancy at birth differences
for men. Men in Glasgow can expect to live until the age of 73.4 years compared to
83.4 years for their counterparts in the London borough of Kensington and Chelsea
(Office of National Statistics 2016). A number of factors have been identified as
plausibly being responsible for the excess mortality, and consequently lower life
expectancy, in the northern regions of England. These include socioeconomic, envi-
ronmental (including working conditions), educational and lifestyle factors (Hacking
et al. 2011). Certain types of occupation and working environments increase signif-
icantly the risk of ill health and reduce the capacity of individuals to extend their
working life. The health dimension of extended working life should therefore be
a major preoccupation for many countries, both in terms of ensuring social justice
regarding early pension eligibility criteria for those workers exposed to lifelong haz-
ardous working conditions as well as promoting safer working environments and
wellbeing in the work place to encourage older workers to remain in the labour
force.
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The two dimensions of gender and health therefore interact and present specific
challenges for policies that aim to extend the working life. Importantly, the higher
life expectancy of women compared to men and the fact that women spend longer
time in retirement than men incorporates both the gender and health dimensions of
extended working life. A longer life expectancy for women has consequences for
income in old age, especially bearing in mind higher rates of poverty among older
women compared to men. More than 20% of women aged 65 and above are at risk of
poverty or social exclusion in the EU, compared to 15% of men aged 65 and above
(OECD 2018). Access to health care for these women can pose a major problem,
especially given that women are more likely to experience incapacities in old age
than men (Fouweather et al. 2015). Whether health care is affordable and accessible
depends, in part, on income adequacy and given the disadvantaged position of women
compared to men regarding levels of retirement income, gender and health interact
in the context of extending the working life. Access to health care is just one example
of where gender and health interact, but there are many more instances linking the
different lifecourses of men and women in the public and private spheres to health
outcomes (Crimmins et al. 2011; Oksuzyan et al. 2008).

The book is divided in two parts, with all the chapters confronting the gender and
health dimensions of extended working life by providing key information and details
on how men and women are currently experiencing the end of their careers and how
policy measures affect men and women differently in terms of their current and future
health. In this first chapter, we set the stage by presenting the empirical and policy
landscapes that characterise the trend of extended working life. Chapter 2 explores
the processes that lead to increased social insecurity and inequality, relating changes
within the organisation of work to wider political and economic developments in
both national and international contexts. Chapter 3 provides an overview of relevant
quantitative data sets from which the effects and potential consequences of extended
work life can be systematically analysed, focussing on publicly available data for
people aged 50 years and above that contain gender-sensitive measures and indi-
cators for health and socio-economic wellbeing. The fourth chapter documents the
importance of policy toolkits for understanding employment and ageing, presenting
a conceptual framework that can be applied in different cross-national settings. Part
One concludes with a chapter that provides a critical reflection on problematic and
promising trends associated with extending working lives and highlights trajectories
for future research and potential policy directions. Part Two of the book features
32 country-specific chapters, with each providing up-to-date information on current
issues relating to extended working life as it plays out in specific national contexts.

In this first chapter of Part One, we begin by focussing on the different mean-
ings of ‘extended working life’ and explore the discourses that are activated to
promote it.
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The Semantics of Extended Working Life

‘Extended working life’ can be understood in several ways and there is considerable
debate concerning the indicators used to justify working longer. As we have seen,
perhaps the most common interpretation of ‘extended working life’ is the later age
at which an individual becomes eligible for a pension. Extended working life in this
sense thus distinguishes clearly between paid work and retirement, and the focus is on
lengthening the years in employment prior to retirement. In this context, ‘extended
working life’ has been a key component of the active ageing agenda, and many
countries have placed extended working life at the centre of active ageing policies
(Boudiny 2013; Walker 2006). ‘Extended working life’ is thus advocated as a key
to the sustainability of pension systems, an adjustment to the increasing ratio of
the retired population aged 65 and above to the working-age population (European
Commission 2018a, b).

Policies that have been implemented to extend working lives with the goal of
reforming pension systems include raising retirement ages, increasing the number
of required years of pension system contributions during the working life to qualify
for benefits and, importantly, closing exits to early retirement. Regarding the latter,
it is astonishing in many countries to see how hastily policies that once promoted
early retirement have been reversed. From being widely promoted in the 1990s as a
lever to combat unemployment, early retirement schemes have all but vanished in the
space of a few years in most countries. As can be seen in the Dutch chapter, measures
such as the VUT regulation (Vervroegd uittreden, literally: early exit) once ‘offered
generous possibilities of exiting the labour market around age 60 ... providing older
workers with an income of about 70-80% of their last monthly wage’. Only a few
years later, from the beginning of the 21st century, such early retirement mechanisms
were anathema to successive governments struggling to grasp the financial implica-
tions of ageing populations. By 2018, most countries had implemented measures
whereby the level of pension income is rewarded by delaying retirement past the
full or normal retirement age and penalised through earlier retirement (European
Commission 2018a, b). Within active ageing agendas that are orientated towards
extending the working life, some emphasis is also placed on policies that seek to
improve working conditions (Wainwright et al. 2019; Burnay 2019) and to ensure
the training and re-training of workers (Lossbroek and Radl 2018; Phillipson and Ogg
2010). Extending the duration of working lives before retirement is therefore seen as
an effective measure to sustain pension systems fiscally in the face of demographic
ageing. A further aim of policy objectives is to ensure that extending working lives
prior to retirement will also result in higher levels of pension income, thus addressing
the question of income adequacy in old age. However, as detailed throughout this
book, there are good reasons for concern that this objective of higher or more secure
old age incomes will not be achieved universally.

In 2010, the European Commission set a target that 75% of the population aged
20-64 should be in employment by 2020 (Europe 2020 Monitoring Platform 2019).
Given very different national labour markets, it was clear that such a target was,
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inevitably, globally unachievable, and it can be interpreted as another example of a
‘one size fits all” policy. Figures 1.1 and 1.2 show the employment rates of men and
women respectively for the 55-59 and the 60-64 year age groups for the European
countries that are included in this book. In the age group 55-59, several countries
already have employment rates at or above 75% for both men and women: Iceland,
Switzerland, Czech Republic, Sweden, Germany, Denmark, Norway and Lithuania.
Greece and Croatia are two countries where rates are lower than 60% for both men and
women, and where labour market conditions seem unlikely to provide a foundation
for 75% participation to be a realistic goal. By and large, EU employment rates in the
55-59 year old group are higher for men than for women. There are exceptions to that
pattern, mainly to be found in countries that were formerly part of the Soviet Bloc:
Lithuania, Estonia Latvia and Bulgaria (Finland is the fifth country in the Figure
where employment rates are higher for women than for men in the 55-59 year age
group). These relatively high rates of women’s employment could be explained by
the fact that this generation of women under state socialism had to work, either for
economic or political reasons.

Employment rates in the age group 60—64 show wide variations. Apart from
Iceland, where rates are only slightly lower than in the age group 55-59, all countries
have lower employment rates in this older age group. Large decreases in labour
force participation for individuals age 60-64 are found in France, Belgium and
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Fig. 1.2 Employment rate of 60—64 year age group (%). Source Eurostat (2019b)

Luxembourg. In some countries where the gender gap in employment rates was slight
in the age group 55-59, it widens moderately or substantially in the 60—64 year age
group (Czech Republic, Bulgaria, Denmark and Lithuania) with higher employment
rates for men. In yet other countries where gender equality is more pronounced, such
as Sweden, Denmark and Finland, there is more gender parity in employment rates
in both the age groups 55-59 and 60-64.

For the non-European countries presented in this book, extended working life has
become increasingly the norm since the beginning of the 21st century. Australian
men and women have high rates of labour force participation in the age group 60—64
(in 2015, 64% and 46% respectively, cf. Australian chapter) and high rates of older
worker participation exist also in New Zealand (cf. New Zealand chapter); a large
majority of Chilean men in the age group 60—64 participate in the labour force (in
2015, 80.6% of men compared to 37.6% for women, cf. Chilean chapter); in Israel,
the majority of women in 2017 (52.3%) were in paid employment (cf. Israeli chapter).
In Turkey, labour force participation for women in the 60-64 age group is relatively
low (in 2017, 16.5%, whereas for men the respective figure was 45.8%; cf. Turkish
chapter).

Figure 1.3 shows clearly the rise in the average retirement age that has been
occurring since the year 2000.
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Fig. 1.3 Effective retirement age, OECD average. Source OECD (2019)

As countries raise the statutory retirement age, the two age groups of 55-59 and
60—64 generally capture that period of the life course where retirement is either no
longer possible or penalised in cases of early retirement. According to the OECD, ‘in
some countries. ..the penalty for early retirement is severe and can lead to a pension
suspension until the minimum conditions are met (age and/or seniority)’ (OECD
2018: 115). Yet ‘extended working life’ can refer not only to that period of the life
course before retirement, but also paid work beyond pension age (Scherger 2015).
Many countries have introduced policies that encourage individuals to work beyond
the statutory retirement age. These measures can take different forms. For example,
in France, le cumul emploi-retraite, which allows a retired individual who receives
a state pension to receive also an income from paid employment and la surcote,
which increments the value of a pension for workers who have paid full insurance
contributions and who continue to work past the legal age of retirement. According
to OECD data (2014), the proportion of the population of individuals aged 65 years
and above in paid work in 2012 varied from around 5% to 25% in OECD countries,
figures which both indicate the extent of the phenomenon as well as suggesting
different causes and national trends.

Generally, higher proportions of men than women continue to work past retire-
ment age (Eurofound 2012) (Fig. 1.4). Working past retirement age can be due to
a combination of individual, workplace level, institutional and structural factors. In
general the evidence suggests that there are two broad categories of workers who
remain employed beyond retirement age—those who need to work for financial rea-
sons and those who do so for self-fulfilment. For example, the results of a recent
French study on individual motives for working past retirement illustrate the polarity
that is found in many countries. For most people, the reasons for working past retire-
ment age are primarily financial. The exception is for those individuals in higher
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income groups who cite interesting jobs and good quality work environments as the
primary motives for remaining in work (Grosbois and Henry 2018). Moreover, it is
possible that higher proportions of workers who are compelled to work beyond retire-
ment age are disproportionately clustered in countries with weaker social protection
and welfare schemes, such as Estonia, where employment rates in 2016 for the age
group 65-69 are 34% and 29% respectively for women and men (Eurostat 2019b).
As Unt et al. in the chapter on Estonia explain, ‘the relatively low replacement rate
of old-age pension makes staying in employment even after reaching the pension
age an economic necessity for many older persons’. In the USA, a main objection
to imposing mandatory retirement was ‘to encourage those with modest pensions to
continue working’ (Lain 2015).

From a critical perspective, it has been argued that retirement has become a frag-
mented institution and that ‘extended working life’ is not an adequate term to cap-
ture the different pathways from work to retirement (Phillipson 2018). Seen from
this standpoint, extended working life is not simply an opportunity for individuals
to remain active and to contribute to national economies, but a response driven by
neoliberal ideology to dismantle welfare states and even the institution of retire-
ment itself. Thus the very notion of ‘retirement’ could be losing its denotation as
a time during which a secure income is received based on paid work earlier in the
life course, only to be replaced by insecure jobs and individual responsibility to
secure income in old age. Given the failure of most governments to deal effectively
with preventing economic crises, the delocalisation of labour, and the insecurity that
increasingly characterises jobs at the beginning of the twenty first century, this is
an important perspective from which to understand the discourse and processes of
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‘extended working life.” This conundrum is taken up by Clary Krekula and Sarah
Vickerstaff in Chapter Two.

Different interpretations of the meaning of ‘extended working life’ illustrate the
complexity of the concept as well as challenging the assumption that working longer
isinevitable. Indeed, ‘the unavoidable obligation’ of extending working lives has been
questioned by demonstrating how different sectors of the UK population experience
working longer and the need to consider flexible working hours and phased retirement
as part of an overall policy approach to ageing populations (Vickerstaff 2010). Taking
a much longer stance than the end of a working career, some commentators have
suggested that it is the current paradigm of the life course that needs changing.
The objective then becomes the goal of ‘fuller’ rather than ‘extended’ working lives
(Phillipson 2018). One novel proposition concerns ‘a reorganization of the life course
that keeps the separation of preparation, activity and leisure, but alters the duration of
these periods and multiplies their sequence’ (Kunemiind and Scherger 2015: 311). In
this framework, time sequences of adulthood would consist of periods of flexibility
(career breaks, training, and leisure opportunities) throughout the life course in the
context of social regulation protecting more vulnerable citizens. Kunemiind and
Scherger argue that in addition to diminishing stress levels that are currently linked
to continuous employment during adult life, career breaks would help women who
could have more success re-entering the labour market than under current conditions.
The notion of ‘extended working life’ would in turn lose its meaning as a term applied
to the end of working careers.

Addressing Gender and Health Inequalities

Extended working life poses specific challenges for gender and health inequalities.
In this section, we address the issues relating to gender pay and pension gaps together
with the health implications of working in later life.

The Gendered Dimension of Extended Working Life

Although the gender gap in employment incomes and pensions has been a persistent
feature of all countries, recent trends raise concern. Figure 1.5 shows that between
2014 and 2017, the gender pay gap narrowed in many countries, but increased in
some (e.g. Portugal, Lithuania, Croatia). Financial crises, past and ongoing, adversely
affect women since they are more likely than men to be employed in the temporary,
low-skilled and part-time jobs that result from economic downturns. In addition,
strong normative expectations concerning gender roles are reinforced by public poli-
cies with the result that the combination of paid and unpaid (family) work for women
means ‘that their earnings and later-life financial security have not, so far, kept pace
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with men’s’ (Street 2017: 11). For example, in the Czech Republic, it is very com-
mon for women to withdraw from the labour market during the first years of each
child’s life (2—3 years) thus decreasing their pension contributions. In countries where
child care continues to be predominately undertaken by women (see, for example,
chapters on Italy and Germany) gender pension gaps are large (see Fig. 1.6). Further-
more, these gendered patterns of childcaring are also shaped by the availability of
affordable child care facilities. The Netherlands provides an example. Dutch women
enter the labour market, on average, later than many other European counterparts
in part because of limited support for working parents (Thévenon 2011). Young
mothers tend to stay at home to look after pre-school children and although this
does not influence their state pension because of the universal, flat-rate character of
Dutch pensions, it does significantly affect occupational pensions and individuals
saving accounts, as can be seen in the high gender pension gap that is present in the
Netherlands (Fig. 1.6). Achieving comparable pension income levels as men under
these conditions would entail working longer than men. The situation is similar for
women from the Czech Republic. Although there are credits to the pension system
for labour-market absences during periods when caring for children up to four years
old, occupational defined contribution pensions work to the disadvantage of Czech
women whose child care responsibilities keep them out of the labour market earlier
in the life course.

Marital and partnership status are also associated with extended working life.
Married women are less likely than married men to be employed and more often
cite family responsibilities as their most important reason for not working (Majeeda
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et al. 2015; Office for National Statistics 2013). The gendered employment dispar-
ity at older ages is partially the result of the coordinated retirement decisions and
the fact that men typically marry younger women, reinforced by the heavier care-
giving commitments of women for older family members. Traditional gender roles
within couples—men as ‘bread-winners’, women as ‘home makers—influence pat-
terns of extended working life, although there is not necessarily a simple pattern
where husbands ‘lead’ and wives ‘follow’. Radl and Himmelreicher (2014) have
examined retirement behaviour by means of event-history models, with a compet-
ing risks framework that distinguishes voluntary and involuntary work-exit transi-
tions. The results show that spousal labour market participation plays a large role
in work-exit transitions, even when retirement is involuntary. This finding questions
the widespread belief that co-retirement is exclusively due to a preference for joint
retirement shared among spouses. Moreover, widows and widowers tend to retire
early in Germany, whereas no such pattern is found in Spain.

In a study by Pleau (2010) using American data from the Health and Retirement
Study, re-entry in post-retirement employment for women was negatively associated
with being married and having a high level of household wealth whereas for men,
wealth had the opposite effect. Divorced and separated women had a greater likeli-
hood of labour force re-entry in the post-retirement period than married women and
the difference between married and divorced/separated women increased with the
length of time out of the labour force, suggesting the presence of push factors for
divorced and separated women that derive from economic vulnerability.

Finally, inequalities experienced early in the lifecourse can affect men and women
differently in terms of later life outcomes. In a study by Hoven et al. (2018) where
data from the Survey of Health, Ageing and Retirement in Europe (SHARE) with
retrospective life history data on 5,857 older men and women across 14 countries
were analysed, early adversity was linked to full-time employment over the life-
course ending in retirement at age 60 or earlier. Their conclusion was that histories
of employees with early retirement and discontinuous histories are part of larger tra-
jectories of disadvantage throughout the life course, supporting the idea of cumulative
disadvantage in life course research.

As far as pensions in the EU 28 are concerned, the gender gap' ranges from
1.8 to 48.7% with an average of 37.2% for the individuals in the age group 65-79
(OECD 2018: 69). Recent trends (Fig. 1.6) suggest that ‘while slight decreases in
gender gaps in pensions have been observed in the EU on average since the crisis, the
gaps remain almost stable, in many countries, including in those where it is highest’
(OECD 2018: 70).

IThe gender pension gap represents the difference between the average pre-tax income received as
a pension by women and compared to men.
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The Health Dimension of Extended Working Life

It is common to find in policy documents on extended working life the claim that
the general improvement in the health of older populations allows increased labour
force participation (cf. OECD 2018). Up to a point, this is true. Improvements in
medical treatment, healthier lifestyles, and improved health and safety conditions at
work have permitted many individuals to remain at work in better health for much
longer periods than their predecessors 50 years or more ago. However, in some
employment sectors, workers are still exposed to hazardous conditions or long hours
of arduous work that take a toll on their health and reduce significantly the capacity to
extend their working lives. The inequalities in health that are systematically related to
social class and which are present throughout the lifecourse also adversely affect the
ability of certain individuals to work longer. Many workers in ill or declining health
therefore leave the labour market early, passing into an administrative transition
period of disability or unemployment before moving into retirement. Others in a
similar state continue to work, but with little chance of improving their health. In
a UK longitudinal study for example, it was unequivocally demonstrated that poor
working conditions and hazardous occupations impact negatively on the health of
workers who prolong their working lives (Matthews and Nazroo 2015).

An important component to the health dimension of extended working life is the
measure of healthy life years (also called disability-free life expectancy) which is
defined as the number of years that a person is expected to live in a healthy condition.
Figures 1.7 and 1.8 show the healthy life years expectancy at age 65 for women and
men among the EU-28 countries and once again large difference can be observed.

In addition to healthy life years disparities, it should be noted that new illnesses,
particularly relating to psychological stress, are appearing in working populations,
which also pose a major challenge to advocates of extended life policies. Quality of
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Fig. 1.7 Healthy life years in absolute value at 65—women (2010-2016). (1) 2011 instead of 2010.
(2) 2015 instead of 2016. Source Eurostat (online data code: hlth_hlye)
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Fig. 1.8 Health life years in absolute value at 65—men (2010-2016). (1) 2011 instead of 2010.
(2) 2015 instead of 2016. Source Eurostat (online data code: hlth_hlye)

life in the workplace has, or is, becoming a major issue for most countries. More
research is needed to establish the link between working conditions and extended
working life, but mention should be made of two important models in occupational
health care that measure the quality of working conditions. The first is The Job
Demands-Resources (JD-R) model (Bakker and Demerouti 2007; Demerouti et al.
2001) which can be used to predict employee burnout and engagement, and conse-
quently organisational performance. At the heart of the JD-R model lies the assump-
tion that whereas every occupation may have its own causes of employee wellbeing,
these factors can be classified in two general categories (i.e., job demands and job
resources), thus constituting an overarching model that can be applied to various
occupational settings, irrespective of the particular demands and resources involved.
Such a model might also serve for policies makers to define different conditions for
retirement for different occupations. The second model is the Work Ability Index
(Ilmarinen 2007) which takes into account the demands of work, the worker’s health
status and resources in relation to their length of employment and occupational sta-
tus. These and other measures of the quality of working conditions that take into
account differences across occupations will be an important part of an increasingly
multi-disciplinary research approach to extended working life.

Labour Market Influences on the Employability of Older
Workers

Prospects for extended working life are inextricably linked to changing conditions in
the labour market, particularly in response to globalisation and competing economies.
One important aspect of changing labour markets is the demand by employers for
greater flexibility in terms of employment contracts and number of hours worked.
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Sociologists engaged in social stratification research have paid attention to the
adverse effects of globalisation and the growing demand for flexibility (Blossfeld
et al. 2015). Social stratification processes are disproportionately experienced by
the most vulnerable groups in labour markets. Workers in low status jobs, with
low skill levels and human capital endowments are increasingly exposed to rising
employment instability and income insecurity (Blossfeld et al. 2005, 2015; Breen
and Goldthorpe 1997; Scherer et al. 2004) and by extension, barriers to pension-
building. Many unskilled workers are entrapped in low-quality and ‘dead-end’ jobs
with little prospect of changing their jobs. This has been referred to as the ‘scarring
thesis’ which explains the experience of unemployment or employment in low-level
jobs as being partly the result of flexibilisation, which has an enduring negative effect
on the worker’s future career in terms of employment stability and earnings (Booth
et al. 2002; DiPrete et al. 1997; Gangl 2003, 2006; Golsch 2003; Kalleberg 2000;
Muffels and Luijkx 2008).

Despite the negative effect of unemployment or low level employment on the
life courses of many workers, the demand by older workers, particularly women,
for jobs with flexible working hours has been steadily increasing in many EU coun-
tries, notably Australia, Belgium, Denmark, Finland, Italy, Lithuania, Netherlands,
New Zealand, Portugal, Slovakia, Spain, Sweden and the United Kingdom. In some
countries the flexibility of the labour market more broadly has also been increasing
since the mid 1980s, and in recent years due to the growth of the ‘gig’ economy,
characterised by short-term contracts and freelance work. In periods of economic
growth, the offer of part-time jobs increase, but then seems to decline in economic
downturns. On the one hand, some researchers suggest that an increase in flexible
job offers has a negative impact on the chances for older workers of finding work
(Blau and Shvydko 2007; Muffels 1998). On the other hand, traditional rigidities in
the labour market (such as a lack of opportunities for part-time employment) impose
restrictions on job opportunities for workers of all ages and not only older workers.
In addition, some older workers may welcome the opportunity to work-part-time
(Burnay 2019).

As the data in Fig. 1.9 suggest, there is a weak positive correlation between
the employment rate of older workers and the degree of flexibility in the labour
market as measured by the Fraser Institute indicators. Those indicators show the
degree of labour market regulation concerning minimum wage, hiring and laying
off, degree of collective bargaining centralisation, working hours, lay-off related
costs and mandatory contributions (a higher rate means less regulation). In general, a
more responsive labour market favours labour market participation for older workers.
However, not all regulations have the same effect, although high employer costs
related to laying off and long working hours appear to have the most significant
negative impact on the employability of older workers.

Another important aspect of labour-market flexibility that could contribute to
extending working lives, especially for persons with health problems, is the possibil-
ity of working from home. High work-from-home rates can be observed in western
European countries such as Luxemburg, Austria, and the Netherlands, and in gen-
eral in other northern European countries. These trends are associated with weaker



1 Introduction: Key Issues and Policies for Extending Working Life 19

™

o
— T OUK ecz

L]
E :E:D *MT ecy
R 5K ML oK e
% or? oEE Ge R T
- M= o HR
§ """ #HU o7 £3E
= o
2 2 S| epr
e ®EEgRLU
= oFR
£ oF ®cEs
=
®
£
5 @
o —
L
5
eGR
<
37 T T T T T
30 40 50 60 70

Employment rate (55-64 years)

Fig. 1.9 Labour market flexibility and employment rate of older workers. Source (Breinek et al.
2018; Eurostat 2017) data base, Fraser Institute (2016)

industrial economies and higher service economies. The traditionally heavy indus-
trial countries such as the Czech Republic, Hungary, Poland, Slovakia, and Germany
have only moderate rates of work-from-home (Breinek et al. 2018).

Older Workers in the Era of Digitalisation

The current era of digitalisation in the work place (referred to as ‘Industry 4.0%) is
characterised by a general trend towards a knowledge society in which production,
services, and administration are information driven and computer oriented. This
process results in less labour-market rigidity and the loss of certain jobs, both of which
are a major feature of the 4.0 revolution. How the Industry 4.0 trends contribute to the
challenges and potential of extended working life are only just now being considered.
New labour organisation principles are being introduced whereby employees and
employers need to adapt and transform; new skills are required which in turn will
have an impact on employment rates. As a consequence, labour market, education,
and social welfare policies will need to take account of these transformations and
ensure that both workers and employers are equipped to deal with the consequences
of digitalisation in the work place.

How is work changing in the digital economy? According to the Federal Minsitry
(2015), 54% of workers in Germany used a computer with an internet connection in
their work in 2014. It is not only in offices that digital work is becoming the norm;
in factories, too, the use of computerised, interconnected machines is widespread.
Almost a quarter of production is already fully or highly automated in Europe today.
Digital work also makes possible a wider range of working arrangements, such as
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telework, and new forms of work, such as crowdworking (Re-imagining work, Green
paper, Work 4.0 2015). Crowdworking is the process of distributing work, generally
broken down into smaller tasks, to crowdworkers via digital platforms. The work
can be given either to a company’s own employees (internal crowdworking) or to
third parties (external crowdworking), who are often solo self-employed individu-
als working for many customers worldwide (https://www.deutschland.de/en/topic/
business/crowdworking-in-germany-working-life-of-the-future).

The impact that automation and robotics will have on jobs and incomes, partic-
ularly with respect to potentially vulnerable groups in the labour market such as
older workers, remains unknown. Some trends indicate that automation can cause
labour-market polarisation not just in terms of the demand for qualifications, but also
in terms of the level of wages. Demand may be channelled into specific qualification
requirements at extremes, that is, for either low-skilled or high-skilled labour. This
trend has already begun in the USA (Frey and Osborne 2013), although as Hall and
Soskice (2001) note, it is associated more with non-regulated economies than, for
example, in Scandinavian countries or the Netherlands where job protection policies
are more widespread. Releasing middle-skilled and some high-skilled workers from
professions that can be automated or implemented with a lower number of workers
into jobs that require only low skills can result in wage polarisation, thus weakening
the middle classes and leading to the risk of destabilising society.

This tendency can also be accentuated by the transfer of the middle-skilled labour
force from industrial to service sectors where salaries tend to be lower. A loss in
income can also result when low-skilled workers compete with better and larger
middle-skilled work force more flexible to do any job. As aresult, low-skilled workers
may have to take even lower-level odd jobs or be pushed out of the formal labour
market entirely.

It will be important to react quickly to the trends atrophying middle-range skilled
jobs by creating an environment that encourages the take-up of training by older
workers. Older workers can then keep abreast of technology advances to improve their
career opportunities. This would increase employment rates and limit the polarisation
of wages. Informal methods of learning and education also can play an important
role and often they lead to quicker positive results than formal methods (Industry 4.0
impact on the CR labour market 2017).

In the final report on an EU digitilisation/job quality study by Ghailani et al.
(2018), the impact of digitalisation on the health of workers, both physical and men-
tal, was a key issue. In terms of physical health, vision problems as a result of the
intensive use of computers, but also musculoskeletal disorders such as tendinitis or
back problems caused by prolonged immobility, were prominent. Reduced physical
activity—less need to move around—following the digital transition can also gener-
ate cardiovascular problems linked to arisk of increasing obesity. Several respondents
also reported an increase in physical fatigue. The digitalisation of work is also per-
ceived by public employment service workers as having significant implications for
mental health. They point to the higher incidence of stress, caused by an increased
workload and changes in the organisation and pace of work. As a result, there is a
high exposure to psycho-social pathologies, such as depression, mental exhaustion
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or burnout. Among the psycho-social risks, the issue of harassment resulting from
interaction with users is the subject of contradictory positions in terms of physical
and mental health. For other workers, the transition to digital working has led to an
increase in digital harassment, particularly because users expect faster reactions and
faster processing of their files when using digital tools. While physical harassment
has decreased, there has been an increase in virtual harassment (Ghailani et al. 2018,
p. 32).

The new era of digitalisation could increase gender inequalities, especially for
older women in precarious jobs. The link between gender, precarious work, educa-
tion, and digitalisation has been well demonstrated. The European Institute for Gen-
der Equality (2017), EIGE provides some insights from its work on the gender aspects
of digitalisation. Science, technology, engineering and mathematics (STEM) are the
most gender-segregated subjects in the education system. Over the past decade, the
percentage of women graduates in STEM subjects in the EU has decreased, from 23
to 22%. This gender division is mirrored in the labour market, where the share of
women in STEM occupations is 14%, with almost no change over the past decade.
These gender divisions across ICT workplaces indicate that the ability of women to
enter and stay in ICT jobs is dependent on the critical mass of women who are already
there. The proportion of employees in precarious employment decreases with age,
up to 55-59 years. Nevertheless, women with low and medium qualifications have a
high risk of precariousness throughout their working lives (Fig. 1.10).

Digitalisation will change the demand for labour in many ways and these trans-
formations need to be brought to the attention of policy makers and politicians who
are often not aware of the consequences for older workers.
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An analysis of the impacts of such processes on the labour market can be based
on previously developed scenarios for particular environments in the European
countries.

e In which areas will jobs disappear and in which areas will new ones be created?
How can a sustainable high employment rate be attained, particularly in the 50+
age group?

e What knowledge and skills will be required and how will older workers, especially
women, be affected?

e How and where will such knowledge and skills be acquired?

e How can labour and professional flexibility be improved while securing adequate
wages and equal access to the benefits of areasonable social protection network and
social insurance across age, gender and different health conditions of employees?

e What changes will be necessary in education, employment, and social policies
and what new legislation will need to be implemented that takes into account the
particular needs of older workers? (ibid.)

In summary, digitalisation needs to be accompanied by appropriate social changes.
Decent, secure and healthy working conditions should be priorities. Innovative poli-
cies that involve the participation of older workers in decisions that affect their quality
of life in the work place will be needed. Intergenerational perspectives can also play
alarge part in this process, especially in the informal learning of IT skills and sharing
experience. The involvement of social partners to identify ways in which workers
can fulfil their individual preferences regarding their working hours, by striking a
balance between companies’ flexibility requirements and workers’ needs, is also a
key area to develop.

Labour Force Shortages and Older Workers in Periods
of Economic Upturns

Many European countries have expanding economies but lack an adequate labour
forces to meet demand. For example, in 2019, although the average unemployment
rate in EU-28 was 6.4%, rates ranged from 1.9% in the Czech Republic to 10.2% in
Italy, 14% in Spain and 18.5% in Greece (Eurostat 2019b). The demand for a suitably
skilled labour force could, in theory, be met by extending working lives for workers
whose skills are in demand. Nonetheless, it should be emphasised that in the long-
term and particularly with regard to the sustainability of pension systems, policies
should move beyond those that address only older workers to a more integrated
approach that takes the realities of both labour markets and individual lifecourses
into account. According to Lacina (2018) four strategies requiring long-term rather
than mid-term solutions can be adopted to deal with labour shortages: increase the
domestic birth-rate; import a labour force from abroad; replace human labour by
automation; boost work productivity. A fifth strategy which should be also proposed
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is to set up conditions which involve higher numbers of people 50 plus on the labour
market, currently the employment rate in EU in this age group is only 58.7% in 2018.

Attempts to increase the birth rate have been unsuccessful in advanced countries.
It is difficult to find incentives—mostly financial ones—in countries with growing
standards of living where more children are often perceived as impeding professional
career development and opportunities to enjoy rising incomes. Even in the second
and third generations of immigrants, who traditionally had larger families than native
born populations in the past, birth rates have declined substantially as a result of
better standards of living and adaption to the life styles of advanced economies.
In Germany, pro-immigration campaigners point to the successful integration of
Turkish Gastarbeiters in the 1960s. Central and Eastern European countries evoke
the example of the successful integration of the Vietnamese community or Ukrainian
workers. However, the integration experience of previous migration waves is hardly
applicable today.

As far as an expected breakthrough in applying automation and robotics to indus-
tries as well as to services (such as legal services and banking) is concerned, a sig-
nificant reduction can be expected in the demand for labour. This does not stimulate
much confidence that there will be a significant demand for older workers who are
expected to work longer, since even the most optimistic forecasts expect reductions
in the number of working hours. How will these changes affect the most vulnerable
groups of the population, especially working women over the age of 55 with caring
responsibilities? Possible answers to this question are likely to be a combination
of all the above approaches, although the priorities of economic policy makers will
determine the weight assigned to such components at the national level and whether
the resulting combination will have a chance to succeed in the context of competing
political ideologies.

Concluding Remarks

The evidence presented in this chapter on how extended work life policies are being
implemented in Europe and beyond provides a clear case for governments and
employers to address urgently the gender and health inequalities related to work-
ing longer. In the following chapters, there are many examples of how this can be
done, both at the European level and within national contexts. The challenge ahead
is to meet both the needs of individuals who choose to extend their working life and
those individuals for whom extended working life poses a constraint to their expected
retirement age or worse contributes to negative health outcomes. This will require
providing different pathways to retirement and above all, addressing the gender and
health inequalities over the lifecourse and throughout the working life.
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Chapter 2 )
The ‘Older Worker’ and the ‘Ideal Gzt
Worker’: A Critical Examination

of Concepts and Categorisations

in the Rhetoric of Extending Working

Lives

Clary Krekula and Sarah Vickerstaff

Abstract Policies supporting longer working lives have to a great extent described
older people as the problem. In this chapter we challenge this description by looking
critically at some of the assumptions underlying the extending working life agenda.
The chapter begins with a discussion about the homogeneous representations of
increased life expectancy, where we show that the neglect of growing differences in
longevity takes privileged aging as the starting point. Next we discuss the use of the
concept of gender equality to illustrate how male life courses are taken as the norm.
The chapter then considers how increased individualization and the conditions that
work organizations provide frames older people as all the same leading to widening
inequalities amongst those in retirement. All taken together, extended working life
leads to be an individualization of the risks of working life. Based on an analysis of the
debates at the country level we further argue that the extended working life agenda is
a top-down process and a globally spread implementation of an economically based
political project.

Keywords Individualization - Neoliberalism - Life expectancy - Gender equality
and extended working life - Older worker

Introduction

The working populations in many of the countries covered by this book are ageing,
increased longevity coupled with a declining birthrate has led governments every-
where to look for ways to encourage people to work for longer and delay retirement.
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Some of this focus on the older population has been positive with age discrimi-
nation legislation acknowledging the pernicious impact of ageism on employment
prospects and access to goods and services. The abolition of mandatory retirement
ages in some countries has opened up the possibility that people can choose to extend
their working lives if work is available. Other policy changes have been less benign
such as the raising of state pension ages and a general tightening of the criteria for
accessing disability pensions or state benefits. Whilst the policy agenda has focused
on retirement systems the developments to encourage extended working lives have
tended to put the emphasis on individuals, and on how we can be persuaded to do
the right thing and carry on working (Krekula and Vickerstaff 2017).

The policy argument for longer working lives has to a great extent described older
people as the problem, and their current retirement trends as selfish, uninformed,
outdated and as a threat to welfare provision, and therefore has focused on making
them delay their retirement by creating favourable conditions for those who are able
and willing to continue working (Krekula and Vickerstaff 2017; Krekula et al. 2017;
Smeaton and White 2016; Vickerstaff and Loretto 2017). As populations age the
implication almost becomes that there are too many older people, or at least too
many not working. In many countries this has also manifested itself in discussions
of intergenerational fairness, in which baby boomers are typified as profiting at the
expense of younger generations, despite the acknowledged differences within the
boomer cohort. Reliance on intergenerational arguments has the effect of constructing
older people as a homogeneous group in distinction and potentially at odds with
other age cohorts. The early retirer is being recast as a selfish baby boomer (Willetts
2010). All of these debates depict the political initiatives on extended working lives as
necessary to rescue the economy and the welfare state from the burden (i.e. the cost)
of an ageing population. The policy discussion tends to disconnect the development
of ageing populations from wider social, political and economic trends, neglecting
the broader context of globalization and austerity.

In this chapter we look critically at some of the assumptions underlying the extend-
ing working life agenda. The chapter begins by considering the underlying mantra
that as we live longer we should work longer (OECD 2006). It is typically taken for
granted that life expectancy is increasing and therefore it is reasonable to expect that
people can work for longer. This fails to adequately consider three aspects of life
expectancy namely that there are sharp social gradients in longevity with working
class people often not enjoying the same life expectancy as more middle class groups;
second whilst we live longer we do not necessarily remain healthy for longer and
thirdly, in conditions of continuing austerity it appears that increases in longevity are
slowing or even starting to reverse for some groups. The assumption that increas-
ing longevity is happening uniformly privileges the experiences of some groups and
sets the tone for the extending working lives policy agenda. Extended working life
is recurrently discussed, in both policies as well as more critical works, in relation
to what it means from a gender and gender equality perspective. We therefore also
discuss the notions of what gender equality constitutes and the consequences it has
for policies supporting extended working life.
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The second part of the chapter investigates how policy building on this tendency
to homogenize older workers as an undifferentiated category, leads to a progressive
individualization of responsibility for finding and sustaining work and saving for
retirement. The chapter concludes by arguing that policies towards extended working
lives are built on a set of assumptions that too often ignore the realities of ageing
populations and which, as such, are likely to reinforce patterns of social insecurity
and precarity in society at large.

Privileged Older People and Men as the Norm

Policies aim to change something, and therefore they frame the problems to which
they are seen as the solution (Bacchi 2009). Policies on extended working life are,
thus, not objective entities, rather, they are proactive by focusing on some aspects
and playing down others (Bacchi 1999, 2009, 2012). Constructions of categories and
key concepts are a central means in these processes, like policies, they carry basic
assumptions (Ahmed 2007, 2012). As a consequence, categories such as ‘older work-
ers’ and key concepts such as ‘gender equality’ are not neutral when used in policies,
they construct something and has therefore real consequences. With this starting
point, this section proceeds by placing emphasis on the groups of older people that
constitute the norm in European policy. Our discussion focuses on the arguments
in the European Commission’s white paper on Adequate, Safe and Sustainable Pen-
sions (2012) since it is a formal document containing proposals for the European
Union (EU) and which aims to, based on a debate with stakeholders including the
European Parliament and the European Council, create political consensus on issues
regarding retirement age and the design of the pension system (Eur-lex 2018).

The Privileged Life Course as the Norm

In European policies, demographic changes are used as a basis for the debate on
retirement age and pension systems, and the ageing population is described as a
major challenge to pension systems, as one of the largest public expenditure items,
and as a common concern amongst all member countries (e.g. European Commis-
sion 2012). Against this background, the linking of the retirement age with increases
in life expectancy and restriction of access to early retirement schemes and other
early exit pathways are presented as two central means to maintain an adequate
income in retirement. Member countries are, thus, recommended to link the retire-
ment age to gains in life expectancy since this “could result in budgetary savings
representing more than half of the projected increase in pension expenditure over
the next 50 years” (European Commission 2012:10). Consequently, many European
countries have moved in this direction. During the period 2014-2017, Croatia, Czech
Republic, Greece, Finland and Portugal linked their retirement age to life expectancy
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(European Commission 2018; see also chapters from Estonia and Spain in this vol-
ume). Other countries, e.g. the Netherlands, have decided to implement this in the
coming years (see chapter from the Netherlands in this volume) and in some coun-
tries, such as Austria and Sweden, this measure has been raised in the political debate
(see chapters from Austria and Sweden in this volume).

The reasoning for linking retirement age to life expectancy is created through
a homogenisation of the older population. An example of this can be seen in the
European Commission (2012:2), which presents a merged future prognosis for the
EU countries; ‘By 2060, the life expectancy at birth for males is projected to increase
by 7.9 years and by 6.5 years for females, when compared to 2010°. This homogenous
construction also shows in the discussion about the necessity to balance time spent
in work and retirement, where it is stated that ‘Currently, about one third of adult
life is spent in retirement and, with unchanged policies, this share would increase in
line with future gains in life expectancy’ (European Commission 2012:7).

The data on increased life expectancy are, in themselves, correct if we look at
the aggregate level of older people as a homogenous group. However, this type of
homogenous group does not exist in reality. As has been recurrently noted, there is
no uniform group of older people; variations in the life course tend rather to deepen
as people grow older, based on, for example, gender, education, finances and family
situation (Bal and Jansen 2015). This also applies to life expectancy. The statement
above for the large population of older people in Europe therefore constitutes a
disregard for the great differences in life expectancy that exist between countries
(see for example Majer et al. 2011), and also downplay the differences in length of
life that exist within countries based on for example profession, education or social
class (see for example Tarkiainen et al. 2013; Statistics Sweden 2018a, b; Marmot
2010). Whilst’open methods of coordination’ allow EU countries to take into account
their own specificities, opening up the possibility that linking life expectancy rates to
retirement ages could vary from place to place, the argument feeds into the ‘common
sense’ argument that we are all living longer in contrast to previous generations.
A later report in 2018, whilst moderating the argument slightly sustains the view
that life expectancy is increasing and hence people will need to work for longer
and does little to suggest remedies for those unable to continue working: “Although
the duration of working life is increasing, the duration of retirement is expected to
grow even faster, as life expectancy continues to increase.” and this is framed as a
bad outcome for all countries: “As life expectancy improves, longer working lives
will be vital to enable men and women to acquire adequate pensions” (European
Commission 2018:15-17).

The construction of a uniform life expectancy age for the large collective of older
people in Europe does not, however, mean that there is a lack of awareness regarding
the great differences that exist between groups of older workers. In parallel with
the homogenised statistics, the Commission’s White Paper (2012), for example,
emphasises the need for ‘taking into account the fact that the ability to work—and to
find employment—differs widely between individuals, and that life expectancy and
health status at age 60 or age 65 tends to be lower for manual workers who started
working at a young age’ (2012:7). This comment is, however, neither followed up
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in the document, nor is it problematised in relation to the overall argument of the
Commission that life expectancy ought to affect the retirement age. Thus, the latter
can continue being used as a building block in the rhetoric of the Commission in
support of extended working life, while the varying life expectancy of different
groups is turned into a non-question in this line of reasoning.

The homogenous descriptions of life expectancy are particularly important to
emphasise from a gendered class perspective, since research indicates that life
expectancy also declines for gendered groups of older people. For example, a decline
in male life expectancy is reported, most likely due to stress and negative health
lifestyles, in Russia, Ukraine, Belarus and Kazakhstan (Cockerham 2012). Swedish
statistics follow the same line, showing a declined life expectancy among groups of
people with alow level of qualifications. During the period 2012-2017 the remaining
average life expectancy at the age of 30 dropped from 51.2 to 51 years for women
with only compulsory education. At the same time, the remaining life expectancy
increased from 53.3 to 54.3 years for men of the same age. During the same period,
the remaining life expectancy at age 65 also decreased from 17.8 to 17.5 years for
single persons with only compulsory education, while it increased from 21.9 to
22.7 years among cohabiting persons with post-secondary education. Overall, the
difference between the groups with the highest and lowest average life expectancy
increased at age 65 from 4.1 years in 2012 to 5.2 years in 2017 (Statistics Sweden
2018a, b). The gaps in life expectancy are even greater in some other countries, for
example in the UK there is a ten year gap in male life expectancy between men
born in some parts of the south of England and those born in central Glasgow in
Scotland (Office for National Statistics 2018). The development in Sweden should
be seen in the light of the fact that pensions there are calculated based on both life
income and life expectancy for each cohort. Those who live a shorter life than the
estimated length of life and thereby only use a portion of their estimated pension, are
not compensated for the fact that they live off their pension during a shorter period
of time. This means that people with a shorter life expectancy indirectly subsidise
those with longer life expectancy in the same cohort, which primarily increases the
gap between blue-collar and white-collar workers (Lindberg 2017).

The focus on life expectancy also neglects the rates for healthy life expectancy
which have not improved at the same pace. There are also gender differences in so
far as women typically live longer than men and have more years in poor health.
There has been no discussion of pegging pension ages to healthy life expectancy. To
take England as an example, 2013—15 data on the healthy life expectancy at birth for
men was 63.4 years and for women 64.1 years; at this point state pension age was in
the process of rising to 66 for both women and men (Public Health England 2017).

The discussion above shows the central role which the construction of a uniform
life expectancy plays in policies on extended working life and how they neglect dif-
ferences between groups of older people. The argument that retirement age ought
to be linked to gains in life expectancy does not take into account groups where life
expectancy de facto is decreasing. It also ignores that there already is, in the countries
where pensions are based on life expectancy, an injustice in the form of groups with
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lower average life expectancy subsidising those who are able to take out their pen-
sion over a longer period of time (Lindberg 2017). This line of reasoning connects
to Hughes’ (1995) argumentation that categorisations (e.g. “older workers”) repro-
duce notions of uniform well-demarcated categories, which, by extension, construct
some groups as a norm and others as subordinate. In the above discussed rhetoric,
homogenisation contributes to creating an object, the imaginary collective of older
people, around which a policy agenda can be created, in this context, towards an
extended working life.

Contradictory Definitions of Gender Equality

Gender equality is defined in many different ways depending on the context. It can be
understood as both ideological and as a political concept to describe equality between
women and men. With reference to working life, the concept is often used to empha-
sise women’s and men’s equal participation and it has mainly been used as a starting
point to highlight a lower proportion of women in different organisational contexts.
This type of quantitative gender equality has, however, been discussed from several
different starting points, where Hernes (1987) distinguishes three central arguments:
The resource argument, which is based on women being expected to have specific
resources and experiences that differ from those of men and therefore are assumed to
complement men; the justice argument, which concerns democracy and emphasises
that women, since they constitute half of the population, should be represented to
the same extent; and the interest argument, where women and men are assumed to
have different, and also contradicting interests, and thus women need to represent
themselves. In contemporary gender equality research, it has been pointed out that
the resource argument has been transformed into a profitability argument, where
gender equality in the sense of equal participation is justified also by it contributing
to increased productivity for organisations since women are assumed to contribute
with other skills than men (Skjeie and Teigen 2005). Gender equality in work organ-
isations has also been described as an issue which concerns qualitative aspects, with
a focus on gender relations in organisations and on men and masculinity as the norm
(Ronnblom 2011). Further, Ahmed (2007, 2012; see also Krekula et al. 2019) argues
that key concepts, such as gender equality discourses, circulate via the documents of
organisations, and that in this circulation they are associated with additional ideas,
which leads to new meanings. There are, therefore, reasons to emphasise how gender
equality is understood in policies on extended working life and the strategies which
develop as a result, and how much room for change the different definitions create
for organisations and for the individuals within them.

When the European Commission’s White paper (2012) discusses gender in rela-
tion to extended working life, it is women as a category that is highlighted. This is
done explicitly by stressing that sustainable pension systems are dependent on rais-
ing employment rates among groups where this is regarded as low, ‘such as women,
migrants and youths’ (European Commission 2012:6).
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In the White paper, the concept of gender inequality is used in two contradictory
ways. [tis portrayed as an obstacle to extended working life and the paper emphasises
that increasing pension eligibility ages depends on better opportunities for older
women and men to stay in the labour market. As examples of measures to move in
this direction, the paper mentions the adaptation of work places, the promotion of
lifelong learning, policies aiming at reconciling work, private and family life, and the
need to combat ‘gender inequalities and age discrimination’ (European Commission
2012:7). However, there is no clarification as to what types of gender inequalities
within work organisations they are referring to; nor is there any mention of whether
the inequality is assumed to affect women or men. This relates to previous remarks
that gender equality is often seen as an obvious and common political objective,
which means that gender inequality tends to be understood as something that ‘is’
rather than something that is ‘done’ (Ronnblom 2011).

The reconciliation of work and family life as a prerequisite for labour force par-
ticipation among older people is, however, emphasised clearly, which also can be
found in discussions on the differences in employment rates for women and men in
the age group 55-64 years. Here, the importance of shedding light on gender aspects
of extended working lives is mentioned, ‘including measures that facilitate the rec-
onciliation of work and care responsibilities and reduce gender gaps in employment
and pay’ (European Commission 2012:12). The goal to increase labour force par-
ticipation among women correlates with national government strategies, including
from Sweden, where it is stated that participation in working life on equal terms is
a core area for the promotion of gender equality in the labour market (Government
Bill 2005/06:155, for a discussion see Krekula 2012, 2014). These formulations
on gender equality as dependent on caring responsibilities are in accordance with
comprehensive international research which has shown that women’s possibilities to
take part in paid employment depend on their caring responsibilities (Korabik et al.
2008). They also relate to studies which have illustrated that older people’s ability
to work is related to whether an individual is caring for close family members or
not (Lewis 2006; Dewilde 2012; see also corresponding discussions in several of the
more in-depth country chapters).

By not stating the aspects in workplaces that are assumed to contribute to inequal-
ity which counteracts an extended working life, the White paper inhibits the develop-
ment of strategies to fight inequality and to create prerequisites for increased labour
force participation among both women and men. In these arguments, (in)equality
appears as a vaguely defined phenomenon, which has to do with factors both within
and outside the work organisation.

However, the document also points out the need to equalise pensionable ages
for women and men since it can contribute to raising the labour force participation
among older workers and to increasing income for women (European Commission
2012:12). Even though it is not stated more specifically what is meant by this type of
equalisation of retirement ages for women and men, it may be assumed that it refers
to a raise in women’s retirement age to the same age as men in the countries where
women today have a lower retirement age than men. It is, thus, men who constitute the
norm that women are expected to strive to imitate. Even though it is reasonable that
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the higher retirement age sets the baseline in policies designed to encourage extended
working life, the underlying assumptions contribute to the life styles and life courses
that relate to the higher retirement age constituting a norm. This accords with the
discussion in many of the country chapters here, which emphasises that women’s
early retirement means a financial loss for them. In these arguments, women’s and
men’s different retirement ages appear as the gender inequality that both needs to be
and can be solved by changing current pension systems, where the implicit rhetoric
is that this will raise women’s income. The unspoken starting point seems to be that
women and men have the same prerequisites to work later in life. As pointed out by
Nentwich (2006), this discourse of sameness ignores differences which may exist
between men and women. Using sameness as a starting point runs directly counter to
the above-mentioned definition which, on the contrary, stresses differences between
women and men and how gendered conditions in personal as well as professional
life create challenges for gender equality in relation to an extended working life.

The two definitions of gender equality also relate to two different strategies. The
first mentioned definition of gender equality is based on the assumption that women
and men have different prerequisites to work later in life and highlights the need to
change the conditions in work organisations as well as in other social contexts that
limit these. The second definition which is based on sameness between women’s and
men’s conditions, is instead used to justify changes in pension systems and, thus, in
women’s retirement actions. It has, in other words, a disciplining function (Foucault
1991). In the first definition, it is practices and processes in working life and social
organisation that are the problem seen from the perspective of raised retirement age,
in the second it is women’s behaviour.

Another starting point in the reasonings quoted above on how women’s income
can be raised through changes in the retirement age, is that changed pension systems
affect/constrain individuals’ retirement age. Even though this receives some sup-
port in research, retirement trends from several countries do, however, point towards
the relationships between pension systems and current retirements being more com-
plex. In some countries, research shows that raised general retirement age changes
women’s and men’s retirement behaviour to different extents. The examples from
the country chapters also indicate that early retirement might continue to be the norm
after the retirement ages have changed.

In this section, we have illustrated that there are intended target groups behind
formulations of homogeneity among older people in the discussed document in the
form of privileged older people and men, as opposed to women, not as a large
collective. It is the same groups that also, in several research studies, have been
emphasised as those with the best prerequisites to live up to the goals of extended
working life (for example see Lain and Loretto 2016). The political ambitions of
connecting retirement age to life expectancy are, thus, based on a form of privileged
ageing and turn this into a rhetorical and political norm. It relates to what has also
been noted in national documents, for example, in Swedish policies aimed towards
extended working life where the policies are adapted to those who are willing and
able to continue working later in life (Krekula et al. 2017). Against this background,
it comes as no surprise that comprehensive research has shown that an extended
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working life does not come in ‘one size fits all’, but rather creates inequality among
groups of older people (for example Lain et al. 2019). Consequences in the form
of precarious conditions for groups of older people and greater inequality between
older people are instead a result of the starting points of the document in question,
where the privileged older people constitute the intended target group of the policy
actors.

The formulation of retirement ages has effects far beyond a secure income when
leaving working life. Arza and Kohli (2008) have argued that they also regulate
labour markets by facilitating an ordered transition out of employment and enable
employers to manage their work force by offering instruments for the shedding or
replacement of workers. It also contributes to biographical planning by creating a
predictable sequence and timing between work and retirement, and provides workers
with a legitimate claim to compensation for their “lifelong” work and thus with a
stake in the moral economy of work societies. Our discussion above illustrates that
retirement ages, in both rhetoric and practice, also construct social categorizations
such as homogenous older workers and which has the effect of privileging some
older adults over others.

Individualization of Responsibility and Risk

The assumption of ahomogenized group of older people as the basis for changing both
pension systems and retirement behaviour analysed in the previous section feeds into
the more general processes of individualization characteristic of neo-liberal societal
change. The policy target for these economic and political changes at the macro
level is the individual adult worker (Lewis 2002, 2007), sometimes characterized
as young or old but rarely acknowledged as gendered, raced, classed or abled. This
individual is an idealized economic free agent shorn of their individual biographies
and social connections (Krekula and Vickerstaff 2017:31). An idealized economic
agent based on a ‘masculinized occupational life course’ (Grady 2015). Welfare state
retrenchment has progressively led to the framing of policy as enabling individual
‘choices’ and ‘freedoms’ and demanding individual responsibility, what Rubery has
characterized as the neo-liberal project to ‘deregulate, decollectivize and depoliticize
the employment relationship’ (2015:633). Policies aimed at encouraging people to
work for longer are a mixture of permissive such as age discrimination legislation
and the ending of mandatory retirement ages and involuntary such as state pension
age rises. The former are lauded as extending individual rights, freeing people from
the tyranny of being forced to stop working simply because they reach a certain
age. They can also be seen as disrupting biographical planning as individuals now
are expected to decide when to retire: it is less likely to happen automatically on
reaching a given age.

In the field of pensions, the move from Defined Benefit to Defined Contribution
schemes shifts the risks to individuals who are now more responsible for managing
their own savings and retirement transitions and their own risks (Vickerstaff and Cox
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2005). Another aspect of this discourse is the moral undertow of the imperative for
active ageing (and active saving) that we should all be keeping fit and active, able to
work and economically productive rather than becoming a drain on public resources
(Vickerstaff and Loretto 2017; Moulaert and Biggs 2013). This narrative of individual
responsibility replaces an earlier sense of moral economy in which the reproduction
of labour meant that the young and old had privileged positions in society based on
their future and past contributions. Macnicol (2015:21) goes further: “A central tenet
of neoliberalism is that old age should not be a specially protected stage of life....
Older people should therefore be forced to work later in life”.

This neoliberal discourse of helping individuals to help themselves neglects the
realities of profound structural inequalities of opportunity and outcome between peo-
ple. In addition, reliance on the undifferentiated and homogenized category of ‘older
worker’ discussed above masks the heterogeneity of the older working population
and the substantial inequalities that exist within age cohorts. Bal and Jansen have
argued that heterogeneity increases with age; they argue that variability within an
older age group increases with the accumulation of life experiences leading to an
amplification of differences (2015:131).

Understanding the desirability or feasibility of extending working lives therefore
requires a differentiated picture of the older population, their work histories, health,
family circumstances and locations. It is well understood, though often ignored in
public policy, that women and men typically have different work histories. Women
are more likely to have breaks in their work histories for child and other care respon-
sibilities, they are concentrated in certain fields of employment such as the public
sector, health and education and are subject to persistent patterns of discrimination
in access to work and promotion all of which result in gender pay gaps which trans-
late into gender pension gaps (for the extent of these see European Commission
2018:68-78). The productivist slant of neo-liberal policies also neglects the relation-
ship between paid work and unpaid work, denying the necessary interrelationship
between employment and household labour, caring, volunteering and community
work of various sorts.

The idealized adult worker (unencumbered by caring responsibilities) is also
expected to be fit and healthy and to keep themselves such, whilst research demon-
strates clear social and class gradients in health with members of lower social classes
much more likely to suffer from limiting health conditions at earlier ages than those
in higher social classes as discussed above (Marmot 2010). It is well documented
that health is a major factor in people’s withdrawal from the labour market before
state pension ages and hence the imperative to work for longer may simply not be
available to those suffering from chronic health conditions in their fifties and early
sixties (Carr et al. 2018). Much public policy on the desirability of working for longer
stresses the health benefits of continuing to work and staying active for both physical
and mental health. Whilst possibly true for those enjoying their work and able to do
it, there are significant numbers of people who may be damaged by continuing to
work: those in physically arduous areas of work or under considerable stress who
may already be soldiering on with existing health conditions that could be worsened
by staying in work (Lain et al. in press).
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Health is not the only factor which differentiates the experiences and opportunities
of the older population. Class differences in employment prospects are felt throughout
the life-course and the impact of disadvantage may start early, back in childhood.
Recent studies in the UK using the longitudinal 1958 Birth Cohort study demonstrate
the role of childhood experiences of social disadvantage and mental health issues in
shaping labour force participation and early labour market exit among older adults
(Fahy et al. 2017; Clark et al. 2017). Hence the ‘choice’ to carrying on working in
your sixties and beyond may well have been compromised much earlier in life.

We have made the argument that policy frames older people as all the same
and therefore recommends solutions to the ‘problem’ of the ageing population that
disadvantage certain groups and are likely to lead to widening inequalities amongst
those in retirement. It is important to also consider how policies are implemented and
along with the individualization of responsibility that many policy changes imply
the trend in policy towards extending working lives has put greater emphasis on
employers to deliver longer working lives; it is to this we turn now.

Who Wants to Employ Older Workers?

So far we have discussed the macro level policy changes and the impacts at the
individual level but this is to neglect a key aspect of extending working lives—the
meso level of work organisations. Macnicol (2015) amongst others (see Vickerstaff
et al. 2003) have made the point that it is ultimately employers who will extend
workers lives, either by retaining them into later age or by being more willing than
hitherto to recruit at older ages.

In countries such as the US with little employment protection and a weak welfare
state safety net the role of employers in delivering extended work careers is key
(OECD 2018:14). In many of the countries covered in this volume we have seen a
retrenchment in welfare policy, making it more difficult to take disability pension
routes out of the labour market. This along with other policy changes, such as the
ending of mandatory retirement ages and rising ages for state pension entitlement
have the effect of further putting the onus on employers to deliver extended working
lives, for example by offering new later career options; supporting flexible or partial
retirement and considering and facilitating job redesign (Phillipson et al. 2018).

We are seeing a rise in the numbers of older people in the labour market in many
countries but evidence suggests that this is mainly the result of people staying in
employment longer, that is through retention rather than unemployed older workers
coming back into work (see Lain and Loretto 2016). As Martin (2018:18) put it:

The bad news is that the increase in older worker employment rates was not driven by an
increased willingness on the part of employers to hire older workers as their share of the labour
force has increased. Instead, in virtually every country, the rise in older worker employment
reflected an increase in their retention rate within firms, i.e. older workers staying on longer
with the same firm. The bulk of OECD countries did not record an increase in the hiring rate
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for older workers over the past two decades. Thus, it seems that there are still large barriers
against hiring older workers.

Despite legislation against age discrimination in many countries there is still
widespread ageism in the labour market and a preference for hiring prime age or
‘ideal workers’ (Karpinska et al. 2011; Kulik et al. 2016). Ageism takes place in
different areas of the workplace: Older workers are not being considered for job
interviews (Furunes and Mykletun 2010); long term unemployment increasing from
age 45 (Statistics Sweden 2017); they experience less wage increase (Brooke 2003);
they receive less training and development and are passed over for promotion (Taylor
and Walker 1998; Duncan and Loretto 2004; Krekula 2018) and they are disregarded
when it comes to training for new technology (Furunes et al. 2006). Studies show
that ageism is related to intentions to resign or retire (Bennington 2001; Hofstetter
and Cohen 2014; Schermuly et al. 2014; von Hippel et al. 2013), and that it consti-
tutes a risk for long-term sickness and contributes to work disengagement (Volpone
and Avery 2013). This indicates that the possibility and willingness to extend their
working life is limited due to ageism in work organisations. It also indicates that
those older workers that lack the option to leave risk being locked in ageistic work
organisations, with the above-mentioned consequences.

Final Remarks

The homogenized older worker, that is both the rhetorical corner-stone and the tar-
get of extending working lives, and the ‘ideal worker’ sought after by employers
and embodied in much social policy are in themselves manifestations of deeply
entrenched discriminatory views and practices. They privilege the healthy, fit and
available for work rendering those with caring responsibilities, health or ability issues
either invisible, neglected or at worst morally culpable. The extending working lives
agenda by taking the privileged and male life course as the norm neglects the his-
tories of current older workers and their many and various paths to retirement. This
is most clearly exemplified by the reliance on a fictional account of increasing life
expectancy that fails to acknowledge either differences within age cohorts or the
very real significance of healthy life expectancy. Linking state retirement age to an
aggregate measure of life expectancy is likely to do increasing damage to already
disadvantaged groups.

Extended working life policies are, as discussed above, designed for the priv-
ileged older people, for ‘those who are able and willing’ to work longer (Krekula
etal. 2017). For those who lack the prerequisites to extend their working life, the two-
sided rhetoric of freedom combined with responsibility portrays this as a personal
problem and failure. From this perspective, policies towards extended working life
do not appear as something which takes place in a vacuum. Rather, extended working
life leads to an individualization of the risks of working life and can therefore be
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understood as processes which contribute towards a normalization of the precariza-
tion in society at large. Lorey (2015) discusses these processes of individualised risk
using the concept of governmental precarisation and claims that neoliberal governing
proceeds primarily through social insecurity and that precarisation is therefore the
rule rather than the exception.

Finally, let us reflect on the above in relation to the debate on extended working
life which is held at a national level. The country chapters illustrate that the routes in
the direction towards extended working lives have been somewhat different and that
they had different points in time. Together they illustrate, however, that it is about a
top-down process where the increasing proportion of older people engendering fears
about rising pension costs have been used as a starting point to change the pension
system and raise retirement ages. The country chapters also show that this has taken
place by, for example, synchronising women’s and men’s retirement ages where these
have differed and by recurrently connecting retirement ages to life expectancies.
These processes follow, throughout, the arguments which can also be found in the
European Commission’s White paper (2012 and later report 2018). This illustrates
how basic assumptions of extended working life have circulated from European
policy into national policy and practice (Ahmed 2007, 2012), and that constructions
of homogenous life expectancies and notions of gender equality have been central in
these processes. Together, this shows that the processes leading towards extending
working lives are about a globally spread implementation of an economically based
political project. This correlates to what has previously been pointed out—that the
urge to extended working lives is not based on a social movement, unlike the project
to increase women’s labour force participation which in many countries has been
the subject of feminist struggle (Krekula and Vickerstaff 2017). It also indicates that
pension systems which were previously aimed at increasing welfare, nowadays, are
widely regarded as a tool to strengthen national economies.

Even though there are exceptions (see e.g. chapters from Croatia and Switzerland
in this volume on how the implementation of a new pension model is met by protests
in Croatia and how attempts to change full retirement ages have been rejected by
Swiss voters), the country chapters show that these fundamental changes to the
pension systems have been met by a fairly limited debate. To the extent that political
and social resistance has formed against raised retirement ages and changed pension
systems, this in many countries is based on activities within trade union organisations,
together with a political left and feminist organisations (see e.g. chapters from the
Netherlands, Spain and Switzerland in this volume).

The limited debate is remarkable in the light of the comprehensive shift in the
view on welfare and intergenerational solidarity found herein, where previous ambi-
tions of protecting and enhancing rights have shifted towards a focus on individ-
ual responsibility (Lewis and Giuillari 2005; Krekula et al. 2017). The absence of
a more comprehensive debate and social resistance can be seen as an expression
of the advancement and dominance of mainstream economic discourse, which is
recurrently captured in descriptions of contemporary societies as characterised by
neo-liberal ideals and financial capitalism where economic values are prioritised (see
e.g. Harvey 2006; Hudson 2012; Macnicol 2015). More specifically, we also see a
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neoliberal view that we cannot afford ageing, and that an ageing population is seen
as an economic burden rather than as an opportunity and as a result of health, social
and democratic development.
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Chapter 3 ®)
Data Issues and Indicators G

Tindara Addabbo, Michaela Gstrein and Renata Siemienska

Abstract This chapter documents a variety of national and cross national quan-
titative data sets and indicators for people aged 50 and over, which also include
gender-sensitive measures and/or indicators for health and socio-economic wellbe-
ing. Special attention is given to longitudinal data sets with indicators on relevant life-
course events covering child care activities, workforce participation and employment
history. We give illustrative examples of some indicators and data sets as they pertain
to issues associated to the duration of working lives. The context for this exploration
of data sets starts with the definition across European countries of extended working
life, which relates to institutional factors, norms, attitudes and status of labour mar-
kets and their implications for wellbeing in later life, accounting for gender issues
where possible.

Keywords Gender + Extended working life - Indicators - Drivers/barriers for
work * Poverty + Values

Introduction

In the face of population ageing, sustainable budgets and relatively early retirement in
atleast some European countries, extending the working lives of both men and women
has become one of the main EU policy targets (European Commission 2012: 9). How-
ever, longer working lives are shaped both by gender and health status, underscoring
the importance of investigating the possible effects of gender- and health-related
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issues on actual decisions to extend work. The issues are further complicated by
non-standard definitions of extended working life in different country-contexts. This
relates to nation-specific institutional factors, norms, attitudes and status of labour
markets, each having varied implications on later life health, work and wellbeing from
the perspective of similarities and differences in women’s and men’s experiences.

Which impact factors might be relevant? Besides differences in labour market
activity, retirement options and traditional retirement patterns, ‘complexity in retire-
ment also derives from the fact that distinct social groups may undergo different
processes and, hence, display varied retirement behaviour. For example, women at
higher working age typically have different kinds of jobs and often lower income
than men of the same age, they work substantially more often part-time, have differ-
ent roles in private life, and in most countries leave work at a younger age than men.
In consequence, decisions about retirement may be assumed to involve a varied set
of criteria and follow different decision-making processes among women and men,
which also needs to be reflected in research’ (Hasselhorn and Apt 2015: 22).

The scientific work in Working Group 3 (WG3) of COST action IS1409 thus
revolved around data that could elucidate the health and gender implications of
extended work. The goal of the COST Action was to advance scientific knowledge
about gendered impacts of extended working life on the health and economic well-
being of older workers in Europe and to support evidence-based gender-sensitive
future policy. The tasks of WG3 were (1) to identify and map national and inter-
national data sets for people aged 50 and over; (2) to investigate the availability of
appropriate gender-sensitive measures and indicators; and, (3) to discuss the possible
development of novel measures through creative use of existing data, by answering
the following questions:

e What data sources are available?
e What indicators are available?
e Should new indicators be developed to enable gender analysis etc.?

Data Sets and Indicators—An Overview

What data sources are available? An overview of relevant quantitative data sets and
indicators on people aged 50 with gender-sensitive measures and indicators for health
and socio-economic wellbeing is shown in Table 3.1.

WG3 developed a grid with information on available data sets, summarising the
geographical spread and population covered and the type of data collected (quan-
titative/qualitative) as well as brief information on content. Surveying the datasets
for relevant information, the grid shows datasets with varying breadth of coverage
of gender specific indicators, psychological and physical health indicators, and life
course indicators. Other technical information was also gathered, such as year(s) of
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data collection, number of waves and participants, statistical representativeness and
access.

The following data sets (listed in terms of acronyms, for more information refer
to Table 3.1) were investigated: SHARE, EU SILC, STREAM, TILDA, DEAS,
EQLS, EWCS, HWR, ESWT, LES, ECHP, NKPS, Country HR+SL, ALSA, ELSA,
IT_SI, IT-Health, ECS, GGP, VOW/QFT, ELES, JPIL, LIDA, VOW/QFT, ELES, JPI,
GENTRANS, NoWork, IGDC, EUROMOD, EHIS, EHSIS/EDSIM, LFS ad hoc
module 2011, AES, AAIL M65+, LIS, g2ageing, i.bus, Equal opportunities in the
labour market for people aged 50+, French National Employment Survey, Enquéte
Emploi.

In addition to the specific data sets WG3 reviewed, there are widely available
country and group indicators in Eurostat or the OECD databases. Various publica-
tions include lists or links to other data collections, with, for example, g2ageing
offering harmonised survey data for worldwide comparison (i.e. the USA, Mexico,
England, 20+ European Countries and Israel, Costa Rica, South Korea, Japan, Ire-
land, China and India). Special attention is devoted to longitudinal data sets reporting
indicators on relevant lifecourse events ranging from childcare activities to workforce
participation and employment history.

What factors influence extended working life? The 2015 final report of the EU
Joint Program Initiative, “More Years Better Lives” via the “Extended Working Life
and its Interaction with Health, Wellbeing and Beyond” initiative (Hasselhorn and
Apt 2015) characterizes retirement as a (long-term) process determined by interac-
tions across multiple life domains. The report offers a chart, shown below in Fig. 3.1,
which summarises various influences on peoples’ retirement decisions. To reflect
this COST action’s specific focus on gender and health, two additional boxes—Ilife-
course events and gender—have been included. The health box in the original chart
has also been highlighted to indicate the expanded focus of WG3.

social context, economy
labour market
P—
. gender . retirement
domestic 7
domain L E l T l

- ) ﬁ( ]
lifecourse events|
: o * legislation

organisation
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entitlement age
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Fig. 3.1 Factors impacting on extended working life or the retirement decision. Source Authors’
own additions (highlighted) or emphasized to Hasselhorn and Apt (2015: 24), Fig. 2
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Besides different labour market activity, retirement options and traditional retire-
ment patterns, ‘complexity in retirement also derives from the fact that distinct
social groups may undergo different processes and, hence, display varied retirement
behaviour. For example, women at higher working age typically have different kinds
of jobs and often lower income than men of the same age, they work substantially
more often part-time, have different roles in private life, and in most countries leave
work at a younger age than men. In consequence, decisions about retirement may
be assumed to involve a varied set of criteria and follow different decision-making
processes among women and men, which also needs to be reflected in research’
(Hasselhorn and Apt 2015: 22).

With population ageing used as the rationale to pursue a policy goal to extend
working life, the role of gender and health as drivers of, or barriers to, extended
working life are important factors to take into account. The collection of mostly
quantitative data sets (see the grid provided in Table 3.1) offers information on the
coverage of three relevant topics in each of the listed data sets:

e gender specific indicators
e psychological and physical health
e information on most relevant events (lifecourse).

For gender specific indicators, information and variables in many data sets could
be relevant for gender sensitive analyses. Indicators in the data sets WG3 reviewed
cover arange of variables, from data on household composition/information/children,
to work engagement, care obligations, time spent on care and household activities,
work life balance, quality of life, working conditions, sharing of resources, satisfac-
tion with time use, family and social networks, subjective wellbeing, flexible work
practices, retirement planning, decision making (e.g. care, spending), norms regard-
ing (child) care, reasons for working part-time or un/under-employment, unpaid
(domestic and care) work and effort, paid care work, grandparental childcare, work
force participation, educational attainments. Obviously, not all data sets contain every
variable needed to support gendered analyses. Some data sets also offer a summary
of basic statistics: demographic, geographic, social, economic, health, and education
characteristics or employment key figures by gender. From a gender perspective, an
important gap remains to be filled by a joint collection of data on unpaid care and
housework, matched with income and paid work data. There are only a few sources
of data that collect these two items amongst them EU-SILC 2010 survey for 25 EU
Member States (all except Ireland and Cyprus) within the intra-household sharing
of resources ad hoc module matched with the income and wealth variables collected
each year, HWR for New Zealand, GGP for Belgium and ELES for Spain. Such an
integrated data set could allow researchers to analyse the implications of extended
working life on care work and on time allocation by gender, as well as care pro-
vided to grandchildren and to dependent relatives not living in the household. Wider
availability of gender sensitive data would support evaluations of the effort and costs
of care provision and the interaction with extended working life and new work-life
balance needs.



60 T. Addabbo et al.

Concerning psychological and physical health, data sets offer widely differing
variables. Some focus mainly on objective measures, while others rely more on sub-
jective perceptions. The data sets listed in Table 3.1 cover various aspects of physi-
cal health, cognitive function, behavioural risks, mental health and health care. The
variables cover a gamut of topics, from self-assessed health including health status,
chronic illness or condition and limitation in activities because of health problems; to
personal feelings and perceptions of one’s situation (at work, in society, etc.), work
life balance or pressure felt; current personal mobility and physical restrictions, and
psychological wellbeing (within a set of wellbeing indicators). Other conceptual cat-
egories explored in at least some datasets include satisfaction with life, prevalence of
diseases (physical and mental); health lifestyles; cognitive functioning assessment
for older age groups; certified disabilities and type; participation/access to various
life domains (work, education, internet, etc.), independent living; physical safety;
share of healthy life expectancy; social connectedness; physical exercise, and mental
wellbeing.

Information on relevant lifecourse events is found only in some data sets (like
ELES, SHARE, NKPS, ELSA, HWR, STREAM, TILDA, DEAS), despite the anal-
ysis of lifecourse events being such an important precursor to understanding choices
and barriers associated with extended working life. While some events can be recon-
structed from existing household data and/or work-related information (e.g. house-
hold size, number of children, part-time work, numbers of hours at work, etc.),
others need to be explicitly asked to be available for the analysis (e.g. information
on past impact factors, upcoming obligations or future plans related to retirement,
etc.). Variables in the longitudinal data sets typically cover retrospective information
on life-course events, including childhood, workforce participation and employment
history, work quality, housing, health and disability, SES, education, discrimina-
tion and major life events. Other relevant indicators show the prevalence of unpaid
caring and its effect on work/earnings, marital and work histories, timing of child-
births, economic and educational activity, long and short term absence from work
for health reasons, obstacles to finding employment/a job, unemployment, and infor-
mation on other individuals in the household, partnership and children, to name only
a few. Social participation, effort and reward, employment details, job character-
istics, professional career, earnings, occupational pension contributions or receipts,
pre-retirement working conditions, motivation for life decisions, and retirement deci-
sions appear in some longitudinal data sets. They also sometimes cover poverty, living
arrangements, taxes and benefits, inequality, nationality/migration background, par-
ticipation in educational programmes. For example, SHARELIFE (3rd module of
2008/9 and 7th module of 2017) is based on lifecourse analyses.

Given that health and employment are closely interrelated, keeping people healthy
for longer (as well as offering good employment conditions) can increase or extend
their labour market participation. The reduction of premature mortality (World Health
Organization 2018) due to unnecessary risk factors and contra-productive individual
behaviour is an overall goal taken up in the latest joint OECD/EU (2018) Health at
a Glance report on the State of Health in the EU cycle. What is the actual labour
market outcome, especially for the older age group? As found in a comparison of
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14 European countries in OECD/EU (2016), the prevalence of one or more chronic
diseases (such as cardiovascular diseases, diabetes, cancer, musculoskeletal diseases
and mental health conditions) and behavioural risk factors (obesity, heavy smoking,
heavy alcohol drinking) reduces the likelihood of employment of 50-59 year-olds.
Women appear to be more affected on all measures than men. As the OECD/EU
report points out, chronic diseases and behavioural risk factors also lead to lower
productivity, fewer hours worked and lower wages (OECD/EU 2016: 25 ff). In addi-
tion, people with chronic diseases are more likely to become disabled, unemployed
or to take-up early retirement schemes.

The European Quality of Life Survey (Eurofound 2017) allows to detect the effects
of care on the likelihood of being employed by age, gender and country, showing
an increasing number of carers that, due the extended working age, are in paid work
and an increase in work-life balance stress indicators.

Applications

In this section WG3 provides analytic applications using selected indicators and data
sets to issues connected to the duration of working life and to the impact of different
employment statuses on wellbeing.

The Impact of Different Working Conditions on Income
Poverty and Material Deprivation by Age

The EU-Statistics on Income and Living Conditions (EU-SILC) contains a wide set
of indicators on household socioeconomic conditions that can be used to analyse the
impact of different dimensions of wellbeing by age group and according to working
conditions. In this application, we demonstrate that EU SILC data, with special
reference to a country, can be used to analyse to what extent employment status
protects against the risk of income poverty and material deprivation by gender and
age group.

For this analysis, the poverty line is defined as 60% of the median equivalent
disposable income calculated using the OECD modified equivalence scale. We use
the Eurostat material deprivation definition according to which a household is mate-
rially deprived if it is not able to afford at least three of the following needs: one
week holiday a year; keeping the house warm; handling unforeseen expenses; pay-
ing the mortgage, bills, deferred payments; protein intake; washing machine; colour
television; car; telephone.

In Table 3.2, we show the results, in terms of average marginal effects of each
variable included in the model, of the impact on the probability of being income poor
of different variables including the type of job by estimating a probit model with IT
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Table 3.2 Probability of

A inal effect
being income poor by age Verage matgina’ cHtects

group 20-49 50-64 65-74
Age —0.00179 —0.00436" —0.00516
(—=1.61) (—=2.30) (—1.04)
Female 0.0317" 0.0399" —0.0549
(1.97) 2.27) (—1.62)
Single 0.00721 0.0683* 0.0714™
(0.39) (3.69) (2.91)
With 0.0191 (1.17) | 0.0372" 0.0882 (1.90)
children (2.10)
Secondary —0.0884" —0.0897""" | 0.0568 (1.69)
(=2.01) (=3.32)
High school | —0.177""* —0.134™* 0.0273 (0.78)
(—4.07) (—4.96)
Tertiary —0.247" —0.227" —0.0188
(—5.48) (—6.55) (—0.37)
Part-time 0.0438 (1.38) | 0.0785" —0.0427
2.27) (—1.28)
Full-time —0.0224 0.0157 (0.35) | 0.152""
temporary (—0.59) (2.84)
Full-time —0.141""" —0.0778" —0.0704
permanent (—4.24) (=2.12) (—1.49)
Self 0.0113 (0.36) | 0.0703" —0.0480
employed (1.97) (—1.48)
Chronic ill —0.0331 0.0108 (0.62) | —0.0300
(—1.66) (—0.96)
South 0.147* 0.146™" 0.0755™
(11.47) (9.56) (2.84)
Pseudo R? 0.183 0.191 0.432
N of 4652 3644 305
observations
t statistics In parentheses

sk

“p <0.05, p <0.01, ™ p < 0.001
Source Authors’ analysis, IT SILC 2015 data

SILC 2015 data. Marginal effects refer to three different models estimated according
to the age group of the reference person in the household, and compare the results
obtained. As shown in Table 3.2, being a woman increases the probability of income
poverty by 3% points both for 20-49 and 50-64 age groups, while living alone
increases the probability of being income poor for people in age groups 65-74 and
50-64 by 7% points. Being employed part-time or being self-employed increases the
risk of income poverty in the 50-64 age group (by 8% points for part-timers and 7%
points for full-timers), while being employed as permanent full-time significantly
reduces the probability of being income poor for 20-49 (by 14% points) and for
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50-64 (by 8% points). Working full-time as a temporary employee increases by 15%

points the probability of being income poor in the 65-74 age group.

We next analysed the 50-64 years old group, to understand how the same employ-
ment status differently affects the probability of being income poor or materially
deprived by gender (Table 3.3). In this age group, working part-time is found to
increase (with respect to other employment statuses) the risk of income poverty only
for women by 17% points, while working full-time on a permanent contract is found
to reduce the risk of income poverty only for men (by 9% points). Turning to material
deprivation, men with a full-time temporary contract are more exposed to the risk
of being materially deprived; their probability of material deprivation increases by
12% points if employed full-time with a temporary contract.

Table 3.3 Income poverty and material deprivation by gender—50-64 age group

Average marginal effects

Poverty Material Deprivation
‘Women Men ‘Women Men
Age —0.00128 —0.00512" 0.00539 (1.44) | —0.000892
(—0.31) (—2.47) (—0.39)
Single 0.0670" (2.16) | 0.0624 (2.61) | —0.0125 0.0351 (1.38)
(—0.43)
With children —0.0453 0.0447° (2.24) | 0.00202 (0.05) | —0.00689
(—=1.02) (—0.32)
Secondary —0.127" —0.0793"" 0.00148 (0.03) | —0.119™
(—2.02) (—2.69) (—3.64)
High school —0.116 (—1.93) | —0.138 (—4.61) | —0.0935 —0.192"*
(—1.63) (—5.95)
Tertiary —0.226"" —0.221"" —0.164"™" —0.260"""
(—3.43) (—5.29) (—2.76) (—6.47)
Part-time 0.166" (2.45) 0.0458 (1.16) 0.0775 (1.24) 0.0313 (0.68)
Full-time 0.0891 (0.95) 0.00165 (0.03) | 0.105 (1.09) 0.125" (2.21)
temporary
Full-time —0.0102 —0.0947" —0.0930 —0.00372
permanent (—0.14) (—2.34) (—1.35) (—0.08)
Self-employed | 0.0884 (1.33) 0.0591 (1.50) —0.0950 0.00165 (0.04)
(—1.74)
Chronic ill —0.0302 0.0256 (1.32) 0.0789™ (2.62) | 0.0607™ (3.07)
(—0.83)
South 0.130 (4.12) | 0.148™ (8.40) | 0.201"" (8.04) | 0.150™" (8.35)
Pseudo R? 0.181 0.204 0.241 0.139
Observations 860 2784 860 2784

t statistics

In parentheses

“p<0.05, p <0.01, “p < 0.001
Source Authors’ analysis, IT SILC 2015 data
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Attitudes Towards Extended Working Life Across European
Countries

The World Values Survey (WVS 2012) is a global research project that explores
people’s values and beliefs, their stability or change over time and their impact on
social and political development of societies in different countries of the world. WVS
began in 1981 and quickly became one of the most widely-used and authoritative
cross-national and time-series surveys.

The general purpose of the WVS is to promote the advancement of social sciences.
The WVS is the largest non-commercial, cross-national, time series investigation of
human beliefs and values ever executed, currently including interviews with almost
400,000 respondents. Moreover, the WVS is the only academic study covering a
full range of global variations, from very poor to very rich countries, in all of the
world’s major cultural zones. WVS shows pervasive changes in what people want
out of life and what they believe. In order to monitor these changes, the EVS/WVS
has executed seven waves of surveys from 1981.

The survey seeks to use the most rigorous, high-quality research designs in each
country. The WVS consists of nationally representative surveys conducted in almost
100 countries using a common questionnaire. Representative national samples of
each country are interviewed, using a standardised questionnaire that measures sup-
port for democracy, tolerance to foreigners and ethnic minorities, support for gender
equality, the role of religion and changing levels of religiosity, the impact of glob-
alisation, attitudes toward the environment, work, family, politics, national identity,
culture, diversity, insecurity, subjective wellbeing, among others (WVS).

Using this source of data, we have analysed how stereotypes and discrimination
arise toward people aged over 70. Attitudes toward people over 70 as potential labour
force workers, as well as stereotypes and discrimination in countries with differing
social welfare regimes, cultures, demographic and economic situations are analysed
together with individual characteristics (gender, age, education, life satisfaction) and
a broader system of values affecting the different attitudes alongside stereotypes and
discrimination. In other words, individual characteristics and contextual variables are
included in analyses of situations in selected European and non-European countries.
Table 3.4 shows basic differences in attitudes towards older people in compared
countries.

An analysis of gender and health as drivers or barriers of extended working life
for the older age groups in Europe (European Quality of Life Survey).

Based on above described drivers and barriers to extended working life (e.g. Has-
selhorn and Apt 2015), the idea of this research was to test the impact of various
personal factors on work in later life and to quantify some main drivers and barriers to
extended working life for the older age groups in Europe. It should be mentioned that
the focus was not on social framework conditions—which admittedly are different
in different EU countries—but on personal characteristics of potential workers in the
older age group. The main aim was to determine and quantify the overall effect of
gender and health on work (likelihood) in older age groups.
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Table 3.4 Summary: Differences in attitudes toward older people in selected countries

The lowest
acceptance/opinion

The highest
acceptance/opinion

Perceived social position:
people in their 70s

Above 50% of population:
Estonia, Poland, Romania,
Sweden, Ukraine

Above 30% of population:
Cyprus, Germany, USA

People over 70: are seen as
friendly

Above 15% of population:
Belarus, Estonia, Poland,
Spain, Ukraine

Above 60% of population:
Cyprus, Germany,
Netherlands, Romania,
Slovenia, USA

People over 70: are seen as
competent

Above 25% of population:
Estonia, Poland, Romania,
Slovenia, Spain, USA

Above 50% of population:
Estonia, Germany, Sweden

People over 70: viewed with
respect

Below 10% of population:
Estonia, Germany, Poland,
Slovenia, Sweden, Ukraine

Above 70% of population:
Belarus, Cyprus, the
Netherlands, Poland,
Romania, Slovenia

Older people get more than
their fair share from the
government

Below 15% of population
“the lowest disagreement”:
Sweden, USA

Above 90% of population
“The highest disagreement”:
Estonia, Germany, Poland,
Spain, Ukraine

Companies that employ

young people perform better
than those that employ people

of different age

Below 45% of population
“the lowest disagreement”:
Belarus, Cyprus, Romania,
Ukraine

Above 75% of population
“The highest disagreement”:
Estonia, Germany,
NetherlandsPoland, Slovenia,
Spain, Sweden, USA

Is a 70-year old boss
acceptable

Below 50% of population
“the lowest acceptance”:
Belarus, Poland, Romania,
Slovenia

Above 45% of population
“The highest acceptance”:
Germany, Spain, USA

Is a 30-year old boss
acceptable

Above 15% of population
“the lowest acceptance”:
Cyprus, Poland, Slovenia,
Sweden, USA

Above 65% of population
“the highest acceptance”:
Belarus, Estonia,
Netherlands, Romania, Spain,
Ukraine

Source Author’s own calculations from WVS data

The analysis relies on data from the 2011/12 European Quality of Life Survey
(EQLS 2012) by the Dublin based European Foundation for the Improvement of
Living and Working Conditions (Eurofound). The survey is undertaken every four
years and covers a range of indicators, such as employment, income, education,
housing, family, health and work-life balance. It also looks at subjective topics, such
as people’s levels of happiness, how satisfied they are with their lives, and how they
perceive the quality of their societies.

The analysis focused on the probability of working in later life, with gender,
health, education, family status and the size of the household of the respondent as
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Table 3.5 Factors impacting on extended working life (EQLS, wave 3), logistic regression

Probability of working = f (gender, health, education, family status, size of HH)

Wave 3, 50-65 years | Std. error | Wave 3, 65+ years (n | Std. error
(n=9.871) = 8.966)
Gender (Om, 1 f) —0.367"" 0.045 —0.449" 0.180
Q42 in general, —0.594"" 0.026 —0.526"" 0.097
would you say your
health is ... (increase
means getting worse)
Secondary 1.380"" 0.071 1.053" 0.281
Tertiary 1.994 0.084 17137 0.297
Married_partner -0.109 0.091 -0.395 0.331
Separated 0.175 0.095 0.307 0.354
Widowed —0.541"" 0.111 —1.252"" 0.364
Household size (incl. 0.174™ 0.027 0.200 0.136
children)
Constant —0.096 0.129 —3.356"" 0.495

“p <0.05, "p < 0.01, “p < 0.001
Source Author’s own calculation, EQLS data for EU28

input factors. Table 3.5 shows some logistic regression results for the 50-65 and 65+
year old respondents.

Table 3.5 shows the results of the regression, with statistically significant results
highlighted in bold. For both age groups, as well as for the 35-49-year-old respon-
dents (not shown here), lower self-reported health has a negative impact on all respon-
dents’ probability to work—thus also in later life showing a higher effect for the
50-65 age group, who are more likely not to return to paid employment. Education,
and the type of job one holds, also play a role. Not unexpectedly, attaining higher
than primary education has a positive effect on work, with tertiary education having a
stronger influence than secondary education. Family status and household size mat-
ter, in that they impact on available funds and finances needed. While being married
does not have a statistically significant effect in these data, being separated has some
effect in the 50-65 age group. Being widowed significantly reduces the likelihood of
work for both older age groups. One explanation could be found in the existence of
survivor benefits that reduce financial pressure, while social issues might also play
a role, e.g. more (unpaid) engagement in the extended family. Household size was
found to impact positively on work for the 50-65-year olds, indicating that larger
households might include younger (or older) family members and thus have larger
financial needs.
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Concluding Remarks

WG3’s contribution to the COST Action on the one hand has been to identify a wide
set of data sets (mainly quantitative, but also including some qualitative data) that
can be used to investigate the implications of extended working life from a gender
and health perspective. In this chapter, we show just three possible applications
using three different data sets: EU SILC to analyse the impact of different working
conditions on wellbeing by age group and by gender; WVS to detect attitudes towards
people aged over 70, allowing a cross-national analysis; and EQLS to analyse how
factors such as health and marital status affect extended working life.

We refer in this chapter to indicators that can be constructed from existing data
to measure different dimensions of wellbeing and their interaction with gender and
extended working life. However, we want to point out that (more) gender-relevant
variables (such as time devoted to unpaid care and housework) should be integrated
into the existing reporting and surveys on income and working conditions to account
for and monitor the interaction of extended working life with important sources of
gender inequalities that are rooted in the current social reproduction gender structure.
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Abstract Policy toolkits provide useful information and can be drawn upon as guid-
ance in different stages of the policy-making process. This chapter reviews existing
policy toolkits on employment and ageing, aiming to distil a conceptual categori-
sation intended to inform research uptake strategies. As a basis, we develop a clear
definition of policy toolkits and propose a typology of policy tools that consists of
four types: (1) good practice, (2) social indicators, (3) programme evaluation and (4)
forecasts, projections and simulations. We also describe the underlying relationship
between research and policy-making, and provide a synthetic overview of toolkits
available for ageing-related issues in the area of employment and pensions. We con-
clude with the observation that effective policy toolkits hinge on the prior formulation
of clear policy goals and that different policy goals may not always be congruent
with each other or be simultaneously achieved.
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Introduction

This chapter gives an overview of policy toolkits focusing on ageing-related issues
in the area of employment and pensions. The figurative notion of policy toolkit does
not have a well-defined meaning. Intuitively, it refers to a set of items that aid in the
development or assessment of policies. Given this ambiguity, it is beyond the scope
of the current paper to examine all existing proposals for policy tools or toolkits.
Instead, we will exclusively focus on analytical policy tools, which are used to
assess the efficacy and efficiency of existing policies in the area of ageing. In other
words, rather than attempting to provide a full inventory of the previous work in
the field, this chapter explores the existing knowledge with the objective to identify
pervasive practices regarding the link between research and policies. To this aim, it
proposes a clearer definition of policy toolkits and a typology of policy tools, which is
subsequently used to provide a synthetic overview of toolkits available in the broader
field of ageing. Then we spell out the underlying conception of the relationship
between research and policy-making that informs the analysis of specific policies.
We also raise some critical questions regarding the public role of policy toolkits in
the concluding section.

What is a Policy Toolkit?

Policy tools or toolkits are a common end product of any policy driven research.
‘Policy toolkits’ are conceived here as comprehensive sets of recommendations for
the setup or reform of policies that are based on insights gained from research. In
other words, the primary objective of policy toolkits is to inform policy makers of
the key parameters that need to be considered for specific policy decisions relevant
to a particular issue. Toolkits (a) establish the existing evidence that is relevant to a
given policy goal (e.g. extending working life), (b) lay out the potential solutions,
(c) address their applicability across contexts and (d) assess their long-term impact.

This initial conceptualisation is still markedly broad as the referenced tools and
their finality can be conceived in a myriad of ways. An important distinction refers
to whether the purpose of the tools is analytical or strategic. An analytical toolkit
aims to identify which policies best achieve certain given objectives. By contrast,
a strategic toolkit aims to influence the policy process in a particular way that has
been established a priori. Informing and influencing policies is the main purpose of
think tanks and many interest groups are similarly looking for ways to effectively
advocate their political goals. For example, toolkits for civil society organisations in
Africa have been released by both an alliance of NGOs and the UN Developmental
Programme (Sonke Gender Justice Network 2013) as well as by the Catholic Church
(CAFOD 2005). Additionally, more technical or implementation-oriented toolkits
consisting of concrete guidelines exist that inform or instruct policy-makers con-
cerned with reforming existing policy schemes or setting up new ones. An example
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of an implementation-oriented toolkit is the Policy Toolkit for Strengthening Health
Sector Reform published by the Latin American and Caribbean Regional Sector
Reform Initiative (Scribner and Brinkerhoff 2000), a joint effort of the US Agency
for International Development and other organisations, which primarily addresses
government officials. Similarly, the OECD (2010) has produced a Consumer Policy
Toolkit directed at policy makers, which reviews policy tools and gives guidelines
on developing an adequate consumer policy. The present chapter focuses exclusively
on analytical toolkits.

The audiences of policy tools are not only politicians, policy makers and public
administration, but also (other) social scientists as well as the interested public audi-
ence in general: the tools are also used in the wider debate around the mentioned
policy issues, and can serve the articulation of public opinions in democratic soci-
eties. At the same time, it is the least complex tools that are more often used in wider
debates as they lend themselves more readily to addressing general audiences.

A Typology of Tools

As a framework to map existing analytical policy tools, we propose the following
typology: (1) good practice; (2) social indicators; (3) programme evaluation; (4)
simulation and forecast. Table 4.1 gives an overview of the different tool types and
their key properties. The order used here follows the degree of technical complexity.

We speak of toolkits if various similar tools are provided as a package. For exam-
ple, the OECD Employment Outlook periodically publishes a series of standardised
labour market indicators (e.g. employment rate, long-term unemployment rate) bro-
ken down by multiple variables (country, sex, age, etc.). Each report can thus be
understood as a toolkit containing a set of tools.

Each type of policy tool functions in a different way, given its distinct purpose, as
we explain in more detail below. In addition, some of the strengths and weaknesses of
each type of policy tool are also briefly discussed. Definitions and concrete examples
of each type of policy toolkit are provided in Table 4.2.

Table 4.1 Overview of types of policy tools

Tool type Technical Mechanism Strength Weakness
sophistication
Good practice Low Imitation Simplicity Transferability
Social indicators | Medium Quantification Comparability | Reductionism
Programme High Experiment Specificity Costly
evaluation implementation
Forecast, High Statistical model | Flexibility Dependence on
projection & assumptions
simulation

Source Own elaboration
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Table 4.2 Definition and examples of policy tool kits

N. Duvvury et al.

Toolkit type

Definition

Examples

Good practice

Identification of well-functioning
policies through expert opinions and
public discourse establishing the quality
of a certain policy

¢ The EU Learning Programme (2012)
provides a Peer Review of Older
Workers in Public Service

The European Observatory of
Working Life (EurWORK) provides
case studies of companies as best
practice examples, amongst others
covering the issues of the “ageing
workforce” and of “workers with care
responsibilities” (Eurofound 2015)
Care credits to accumulate pension
entitlements for childcare (Duvvury
et al. 2018)

Social Use of clearly defined measures to * Old-age dependency ratio as part of
indicators assess the outcomes that current policies the Europe 2020 Strategy indicators
produce in specific societal domains, (Eurostat 2017)
especially from a comparative * Social inequality indicators, e.g.
perspective poverty rates; social spending as a
percentage of GDP; deprivation
indices; gender gap index (World
Economic Forum 2017)

* Employment trends of older workers
during the economic recession that
coincides with policy reform aimed at
supporting older workers (Eurofound
2012)

Programme Measurement of efficacy and efficiency | ¢ Impact of automatic enrolment into
evaluation of policy programmes, the sound tax-qualified defined-contribution
accounting of budgets applying clear pension plans (Madrian and Shea
financial concepts, or experimental 2001)
research designs applied to examine the | * Retaining workers through
causal effect of a given policy or public firm-provided training, including older
intervention workers (Picchio and van Ours 2013)

« Effects of Finnish pension reform on
firms’ incentive to hiring older
employees (Ilmakunnas and
IImakunnas 2015)

¢ STAR program, RCT increasing
flexibility in the workplace (Moen
et al. 2016)

Forecasts, Based on statistical models, forecasts, ¢ OECD Pensions at a Glance:
projections projections and simulations infer from Simulated “Net pension wealth” per

and simulation

observed policy outcomes and their
causes to potential future outcomes
under clearly determined scenarios and
certain ancillary conditions

country (OECD 2017)

Mortality forecasts by socioeconomic
characteristics (Spijker 2014)

Ansah et al. (2015) compare
projections up to year 2040 of persons
aged 60-79 and aged 80+ with
functional disability in Singapore with
and without accounting for the
changing educational composition of
the Singaporean elderly
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Good Practice

The most basic analytical tool consists of the identification of good practice policies.
The status of ‘good practice’ is attained based on the positive assessment of a policy
or practice, typically through expert opinions or public discourse. It is the simplest,
yet possibly also the most powerful analytical tool. It emphasises the virtues of a par-
ticular case that achieves good results, stressing the elements or defining features that
are deemed responsible for its outstanding performance. The identification is usually
based on predominantly qualitative analysis which employs interpretative research
methods involving a case-oriented and context-sensitive perspective. Ultimately, this
tool aims at imitation as the main implementation mechanism.

However, this tool rests on the often problematic assumption that the model of
‘good practice’ can be simply copied partly or entirely to improve the functioning
of other cases. Moreover, the acquisition of the status as ‘good practice’ is often
based on merely anecdotal evidence. Lacking a systematic method for comparison,
the outstanding position that is discursively assigned to certain pioneer cases, role
models or prototypes, can be incidental. What practice is en vogue and counts as the
‘best’ is partly subject to dynamics of herd mentality and groupthink. Not unlike the
fashion cycle, perceptions of boom or bust can also change quickly as fresh empirical
evidence becomes available. For example, the German model of publicly subsidised
private pensions (Riester-Rente) were first considered a failure as uptake was slow
initially, then deemed good practice during a number of years as participation rates
rose at a healthy pace, and now seriously questioned again as projected benefit levels
disappoint and administration costs turn out too high given the moderate average
performance of funds (Hagen 2018). Therefore, it is important to maintain a critical
distance and not place too much weight on the presumed superiority of a given
practice over others before it has been put to a more rigorous test, e.g. through more
technically refined policy tools such as social indicators or programme evaluation
(which are described in detail below).

There are two classes of ‘good practice’ that are relevant in the present context:
(a) good practice in legislation and public welfare programmes on the one hand, and
(b) good practice at the workplace level on the other.

In the realm of legislation, a famous case of a ‘good practice’ is the switch to a
non-financial or notional defined contribution system of pensions in Sweden, which
is considered the first major pension reform in an advanced industrial society to react
to the challenges posed by population ageing. By adjusting benefits according to
average life expectancy and economic growth it offered a systematic solution that
would ensure system sustainability (Glans 2008). Many international observers took
note as the reform tackled a common problem many other countries were facing in
a similar manner. The system was celebrated in the pension policy discourse and
several of its components were adopted in other national pension reforms (see, e.g.
Palmer 2000). As another example, in 2014 the German parliament passed legislation
introducing a minimum wage, thereby ending a decade-long controversy in the coun-
try on the subject. In the public debate on the issue, the presence of minimum wage
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regulations in most other advanced economies was a powerful argument. In addition,
a commission of trade union and business representatives evaluates the minimum
wage every two years, which led to the recent increase from 8.50€ to 8.84€ per
hour. Interestingly, by introducing the system of regular monitoring, stakeholders
are building a body of evidence to influence further policy development.

While both ‘good practices’ mentioned here are examples of large-scale systemic
welfare state reforms, smaller pieces of legislation can also become ‘good practice’.
For example, in the ‘employer toolkit’ for managers of older workers published by the
UK Department for Work and Pensions (2016), it is recommended to limit exposure
to night work for workers over 60 and increase rest periods (despite recognising that
there exists no robust evidence that shift work has more adverse consequences for the
wellbeing of older workers). An extensive report of good practice based on company
case studies recommends work groups that are of mixed age (European Commission
2006: 145). These are typical examples of good practice at the workplace level.

Social Indicators

Social indicators are ‘[e]asily identified features of a society which can be measured,
which vary over time, and are taken as revealing some underlying aspect of social
reality’ (Scott and Marshall 2005: 61). They are clearly defined quantitative measures
assessing the outcomes that current policies produce in specific societal domains.
Social indicators are often established as time series to ease comparability and are
used in all fields of policy. Examples for social indicators in the field of old age and
work are the unemployment rate among 55-64 year-old persons, poverty rates among
people of pension age, or average replacement rates offered by national pension
schemes.

An indicator usually consists of a single figure that contains the relevant informa-
tion in a very condensed form. At the same time, there are often variations of one
and the same indicator (e.g. poverty levels based on different poverty definitions). In
some cases (such as poverty), these variations reflect a lack of agreement on which
is the most appropriate measure of an underlying matter. Other indicators, by con-
trast, are highly standardised and conventional (for example mortality rates). Social
indicators are based on administrative data, censuses or large social surveys. They
are particularly useful for comparing outcomes over time, between gender, age or
social groups, between spatial units (such as cities, regions, countries) or between
administrative units. Due to their condensed form, social indicators are very powerful
and attractive tools which are easy to use and to disseminate.

Still, as they are so condensed it is of paramount importance to understand the
origin of an indicator, i.e. (the generation of) its data base and its mathematical
derivation, in order to interpret it accurately. Their reductionism is thus also the
weakness of social indicators, as they can be easily drawn upon or understood in
oversimplifying or erroneous ways. Misinterpretations can arise, for example, if the
content of what the indicator measures is misconceived, if trends are misread or if
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variations across different subpopulations are not adequately shown. As a famous
Churchill quote illustrates (‘I only believe in statistics that I doctored myself”), social
indicators carry the risk of being instrumentalised in detrimental ways.

Notably, not every quantitative measure relating to policy outcomes is a social
indicator. Rather, social indicators are those measures which are seen as capturing
a crucial aspect of policy outcomes, such as the distribution of resources, economic
performance, etc. What kinds of measures become important and conventional as
social indicators is the result of social processes, in particular the interaction of social
sciences and policy practice, in the course of which the related measure becomes
charged with meaning (see section “Good Practice” for further details).

Nowadays, social indicators are widely used on different policy levels, be they
local, regional, national, or international. Complex infrastructures producing and
reporting social indicators have been established (at least) on national and interna-
tional levels. International organisations like Eurostat, the Organisation for Economic
Co-operation and Development (OECD) or the International Labour Organisation
(ILO), use a multitude of social indicators for reports on various features of societies.
While indicators are frequently compared between countries and over time, similar
reporting systems often exist on national and regional levels.

Programme Evaluation

Programme evaluation refers to the measurement of the efficacy and efficiency of
public policies or workplace practices. It focuses on comparing costs and benefits
of a given programme, thus calculating the effectiveness and productivity of specific
investments. This puts decision-makers in the public and private sector in the position
to make informed choices about the efficient allocation of resources. To be capable of
comparing inputs and outputs in an orderly manner, programme evaluation is based on
the precise definition of the aims of the programme, the sound accounting of budgets
and clear definitions of the applied financial concepts. Often, pre-defined ‘perfor-
mance indicators’ (which share many features of the social indicators described in
the foregoing section) are used to measure outputs.

The gold standard to measure the efficacy and efficiency of a policy programme or
intervention consists of the application of an experimental research design. Simply
comparing participants with non-participants or measuring the output of interest
before and after participation in the programme may lead to flawed results because of
possible confounding factors, selection effects and environmental influences. Rather,
arigorous impact assessment aims to find out whether a possible change in the target
population has indeed been a direct consequence of the programme, or possibly
would have happened anyway. The causal effect of the programme is identified by
means of comparison with a counter-factual scenario in which the programme does
not exist. Therefore, such programme evaluations characteristically involve closed
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experiments with treatment and control groups (or sometimes natural experiments),'
to examine the direct effects of a given policy reform or public intervention. To
further illustrate this tool type, Text Box 4.1 provides an example of a US programme
evaluation of an organisational redesign policy aimed at facilitating flexibility in the
workplace.

Programme evaluation can also be used for the appropriate fine-tuning of policy
programmes, to check whether there are problems in their implementation (this also
falls under the label of process evaluation), whether given programmes work better
for certain subgroups of the population or segments of the economy, etc. Sometimes,
rather than employing an experimental design, the evaluation of public policies is
based on a dense narrative or process tracing of the policy and its success. In these
instances, the boundary to ‘good practice’ tools (described above) is blurred as both
approaches rely on “soft” methods for the measurement of performance.

The strength of programme evaluations resides in their analytical power and espe-
cially in the elegance of the experimental design. As it ideally produces clear-cut esti-
mates of the causal impact of a programme, it is highly appealing to decision-makers
who can convincingly demonstrate tangible results to stakeholders. The proven
impact and cost-benefit relation of a particular programme may also serve as perfor-
mance threshold for similar programmes, thereby providing validated measurement
scales that allow benchmarking the efficacy and efficiency of policy interventions in
different areas.

Text Box 4.1: Example of a Programme Evaluation

The STAR programme is a prime example of a program evaluation in the context of

extending working lives policies. The study was carried out by Phyllis Moen, Erik

Kojola, Erin L. Kelly and Yagmur Karakaya and published in the journal “Work,

Employment and Retirement” in 2016. The policy evaluated in this randomised con-

trolled trial was called “Support. Transform. Achieve. Results”, a programme that

targeted workers aged 50 to 64 years. This organisational intervention was carried out
in the IT division of a large US company. The intervention involved three elements:

(1) participatory training sessions in which working groups discussed ideas to
increase employees’ working time flexibility by improving the efficiency of work
processes;

(2) training sessions for supervisors to become more mindful of employees’ private
affairs and aware of possible work-life imbalances in their organisations;

(3) evaluating measures to focus on results over hours at the workplace rather than
“face time”, e.g. by avoiding inefficient meetings requiring unnecessary physical
presence.

The authors report substantial effects on expectations of later retirement measured
five years after the introduction of STAR: “the likelihood of expecting to retire later,
at age 67 or older, is on average 10.3% points higher for those in STAR, net of all
other factors” (Moen et al. 2016: 330). Although the exact mechanisms behind this

IExperimental designs may also be statistically ‘simulated’ by matching methods if detailed data
on the policy programme and participants as well as non-participants are collected.
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positive outcome are not unambiguously clear, the findings convincingly demonstrate
that flexibility interventions are capable of altering retirement expectations. By making
working conditions more accommodating for older workers, later retirement becomes
a more attractive option.

The most important disadvantages of this methodology are pragmatic in nature.
Implementation issues include elevated costs, work intensity and time requirements,
especially if oversimplifying approaches like before-after-comparisons are to be
avoided. Evaluating a public policy of a certain scale is a demanding task because
often many actors are involved who need to be coordinated to ensure the proper setup
of the experiment (e.g. compliance with assignment to treatment status, avoidance of
contamination effects, etc.). Since programme evaluation usually involves consider-
able personnel costs and time requirements, there is the risk that eventual efficiency
gains will be outweighed by the administrative and other costs of implementing the
evaluation. Finally, as was the case with ‘good practice’, the functioning of a policy
programme is always to some extent context-dependent, and it is possible that a given
programme will not work in the same way in a different social environment.

Forecasts, Projections and Simulations

Projections, forecasts and simulations usually serve to predict future outcomes (in the
case of projections and forecasts) or to speculate on potential outcomes (simulations)
of a policy or several interrelated policies. They usually refer to the aggregate level
of outcomes,? not to the individual level, and involve several indicators that have
been collected through large-scale surveys, censuses or administrative data. Based
on models using advanced statistical methods, this type of tool serves to infer from
past and current policy outcomes and their causes to future or potential outcomes in
order to establish clearly determined scenarios of what will happen or of what might
happen if certain ancillary conditions change in a specific way.

In more detail, projections and forecasts often target an important social indicator.
Forecasts extrapolate past changes and current influences on the targeted measure into
the future, while projections are based on specific assumptions regarding ancillary
conditions.? As the latter are often uncertain, projections are frequently based on
different scenarios. Typical examples of this are population projections, which are
usually established on the basis of several different scenarios regarding births, deaths
and net-migration (e.g. Tabeau et al. 2001). Simulations work quite differently as
they recreate real individual-level events. Moreover, assumptions about ancillary
conditions tend to involve changes that are currently not very probable. For example,

2Sometimes, outcomes for individual model cases are simulated or projected as well, as for example
pension benefits following from different types of earning trajectories assuming the formula for the
calculation of pensions or other parameters are modified.

3Note that the usage and definitions of the terms projections and forecasts vary across disciplines.
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a simulation may be combined with projections in order to answer so-called “what if”
questions, such as what would happen if a certain policy was introduced or ceased,
or what would have happened if it had not been introduced. As can be seen from the
above example, boundaries between projections and forecasts on the one hand, and
simulations, on the other, can be fluid.

Projections, forecasts and simulations become more complex the more ancillary
conditions are included into the underlying statistical model. In most cases, projec-
tions and forecasts can only provide a simplified prediction of the future, because it
is not possible to include all ancillary conditions in the model. Moreover, trends and
ancillary conditions can change in unpredictable ways, for example due to unfore-
seen events, such as wars or economic crisis. Generally, results are more precise for
the nearer than for the far future.

Projections, forecasts and simulations are very challenging tools to assess policy
results, as they require detailed quantified assumptions about the crucial influences
on the outcome of interest. The latter can only be derived from good statistical
explanations of the past or very good theories—simple extrapolations from past
trends to the future, without any ancillary assumptions, will often produce inadequate
projections.

As projections, forecasts and simulations can help to speculate about the future in
a systematic way and to assess potential outcomes of a policy, they can be crucial for
political planning. As other tools, however, they have to be adequately understood
and interpreted to fully exploit their potential, and not doing so might result in conse-
quential fallacies about the success or failure of policies. An adequate understanding
of projections, forecasts and simulations importantly also includes the uncertainties
inherent in each of these tools. Therefore, these types of tools tend to be targeted at
expert audiences, be they policy experts or social scientists.

In addition to these four different types of tools, it should be mentioned that ‘policy
briefs’ are common synthetic toolkits which can combine the insights from several
or all of the four types of analysis tools to recommend a compact set of policies.
Recent examples in the area of ageing are the Gender Extended Working Life Policy
Briefs (e.g. Ardito et al. 2018; Lossbroek et al. 2018).

Interaction of Toolkits and Policy Processes

While a typology of toolkits provides a useful categorisation to delineate policy toolk-
its by types, it provides little insight into the effectiveness of these toolkits. In this
regard, it is critical to understand the policy process which these tools aim to inform.
To study how policy toolkits influence actual policy decisions, some researchers
focus on the ways in which policies are produced, captured and packaged as ‘knowl-
edge products’ (such as national policies or service frameworks) and/or how these
knowledge products are then transferred to the realm of practice. Such approaches
discuss the existence of a ‘gap’ between research and practice, which is usually
manifest in the low uptake of research evidence, in the patchy implementation of
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policies, and in stakeholder behaviour defending particular interests. According to
these approaches, it is important to rethink knowledge and policy utilisation, and in
fact, to frame knowledge and policy as integral element of practice, rather than apart
from it (Gkeredakis et al. 2011).

Policies

Policies are actions aiming to achieve certain outcomes in response to ‘some sort of
problem that requires attention’ (Birkland 2011: 8). While the term policy encom-
passes a wide range of actions and legislation, in the context of this chapter, the
interactions between policy toolkits and regulatory policies are in focus. Commonly,
a distinction is drawn between public policies and other policies such as company
policies. Public policies are ‘ultimately made by governments’ (Birkland 2011: 9)
at various levels. Especially in the European Union (EU) supranational policies
have been increasingly influential for policy-making in the member states. Next
to supranational and national policies, in a number of countries, such as for instance
Germany, Spain or the US, legislative competences also exist at subnational level.
The extent to which these subnational authorities can pass legislation varies dis-
tinctively from country to country. Policy-making at these different levels thus never
stands alone, but is structurally embedded in a multi-level surrounding. In addition to
public actors, the private sector also influences policy making. Particularly in the area
of extended working life, corporate practices and workplace arrangements regarding
older employees are a critical component of the broader policy framework.

Policy-Making and Policy Toolkits

In order to assess the impact of policy toolkits, it is important to take account of
the way policy-making works. The most influential and most commonly applied
framework for policy analysis is the concept of the policy cycle. It emphasises ‘the
political process as a continuous process of policy-making’ (Jann and Wegrich 2007:
44) that consists of different phases or stages, which serve heuristic purposes. In
practice, the different stages might not be clearly distinguishable as temporal phases
(Sabatier 2007). In addition, not all phases necessarily form part of every policy
process. The most common framework of the policy cycle, distinguishes four phases
of policy-making: (1) Problem recognition and agenda-setting, (2) policy formulation
and adoption, (3) policy implementation, and (4) policy evaluation.

(1) The starting point of every policy process is the identification of a given
development, trend or situation as a problem that requires political action
(Jann and Wegrich 2007). Agenda-setting has been characterised as ‘an
ongoing competition among issue proponents to gain the attention of media



80 N. Duvvury et al.

professionals, the public, and policy elites’ (Dearing and Rogers 1996: 1-2).
Policy tools and expertise can support efforts to put a specific problem on
the political agenda. Especially toolkits that provide accurate and reliable
information about the current state of society, ongoing trends or expected
developments—such as social indicators and forecasts—can provide the basis
for the identification of societal issues and their wider ramifications. In this
way, they can become an important part of the assessment of the situation and
of a particular problem being articulated as political issue. Finally, analytical
policy tools can contribute to legitimising political action (Barkenbus 1998).

(2) Once a political issue has become part of the political agenda, the goals of the
policy dealing with it have to be defined, alternative routes of action considered
and a decision on the course of action has to be adopted. Within this stage, a
different set of policy tools gains importance: Here, policy toolkits that provide
insights into potential implications of different policy designs, key factors
for minimising negative side effects or unintended consequences—such as
good practices, evaluation of previous policies or simulations—are especially
valuable tools that can aid the formulation of a policy. Good practice and
policy evaluation can draw the attention to relevant features of institutional
arrangements, helping to identify an adequate route for political action.

(3) Once a specific policy is adopted, its implementation can leave considerable
space for interpretation that affects outcomes. Policies are thus interpreted and
applied during implementation, influencing their shape and outcomes (Sabatier
and Mazmanian 1980). In this phase, policy toolkits can provide information
about factors that enable or impede a successful implementation.

(4) The last stage of the policy cycle is the evaluation of policies and of their
implementation. Previous evaluations, indicators and good practice examples
can be used in the course of this evaluation. In this way, policy analysis
becomes an integrative part of the political process. For instance, based on best
practice examples and the evaluation of similar existing policies, lessons can
be learnt and depending on its outcome, either a new policy cycle is started or
the policy process is terminated.

In brief, the role of policy toolkits is clearest in the evaluation stage, where policy
outputs are systematically examined and analysed, but policy toolkits can provide
important input during the other stages as well. Due to the inherent particularities of
every stage of the policy cycle, different types of policy toolkits can gain importance
to different degrees in these stages. Toolkits providing information on societal devel-
opments, trends and problems are helpful in the initial stage of the policy cycle, and
toolkits offering detailed insights on policy features can be used in policy formula-
tion as well as during the stage of implementation. The role of analytical toolkits
in the first stages of the policy cycle is contingent on the specific circumstances. In
democratic societies, in principle all policies are subject to public debates regarding
their legitimacy and the efficient use of resources. Policy toolkits provide a sound
empirical basis for this analytical task and thus fulfil a crucial function at the interface
between research and practice.
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Discussion and Conclusions

This chapter has defined policy toolkits as evidence-based sets of recommendations
to create or change specific policies. We have developed a typology of tools and
provided a structured overview of examples of existing policy toolkits in the area of
employment and pension reforms in ageing societies. Furthermore, we have placed
policy toolkits within a conceptual framework of the overall policy process, and have
shown how toolkits may enter the different stages of the policy cycle. The identified
policy toolkits need to be further reviewed to better understand their effectiveness
in improving the policy process. We have also suggested that it is critical to under-
stand the policy cycle and understand which stage of the cycle the policy toolkit is
addressing.

This conception of policy toolkits inevitably entails some limitations. As a pre-
condition for the development of toolkits for policy analysis, there needs to be at
least a tentative consensus on the societal goals and challenges that said policies
aim to address. Notably, this starting point implies a normative position that has a
political dimension and is influenced by national and international debates involving
diverse sets of actors and stakeholders. The objectives established by the European
Commission include the promotion of healthy and active ageing to guarantee the sus-
tainability of European welfare states, but also the inclusiveness and social cohesion
of European societies. In the public debate, these goals are arguably widely shared
across European societies as well as among different social actors and segments
of the population. However, these goals are also notoriously vague, and discordant
voices that criticise the ideological connotations of the ‘active ageing’ paradigm (e.g.
van Dyk et al. 2013), highlight the adverse effects of extending working life on gen-
der equality (Ni Léime and Street 2017), or question the scope of the demographic
‘burden’ in the first place (e.g. Spijker and Mclnnes 2013). There is also the more
general debate on the extent to which social sciences actually should be judged by
their capacity to produce “useful” knowledge in the first place (e.g. Demers 2011).

Moreover, it can be questioned to what extent the different policy goals are congru-
ent with each other, and can be simultaneously achieved. To a certain extent, the two
sets of goals—those pertaining to efficiency and those pertaining to equality—are in
fact at least partially competing with each other. Thus trade-offs between them need
to be negotiated. In this case, is the main benchmark for public policies the extent to
which they contribute to economic efficiency or whether they help attenuate social
inequalities in terms of health, gender, class or other dimensions of stratification?
Obviously, it should be on democratically elected politicians, not scientists or tech-
nocrats, to establish the order of political priorities which applied research should
adhere to.
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Chapter 5 ®)
Problems and Prospects for Current oo
Policies to Extend Working Lives

Debra Street and Aine Ni Léime

Abstract This chapter condenses several of the key take-away points from earlier
chapters on empirical, theoretical, and policy issues elucidated in Part One and pro-
vides readers with additional context to consider in their understanding of gender
and health issues in the country-specific chapters upcoming in Part Two. First, we
detail the central problematics associated with ageing populations and the policy
initiatives taken so far to extend working lives. Next, we argue that for effective
policymaking that would enable extended working lives, it is important to consider
the interests of all of the actors affected and to pay attention to different problems
that are highlighted by thinking through different levels of analysis—macro, meso,
and micro. Further, we challenge the dominant rhetorical frame that policy initia-
tives undertaken recently have been about extending working lives, arguing instead
that most countries’ initiatives have been about delaying retirement. This has been
embodied by policies very different from those that would be needed to ensure that
older workers can remain employed longer in dignified, appropriate, and adequately
compensated jobs. Both gender differences and variations in health status differ-
entially empower older workers to continue in employment. Finally, we conclude
that research and policymaking that improves understanding and the potential for
extended working lives is essential, and that it must be sensitive to variations among
differently advantaged sub-groups of older people.

Keywords Pension policy - Delayed retirement + Extended working life - Gender -
Health - Older workers *+ Lifecourse

Introduction

As earlier chapters attest, there are many challenges posed by the changing composi-
tions of national populations. This volume touches on several major issues associated
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with population ageing and the resources needed to sustain it; that is, the interactions
between demographic change and later life work, pensions (whether public or pri-
vate sector) and income security in old age; and the lifecourses of ageing individuals
with different social attributes. Although population ageing is occurring everywhere,
efforts to extend working lives take place in national contexts, where demographic
processes occur at different rates, and within distinctive economic and labour market
conditions, policy legacies, and political climates. Many individual characteristics
are routinely associated with unequal outcomes in terms of work and income security
at older ages, ranging from race/ethnicity to level of education, as well as gender
and health—two of the foci of this book. Further, there are overarching questions:
Are the institutions of the 20th century up to the task of meeting the needs of 21st
century citizens, given rapid and sweeping demographic, labour market, and polit-
ical changes? Is there an optimal combination of policies, unrealised potential for
effective public/private responsibility and provision, or not-yet-tapped capacity of
families that can be identified to provide health and income security for older peo-
ple? Governments around the world struggle to find the right policy mix to meet
the health care and financial needs of older women and men, and are confronted
by rapidly evolving labour markets and patchworks of policy changes. The context
of such overarching institutional changes as they pertain to extended work and the
outcomes they generate are among the main themes of this volume because they
are matters of concern and policy action in nearly all nation states and transnational
institutions.

Using data from 34 countries (mainly in the EU), research presented in Part Two
of this volume documents the main trends in extended working life policies and their
gender and health implications for current and future workers. In general, details in
most of the country-specific chapters demonstrate that policies designed to ‘extend
working life’—that is, policies and practices that support available, adequately
paid and meaningful employment within the capabilities of workers (whether
physically, or in terms of skills) for later life work—are enacted only rarely. When
constructive extended working policies are enacted, as in the Finnish case, there can
be positive effects for the health and wellbeing of some older workers, regardless
of gender. However, because ‘delaying retirement’ rather than ‘extending work’
policies dominate the political landscapes of most of the country-specific cases
considered in this volume, many countries’ current policies have the perverse effects
of reproducing (at best) or exacerbating (at worst) gender inequalities and health
risks for vulnerable older workers.

The ‘Unaffordable’ Older Population

A conundrum universally agreed is that growing proportions of older people every-
where will increase the need for social spending within limited national resources,
regardless of the country under consideration. The growing demands for public
spending on pensions, health and social care systems, in turn, suggest sustainability
concerns in the context of national budgets. Multi-faceted concerns arising directly
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from the growth of older populations occur against an even broader and more com-
plex backdrop. That includes fewer ‘working age’ people to contribute to national
tax bases; the transition from industrial to post-industrial and from national/local
to global labour markets; large and still growing proportions of women in employ-
ment; and, a singular lack of adequate social care options across the lifecourse in
most affluent countries. What remains contested, however, is whether earlier pension
promises for an ageing population are truly ‘unaffordable’ or ‘too expensive’ for wel-
fare states to honour (see Higgs and Gilleard 2010). To date, societies have been able
to afford their increasing older populations and changing dependency ratios through
changes in labour market participation (particularly the influx of women workers)
and efficiencies that have increased productivity at work. Perhaps a more pertinent
approach than the one currently in vogue would abandon assertions of unaffordabil-
ity and instead focus on what policy changes are required to ensure a dignified and
adequately resourced later life for older people.

All the foregoing suggests the need for careful policy planning and attention
to variation and detail. Yet, as earlier chapters have demonstrated, policymaking
around extending working life has tended to encompass simplistic, one-size-fits all
approaches that ignore the realities that shape predictably different lifecourses of
men and women, or of older people who experience work-limiting poor health or
disabled versus healthy individuals. Despite the superiority of carefully designed
social policies, the neoliberalist political agenda in many countries has foreclosed
progressive action. The transcendence of neoliberalist tendencies in most countries’
political economies has instead seen governments committed to reining in public
sector spending, even if it means dismantling traditional social insurance and safety
net programmes. This is consistent with beliefs about the limits on state interven-
tion typical of the neoliberal turn and has contributed to tax cuts and deregulation,
stagnant wages, struggling national labour markets, austerity and a departure from
universalist social policies, all culminating in increased income inequality and inse-
curity for individuals. It is no surprise that the main idea gaining the most traction
and dominating international policy circles is the ‘live longer, work longer’solution
(OECD 2006).

Live Longer, Work Longer

Three intertwined issues undergird the logic of the ‘live longer, work longer’ catch-
phrase and seem to hint at the potential for the relatively straightforward idea of
extended working lives to resolve the mismatch between the demand for and the
supply of resources for growing numbers of older people. First is the optimism
engendered by the triumph of human ageing—an ‘average person’ in affluent coun-
tries now lives a longer, healthier life than at any other time in human history. To
enthusiasts for extending working lives, this suggests that there is an increased indi-
vidual capacity for working longer that can, for most older people, be taken for
granted. Second are constraints imposed by attempting to balance state budgets and
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manage social policy spending under current national fiscal and political circum-
stances. Many affluent countries are experiencing economic challenges, including
low rates of growth accompanied by national debts and deficit spending, with increas-
ing shortfalls expected for the future. Tax cuts in many countries have led to reduced
resources in national treasuries. Inexorable increases in the cost of providing health
and pension benefits are linked to the growing tranche of older people in national pop-
ulations. In light of the apparent disconnect between earlier social policy promises
and states’ fiscal capacity to meet them (at least in the eyes of extended working life
proponents) makes limiting pension promises for current and future retirees seem
prudent. A third component of the ‘work longer’ argument focuses on whether pen-
sion systems designed for 20th century demographics and labour markets are suitable
for current and future older people. After all, pension systems in most countries were
initially designed for the male breadwinner/female homemaker model of industrial
economies when life expectancy was significantly lower than it is now, and when
larger families (and the assumption of the availability of unpaid caregivers within
them) were the norm. Since then, the influx of women into paid work, changes in
family forms, and the transformation to post-industrial economies have left most
countries with health, social care, and pension systems that have failed to fully ‘keep
up’ with the times. Although many other factors play into the ‘problem’, these three
themes together suggest that the most obvious policy choice should be to keep work-
ers in employment to older ages, delaying the age of entitlement for pensions benefits
(and years of receiving them) to mitigate the pressure on national budgets as popula-
tions age. Proponents regard extended work as the most obviously desirable solution
to the conundrum presented by growing costs associated with ageing populations.
Yet, as Ogg and Rasticova in Chap. 1 have observed, the extended work solution is
neither as simple nor empirically as appealing as it appears at first glance. Further, the
real world circumstances in the countries where the single prescription of extended
work must be applied vary substantially. Krekula and Vickerstaff further underscore
several fundamental problems of ‘live longer, work longer’ at the theoretical level.
As they point out in Chap. 2, the imprecise and evolving use of the language that
frames policy debates assumes that privileged people and men are representative
of the normative experiences implied by the notion of working longer. This has
foreclosed important avenues of discussion about extending work for people with
much more varied lifecourse trajectories than are acknowledged by policymakers.
Challenging some of the key assumptions embedded in the conflated work
longer/delay retirement argument points to the importance of the availability of
high quality data for evidence-based decision-making. In the third chapter, Addabbo,
Gstrein and Siemieriska discuss some of the untapped potential for policymakers and
researchers alike to capitalise on existing data and use various research techniques
to tease out the implications of extended working lives for individuals with different
social characteristics. Despite the range of datasets Addabbo and colleagues identify,
weaving together comprehensive data that could unpack the interconnectedness of
women’s and men’s differing lifecourses (such as employment histories, health sta-
tuses and caring responsibilities) in conjunction with representative organisational
data (that simultaneously accounts for the practices and preferences of employers) is
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not currently possible. In fact, the lack of systematic data about employer behaviour,
particularly because so much is proprietary and unavailable to either policymakers
or researchers, is a serious impediment to an empirical understanding of how and
which older workers could ‘work longer’ and for which particular employers. Quanti-
tative data from representative national and international samples, particularly when
from time series data over long periods, have noteworthy utility for understanding
the interactions among policy effects, organisational behaviour, and individual out-
comes. But representative longitudinal studies are relatively rare and very expensive,
and often lack the data to flesh out nuances and distinctions among people’s lived
experiences. To supplement quantitative data, qualitative research is also needed for
more refined understanding of the influences of family circumstances, employment
trajectories, health statuses and caring histories under particular work and pension
policy regimes for later life outcomes.

Such data limitations operate in tandem with policymaking that overlooks even the
already well-documented (in)capacities of many disadvantaged subgroups of older
workers and the precursors to low incomes for many retirees. To restate the obvi-
ous, this is especially the case for individuals (mostly women) with heavy caring
responsibilities, workers in physically demanding and stressful occupations, peo-
ple with impaired health and physical capacities, those in precarious and low paid
employment, or whose careers have been spent in vanishing industries. Vulnerable
workers have the deepest stake in adequate state pensions provided at an appropriate
age, because they among all workers have the least capacity to generate employment
alternatives. Yet rather than protecting that group best, in most instances the sweep-
ing introduction of older ages of eligibility for pensions without readily available
employment for older workers has and will continue to hurt vulnerable sub-groups
of older people the most.

The fact is that policies are made (whether lacking data or ignoring it) by build-
ing on or departing from existing policy regimes that have established the ‘ground
rules’ or starting points for individual expectations and later policy innovations. In
confronting similar problems, policy learning can and does occur across regions
and nations, which emphasises the value of policy toolkits discussed in Chap. 4 by
Duvvury and colleagues. They highlight processes likely to generate good practices,
committed to making practices and outcomes more transparent, especially if working
longer must be a dominant approach for the future. Combining insights gleaned from
data analysis and policy exemplars can provide firmer empirical ground for estimat-
ing the effects of policy choices associated with extended working lives, documenting
how policies and individuals’ lifecourses and workplace experiences intersect, and
developing policies and practices to improve income security in retirement for more
people with varied lifecourses and social characteristics.
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Paradoxes in the ‘Big Ideas’ in the Debate

There are several paradoxes, some of which are discussed below, that contribute to
concerns over outcomes related to the impact of health statuses and gender differences
in the extended work debate.

Precarity Versus Flexibility

One woman’s flexibility is another’s precarity. One of the recommendations to
employers in the quest to extend working lives is for employers to permit flexi-
ble working arrangements for their employees. Focusing on the potential for flexible
work to help employees remain employed to older ages, the expectation is that for
many workers a range of flexible arrangements—phased retirement, opportunities
for part-time work, home-based working, among others—would encourage persis-
tence in the labour market at older ages. However, it is uncertain whether there is
sufficient labour market flexibility routinely available, particularly in private sector
employment, for good choices about working hours or whether a soft exit from paid
work is available for many older workers who would like to take advantage of it.
There is another problem at the other end of the flexibility spectrum, which high-
lights the qualitative difference between flexibility that is chosen, and ‘flexibility’
that is imposed. More and more workers in precarious positions must work flexibly
if they are to work at all—in seasonal or short-term work, zero hours contracts, or
the ‘gig’ economy for example (Standing 2011). They may find incomes and hours
from such non-standard employment insufficient to meet their needs, yet be in the
only jobs they can find. In the case of workers who want to remain employed, but in
non-standard or full-time work arrangements, flexibility for individuals gives them
additional resources when they choose to extend work as they approach the end of
their working lives. However, some work is so precarious that, while it may benefit
the flexible needs of the firms offering it, it actually invokes anxiety and insufficient
security and income for the precariously employed (Burnay 2018).

Choice Versus Compulsion

A huge body of literature notes the importance of autonomy for psychological well-
being, and certainly having choices about whether to continue working or to stop
at older ages are important considerations (Calvo et al. 2009). If individuals extend
their working life because a job is perceived as meaningful, interesting, and reward-
ing (monetarily and intrinsically), choosing to work longer is a positive experience
(Ni Léime and Street 2019). In a six-year study of a panel of older Dutch workers,
for example, researchers found that both workers who retired voluntarily and those
who continued working had higher levels of life satisfaction than workers who were
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retired involuntarily, emphasising the importance of autonomy for measures linked
to satisfaction with life. The researchers concluded that their study ‘clearly demon-
strate[s] that an organizational exit that occurs at the ‘right time’ and on the basis of
one’s own volition represents the best case scenario when it comes to the prospect of
experiencing late life psychological well-being” (Hershey and Henkens 2013: 242).
In contrast, being desperate to remain in work or become employed at older ages
because financial needs cannot be met otherwise is stressful and unpleasant for indi-
viduals who have no other choice but to settle for a poor job (Burnay 2018). In terms
of extended work, for many individuals being compelled to remain in or try to find
any job, even if poorly paid, physically demanding, dangerous, boring, or fleeting,
is a recipe for unpleasant compulsion related to extended work (Vickerstaff 2010).

Good and Good Enough Jobs

The job elite—people in stable employment, with good wage and benefit packages,
secure positions, and interesting work—have jobs whose bundle of characteristics
may be appealing enough to entice workers to remain in the labour force to older
ages, or perhaps even to love their jobs so much that they imagine they will never
want to leave them (see for example, Dorfman 2002, 2009). Such good jobs are the
exception rather than the rule, however. For most workers, the best they can hope for
is a good enough job, one that is feasible to perform within their skillset and physical
capacities and which can sustain incomes until a later retirement date is reached. The
third, implicit category of work is the ‘not good enough job’. Many older individuals
have little choice, if they are to be employed at all, but to settle for low quality
work—done under adverse or stressful conditions, at relatively low levels of pay,
and without certainty that hours or duration of work will generate income sufficient
to meet current needs or to enable pension contributions (Ni Léime and Street 2019).
Job quality obviously matters critically in the context of extending working lives
because raising state pension ages means that many older workers are compelled to
work longer in low paid stressful jobs (Hunefeld et al. 2019) because they typically
do not have occupational/private pensions which might allow them to retire sooner.
This has negative implications for their health and means that many will miss out
on any healthy years in retirement, something that many workers believe they are
entitled to at the end of already long working lives (Kim 2011; Pond et al. 2010).

Ageism

Extended working life relies on the assumption that employment is readily available
to older workers. Yet there is ample evidence that is not the case. Age discrimination
by employers is widespread in relation to recruitment, retention and re-employment
of older workers (EU-OSHA et al. 2017; Karpinska et al. 2011; Neumark et al. 2015;
Russell et al. 2008). This can lead to situations where labour markets have low levels
of unemployment generally, but where older workers experience problems becoming
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employed or re-employed after a ‘certain’ age (Lahey 2008). When state pension
ages are increased and older workers face age discrimination, this can force them
into involuntary unemployment. Beyond generic ageism, there is also substantial
evidence that age discrimination in the workplace is gendered. In many occupations,
employers consider women ‘too old’ at younger ages than men (Clarke and Griffin
2008; Duncan and Loretto 2004; Handy and Davy 2007).

The foregoing are but a few of the paradoxes that beleaguer clarity in the ‘live
longer, work longer’ formulation. Other factors that contribute to the myriad relation-
ships among gender, health, and extended working life revolve around the different
levels of analysis—macro, meso, or micro—that confound the issues as currently
debated. Nonetheless, researchers and policy makers need increased engagement
with the complexities involved if they hope either to comprehensively understand
the social contexts within which extended work might occur or to optimise extended
work policies and practices. Understanding the role of actors at different levels of
analysis, and the entrenched interests that inform their preferences can contribute to
more clarity as to which policies could be effective, and which seem less likely to
work.

Macro, Meso and Micro Perspectives

Debates about working longer unfold very differently for actors with different inter-
ests and institutional locations, (transnational institutions, governments, employers,
individuals) including the varied perspectives and realities of actual people being
required to meet new expectations to ‘live longer, work longer’. How to balance the
realities of older citizens’ experiences, the changing structure of labour markets, and
the increased demands on social, health and pension systems they represent is far from
settled, not least because the debates occur in different national contexts and indi-
vidual circumstances. For example, at the macro level, transnational actors ranging
from the World Bank to NGOs to the European Union and the OECD, weigh in with
advice on targets and expectations for extending work in countries within their orbits
of influence. The advice on offer is often provided quite generically with a dogmatic
commitment to increasing retirement ages—while mainly ignoring the very tangi-
ble cross-national, multi-cultural and regional barriers to accomplishing extended
work goals without causing genuine hardship among defined groups of older people.
National policymakers, responsible for enacting policies to benefit citizens of all ages,
must simultaneously attempt to reconcile the fewer workers/shrinking tax base +
more pensioners = higher pension spending/budget strain equation, while weighing
also how policy choices shape electoral politics. Private employers have very differ-
ent concerns that shape, at least indirectly, the ageing population/extended working
lives/adequate benefit provision nexus, since their activities structure labour markets
(Mulders et al. 2014). Differing corporate/private sector concerns on extended work
and pensions are no surprise, since corporations have fiduciary responsibilities to
generate profits to ensure shareholder investment returns and to expand business, not
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to provide social rights. Except in countries such as Poland, France, and Finland,
where trade unionism and/or social partnership is still strong, meso level engage-
ment in extending work/delaying retirement is mostly episodic and at the margin of
debates. Households and individuals, too, have varying perspectives on the ‘best’
approach to extend working lives (or whether extended work is possible at all),
shaped by factors ranging from the age, gender, education, health status and employ-
ment conditions of individuals located within the constraints of individual and family
resources and national labour markets and policy regimes. There is rarely individual
level consultation on the merits of macro level policies or meso level practices that
will be applied to improve the employment prospects of older workers (see Chap. 2).

Current policy debates fluctuate in their terminology, whether the frame is ‘extend-
ing working life’ or ‘delaying retirement’, an issue to which we return later in this
chapter. For now, the starting point of our argument is that conflation of the two
phrases as nearly synonymous is based on mistaken assumptions that policies reflect-
ing one concept could be the same for the other—despite very different conceptual
connotations of each proposed policy remedy (see also Chap. 2). Treating the goals of
delaying retirement and extending work as interchangeable obfuscates serious pol-
icy considerations; masks the potential, problems, and inequalities inherent in each
approach; and mystifies and muddies important debates that should occur within the
‘live longer, work longer’ construct. After all, ‘extending work’ sounds somewhat
more positive than its more negative and less desired ‘delaying retirement’ coun-
terpart. We argue, instead, that treating delayed retirement and extended work as
more or less equivalent is a conceptual error, because the goals logically associated
with each are different. Acknowledging the distinctions matters, as it is important
for researchers to be precise and for policymakers to be more nuanced about policies
that so fundamentally affect individuals’ later lives. To be sure, concerns associated
with ‘extending work’ and ‘delaying retirement’ overlap somewhat, but they are
decidedly not identical.

Take the ‘delaying retirement’ construct and the different interests this particular
policy approach encompasses. Delaying retirement is a national social policy choice
that imposes new limitations on when individuals are entitled to full state pensions.
State-mandated retirement delays are designed mainly to serve state fiscal interests,
rather than those of individuals who must either postpone their transition from work to
retirement, or suffer permanent financial penalties. As for employing organisations,
there is no robust evidence that employers are particularly eager to postpone retire-
ment for most of their employees (see for example Mulders et al. 2014), although the
shrinking number of employers still offering defined benefit occupational pensions
would also see a fiscal savings via later retirement. The interests of the state do not
necessarily align with the interests of the organisations or individuals affected by
delayed retirement, providing a plausible rationale for casting the issue more as a
matter of extending work than delaying retirement.

In contrast to the ‘delay retirement’ approach, careful conceptualisation of
‘extending work’ requires policies that could actually support individuals, with a
wide range of employability characteristics, working to older ages. Effective policies
for extending working lives require distinctive approaches that address the realities
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of current and future labour markets and the supply and demand for older workers
(including especially job opening/skills mismatches), the quality of work conditions
and wages, the health and physical capacities of potential older workers, and the
willingness of organisations to employ them. Further, effective extending work poli-
cies would have to take into account the varied lifecourses of individuals in different
types and sectors of employment, the normative expectations surrounding unpaid
carework in national cultures, new family forms and structures in which individual
workers are embedded, varied socioeconomic circumstances, and the vagaries of
localised labour markets.

Despite competing interests among different actors, what has occurred so far in
the ‘live longer, work longer’ policy space has been a mainly one-sided exercise of
assumed economistic imperatives rather than social needs. There is scant evidence
that citizens or employers have lobbied governments to enact policies to extend
working lives, nor is there much evidence that governments have enacted effective
policies that enhance older individuals’ employability, although there have been
some attempts to do so in a few countries, notably Austria, Finland, France and
Germany (Chaps. 2, and 3; see OECD 2017b). Anti-age discrimination legislation
or the removal of mandated retirement ages in several countries could be construed
as reflecting the interests and preferences of some organisations and individuals that
support working longer. Yet, anti-age discrimination legislation appears to have had
little effect on workplace realities and the desire to work longer is concentrated in a
relatively privileged (and small) subset of national populations.

Far more important than employers’ and individuals’ preferences in the policy
arena have been the actions of macro level actors. Some international organisations
have pronounced the unavoidable need for individuals to work longer; others have set
targets for achieving such goals (European Commission 2018; OECD 2006, 2013,
2017b). National governments have taken up the ‘work longer’ baton, but mainly by
focusing on legislation that raises pension ages and facilitates the trend away from
defined benefit pensions to defined contribution retirement savings schemes. This is
what defines the ‘delay retirement’ approach. Cross-nationally it is well-developed
and pervasive. To the extent that governments have promoted any ‘extend work’
initiatives, they have in most countries been piecemeal, limited, and exhortatory
rather than thought-through, comprehensive and mandated (see country chapters;
OECD 2017b). The contrasts between the two approaches—delaying retirement or
extending work—are discussed in the following section.

Delaying Retirement or Extending Work?

Who wants to delay retirement? The short and most obvious answers are fairly
straightforward, but vary across and within different levels of analysis. We also cau-
tion that while some interests are obvious and dominate, complexities also abound.
Still, at the macro level, most governments are enthusiastic about the prospects of



5 Problems and Prospects for Current Policies to Extend ... 95

delayed retirement. Far less is known about the preferences for encouraging delayed
retirement among meso level organisations and employers. For example, there may
be different perspectives on delayed retirement between public and private sector
employers. While public sector practices may be somewhat more transparent, pri-
vate sector businesses’ position on delaying retirement unfolds mainly in a black
box. There are a few notable exceptions where companies occasionally champion
hiring older people, for example as in Do It Yourself (DIY) stores such as B&Q
in the UK, because of the assumed appeal of age-contemporary staff to older cus-
tomers. At the micro level, many older workers prefer not to be compelled to delay
retirement past long-established normal retirement ages (Ni Léime and Street 2019).
The job elites—stably employed and highly-remunerated individuals and profes-
sionals—may sometimes prefer to delay retirement and remain employed. However,
jobelites’ circumstances are not representative of older workers, whose employment
conditions and financial circumstances are very different. Across these three levels of
analysis and considering the interests of actors within them, the desirability of delay-
ing retirement varies considerably. Most governments want delayed retirement, but
few individuals do. The stance of employers—the key ‘brokers’ between states and
individuals that connect the structures and security of retirement, the experiences of
older workers, and the value of pension benefits—is largely unknown (although see
Barnes et al. 2009; Mulders et al. 2014).

As mentioned earlier, policies can encourage or require people to postpone antici-
pated retirement dates. Governments impose new conditions for public pension enti-
tlement, accomplished most directly by raising the age of entitlement for full retire-
ment benefits (incrementally or in a single instance) as in most countries considered
in this volume. Many also restrict eligibility for early retirement (either by increas-
ing the age of eligibility for reduced pensions, or by reducing the value of pensions
accessed before state pension age, as has occurred in Finland, Greece, Italy or Ger-
many (see relevant country chapters). Retirement delays can also be accomplished
somewhat less directly. The indirect approach can include substantially increasing
the cost, length or number of contributory periods required of individuals to earn full
benefits, as happened in Ireland and elsewhere. It can also occur by giving higher
pensions to those who delay accessing their pension (as in over half of the countries
considered in Part Two including Denmark, Estonia, Finland, France, Greece, Israel,
Poland, the UK and the US), or by allowing workers to combine pensions with paid
employment (as in France, Ireland, Netherlands, Poland, UK and others). Not all
workers experience the effects of delayed pensions similarly. Being compelled to
wait longer for a pension is a very different prospect for older individuals who have
little to no income in the immediate years before qualifying for a pension, or who
cannot find adequate employment in the aftermath of a redundancy, than for the
job elites whose work is simultaneously intrinsically rewarding, very lucrative and
preferred.

At the macro level and from the perspective of the state, delaying retirement has
several perceived advantages. Political contestation aside, accomplishing the policy
goal is straightforward. Workers who expected to retire at younger ages (previously
established in national pension policies) must wait until the newly mandated older



96 D. Street and A. N. Léime

age is reached. Older pension ages reduce the value of state pension promises to
some current and all future pensioners, and raise contributory costs in PAYG sys-
tems, at least against the yardstick of previously established retirement ages. Thus,
delaying retirement postpones claims on PAYG first tier contributory social insur-
ance pensions, and saves governments money on social pensions paid out of general
revenues, unless some expensively unintended consequence like higher health and
social care costs come into play. International policy experts, informed by neoliberal
principles, claimed that state pension systems were unaffordable and unsustainable.
Following their advice to raise retirement ages has saved countries several years of
pension benefit outflows, appearing to improve the fiscal circumstances of the state
by bringing contribution increases/benefit decreases into play and thus appealing
to proponents of ‘unaffordability’ arguments. Further, some governments reduced
the value of or eliminated social and defined benefits pensions that had explicitly
promised predictable pension income in later life by transitioning to individualised
defined contribution pensions. In most places, governments have changed regula-
tions and, in some cases, their own social security systems in ways that have shifted
more responsibility for ensuring retirement income away from governments onto
individuals.

With rare exceptions, the actions and preferences of employers are an essential
conduit to extended work/delayed retirement for most people, but employers’ roles
are seldom invoked except tangentially in policy debates and studies on delayed
retirement (see Chap. 2). For example, relatively little about employers’ responsibil-
ities is discussed in policy debates concerning delayed retirement or extended work,
or is enacted into law. Instead soft policy measures such as ‘awareness campaigns’
and/or codes of practice (non-legally binding) are the preferred mechanisms for
employers (OECD 2017b). Neither are employers typically required to take action
to make it possible for their employees to delay retirement, nor to hire older workers
seeking jobs. There are instances, for example in Italy, Spain and Finland, where
employers are given incentives to hire older workers (OECD 2017b) but they are
not compelled to do so except to earn the subsidy. Instead, policymakers and policy
papers exhort employers to create desirable working conditions to retain, and when
possible, to attract older workers through adapted work places, re-training, or flexible
work arrangements, but with no requirement to do so. For example, codes of practice
which are not legally binding are provided for employers, and employees in Ireland,
providing guidance on best practice in negotiating retirement/extending working life
(OECD 2017b). The neoliberal turn mentioned earlier has, in most countries, also
been a contributing factor to employers converting traditional defined benefit (DB)
occupational pensions to defined contribution (DC) schemes, further undermining
later life income security for workers with occupational benefits.

Overall, the shift in pension types DB pensions to DC savings has delivered pre-
dictably adverse outcomes for many women workers and those with low income
or precarious jobs, particularly in the private sector. As employment relations have
become more flexible in recent decades, at least some private sector workers have lost
occupational retirement plans entirely, with recourse only to individual retirement
savings beyond state pensions. Further, depending on the investment achievements
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of such individualised schemes—whether occupational DC or individual retirement
savings—means that luck-based windfalls are possible in hot markets, and catas-
trophic losses during recessions, as in the aftermath of the 2008 global financial
crisis (Duvvury et al. 2017). In ideal circumstances, DC retirement savings plans
may actually have some perverse effects in vibrant markets if delayed retirement is a
universal goal, since windfalls can nudge people to retire early when times are good.
However, many people (especially women) have insufficient surplus income to con-
tribute to DC or individual accounts and even when they do, they could be desperate
to stay in work even during periods of high unemployment, to try to recover from
investment losses in periods such as the aftermath of the 2008 global financial crisis.

At the individual level, the expectation that retirement can or must be delayed
doubtless varies by individual circumstances. Previously, at least some could have
managed to persist in work until they reached the retirement age established by
earlier policies, or could receive bridging benefits until the state pension kicked
in by qualifying for disability or unemployment benefits that took health status and
employability in the immediate pre-retirement years into account. However, for many
individuals, remaining employed for the extra years now required in most countries
may be impossible. Recourse to disability and unemployment benefits has been
severely restricted in many countries (OECD 2017b) despite the extent of layoffs
and redundancies that pushed people out of jobs, relegating some to a status of ‘not
working, not retired’” and rendering their financial plight grave.

Such discouraged workers—that is, older individuals who want to work but who
have given up active job seeking because they cannot find employment—exist in
something of a limbo status and are understudied. Yet social scientists know that
long durations of labour market risks doubly stigmatizing discouraged older work-
ers, who already experience the effects of systemic ageism. Such individuals could
hardly be considered early retirees, at least in the voluntary sense of choosing or
being in a position to retire—that is, needing or wanting to retire. Nonetheless, after
some lengthy period of being unemployed, discouraged older workers might choose
to self-identify as “retired” rather than “unemployed,” thus shedding a stigmatized
identity (see Heslin et al. 2012; Froidevaux et al. 2019). How large this “limbo” group
of older people is for each country featured in this volume is difficult to ascertain
due to data constraints. However, the OECD estimates that discouraged workers are
a significant part of labour forces, and analysis of US Health and Retirement Survey
(HRS) indicated that over half of retired older Americans characterized themselves
as wanting to work but being involuntarily pushed or encouraged out of employment
(Johnson and Gosselin 2018), clarion calls for extending work aside. While many
factors go into individual employment and retirement decisions, it is certain that
changes to state pension policies, including age for receiving full retirement ben-
efits, are strongly structuring individual level experiences (see Borsch-Supan et al.
2019, for an economic analysis of features of pension systems that encourage early
retirement or delayed retirement).
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Changes in the Average Age at Retirement for Men and Women

Many women have had their retirement plans disrupted even more than men by
increases in state pension ages. This is because several countries had until rela-
tively recently (Germany, UK) or still have (Albania, Austria, Bulgaria, Chile, Czech
Republic, Israel, Lithuania, Poland, Romania, Slovakia, Slovenia, Switzerland and
Turkey, mainly former Soviet and/or countries with conservative gender norms)
lower state pension ages for women than for men. Consequently, women have had
to or will have to adjust more quickly to having to work longer (see Table 5.1, with
gender differentiated retirement ages highlighted in bold). Having a lower state pen-
sion age for women, although often touted as an advantage, is associated with higher
women’s poverty in old age, since pension systems are increasingly being linked to
participation in paid employment (EIGE 2017).

Adjustments to ‘pre-retirement’ policies—early retirement, disability pensions,
extended unemployment insurance are intertwined with the extend work/delay retire-
ment agenda. Many governments (e.g. in Finland, France, Greece, Italy, Germany,
Switzerland) have removed early retirement options or give actuarially reduced pen-
sions for those who access their pensions before state pension age, for example in
Switzerland where early retirement in the public pension’s scheme is possible from
age 63 for men and age 62 for women. The full pension benefit value is reduced
by 6.8% for each year of early claiming (OECD 2017a). Following the encourage-
ment of the OECD and other international organisations, several other governments
(including Austria, Belgium, Bulgaria, Finland) have made it more difficult to access
disability pensions—which used to be another route of exit from employment for
older workers.

Of all the pension related policies, the one that is most consistent or bridges to
extended work is the ability to continue working while being in receipt of a pension.
This is possible in several countries including Australia, Estonia, France, Ireland
and Poland, among others. Another popular policy present in several countries is one
that allows workers to accrue higher benefits through postponing retirement/more
years of work. The latter is possible in at least 15 of the countries under considera-
tion (Denmark, Estonia, Finland, France, Greece, Israel, Poland, Portugal, Slovakia,
Slovenia, Spain, Sweden, Switzerland, UK, US).

There is ample evidence that women already have lower pension incomes
approaching retirement and tend to be more reliant than men on safety net state
pensions due to their different lifecourse trajectories, which typically include more
periods away from formal paid employment for caring (Bettio et al. 2013; Dewilde
2013; Ginn et al. 2001; Ni Léime et al. 2017). Some of the pension reform policies
advocated by the OECD and implemented by several countries such as increasing the
number of contributions necessary to access a minimum and maximum state pension,
make it even more difficult for those who provide most informal care (women) to
build up adequate pensions (OECD 2006, 2013).

An assumption underlying extended working life policies is that an undifferenti-
ated ‘adult worker’ model of working life prevails across most countries and that it is
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Table 5.1 State pension age/normal retirement age

Country % of population aged 65+ | Pension age/retirement age in 2016°

Albania 12.23 65 for men; 60 for women gradual
increase to 2024. To equalise for men
and women by 2056 at age 67

Australia 25 65 for men and women. Will increase
to 67 by 2023

Austria 30.5 65 for men; 60 for women. The
retirement age for women will
increase to 65 between 2024 and 2033

Belgium 30.6 65 To be 66 in 2025 and 67 in 2030

Bosnia and Herzogovina | 14.4 (CIA 2017) 65

Bulgaria

19.5 (CIA 2018)

64.2 men; 61.2 women. To increase to
65 years by 2029 (men) by 2037
(women)

Chile

11.1 (CIA 2018)

65: men; 60: women. Proposal in
2018 to EWL

Croatia

19.9

65 for men. To increase to 65 by 2030
for women. To increase to 67 for all
from 2031 to 2038

Cyprus

12.4

65: men and women. To increase
every five years aligned to changes in
life expectancy 2023

Czech Republic

19.4

63: men; 62 years 4 months: women
(2016). To increase to 66 yrs,

8 months for both by 2019. To
increase by 2 months per birth cohort
(unlimited)

Denmark

19.4

65 years (2016). To increase
gradually to 67 years from 2019 to 22
and to 68 in 2030. Then increases
directly linked to life expectancy

Estonia

20.2

63 years. To increase gradually to 65
by 2026 for all

Finland

21.5

65 years To increase in line with life
expectancy subject to maximum of
2 months per year

France

19.8

66 years, 7 months (for people born in
1954). Age of full-rate pension to
increase from 65 to 67, depending on
the year of birth, by 2022

Germany

224

65 and 4-5 months. To increase to 67
(for those born in 1964)

(continued)
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Country

% of population aged 65+*

Pension age/retirement age in 2016°

Greece

21.1

67 (With 40 years, can retire at age
62)

Ireland

13.3

66. To increase to 67 in 2021 and 68
in 2028

Israel

11.6

67 for men. 62 for women to increase
to 64 by 2022

Italy

21.7

66 years and seven months with
minimum 20 years contributions. To
increase in line with life expectancy
to 67 in 2021

Lithuania

19.9

In 2017, the old-age retirement age is
62 years for women and 63 years and
6 months for men (Ministry for
Social Security and Labour 2017)

Netherlands

19.1

65.5 (2016). To increase to 66 in 2018
and 27 in 2021. To increase linked to
increase in life expectancy

New Zealand

15.6

Ten years’ residency since age 20
(including five years after age 50)
entitles people to public pension
from age 65

Poland

17.5

Poland restored statutory retirement
age of 65 for men and 60 for
women, reversing 2013 commitment
to increase the age to 67 by 2020 for
men and by 2040 for women. In
October 2017, statutory retirement
age decreased by 14 months

Portugal

20.3

The normal age of retirement with an
old age pension was 66 years and

2 months in 2016, to be increased by
linking to life expectancy gains. Age
of retirement can be reduced by

4 months for each year’s
contributions exceeding 40 yrs

Romania

16.8

65: men; 60 years and 8 months:
women. Plan to increase women’s to
65

Serbia

19

65 (men); 61 (women) (Milovanovic
et al. 2016). To increase and equalise
retirement age by 2032 at age 65

(continued)
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Table 5.1 (continued)

Country % of population aged 65+ | Pension age/retirement age in 2016°

Slovakia 16 62 years for men, lower for women
with children (58.25 for women with
5 or more). To increase to 62 for
women by 2024. To increase in line
with life expectancy from 2017

Slovenia 20.1 59 years, 4 months (men); 59 years
(women). To increase to 60 in 2018
(men); 60 in 2020 (women)

Spain 18.2 65 years, four months (all). To
increase to 67 in 2027

Sweden 20.4 From age 61—unlimited deferral
possible. Retirement age 65
(guarantee pension)

Switzerland 18.3 65 (men) and 64 (women)

Turkey 7.8 60 (men) 58 (women) To increase to
65 for men and women by 2044

United Kingdom 18.2 65 (men and women) by 2018. To
increase to 66 by 2020 and 67 by 2028

United States 16 Normal retirement age = 66. To
increase to 67 by 2022

4Source Central Intelligence Agency (2018)
bSource OECD, (OECD 2017a) Pensions at a Glance, unless otherwise indicated various countries
and amended with subsequent legislative updates

therefore easy for women to continue working past traditional retirement age. How-
ever, even a cursory comparison of pension policies and reforms across countries
indicates that there is a wide variation in pension systems with 13 out of the 34 coun-
tries studied still retaining lower pension ages for women than for men, thus making
the increase in pension ages more punitive for women (see Table 5.1). This partly
reflects a wide variation in gendered social norms regarding caring and a variation
in family friendly policies which would support women both to work and to provide
child and elder care (Ni Léime and Loretto 2017; country chapters, this volume).

Health

Average healthy life expectancy at birth is 64.2 years for women and 63.2 years for
men in the European Union (Eurostat 2019). Against this backdrop, setting retirement
ages at 67 or more, as advocated by the OECD, is very high, offering little or no time
for healthy years in retirement for many older workers. Most evidence points to lower
life expectancies and poorer health for workers in low-paid, physically demanding
occupations and lower socio-economic status (Majer et al. 2011; Marmot and Bell
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2012). There is increasing recognition of a strong relationship between health (phys-
ical/mental/stress) conditions across the lifecourse limiting the realistic potential for
extending working life (EU-OSHA 2016). Physically demanding work is a predictor
of disability retirement (Pohrt and Hasselhorn 2015). There is considerable evidence
that workers in construction, manufacturing and services sectors are more susceptible
to work-related chronic health conditions such as musculo-skeletal disorders (MSDs)
and workers aged 55+ report health as a reason for wanting to retire within the next
five years (EU-OSHA et al. 2017). Violence, harassment and stress are more likely to
be reported by workers aged 55+ in the health, transport and education sectors as rea-
sons for planning to retire in the next five years (Eurofound 2015). A higher proportion
of managers and professionals aged 55+ in the EU28 (75-80%) compared to workers
in elementary occupations, manufacturing and craft workers (60—65%) report that
they will be able to work at age 60 (Eurofound 2015). This varies by country with
over 80% of workers in Ireland, Portugal the Netherlands and Sweden expecting to
work at age 60, compared to 55-61.5% of those in Croatia, Hungary, Poland, Slove-
nia and Slovakia. However, a recent report by major EU agencies on the working
conditions of older workers (EU-OSHA et al. 2017) recommends further research
on specific situations related to job, occupation and sector to investigate implications
of working in each occupation on possibilities for extending working life.

Changing Employment Trends

Employment trends away from the manufacturing and clerical jobs available in the
mid-late twentieth century in Europe and North America due to globalisation and
automation combined with many older workers’ lower levels of education and age
discrimination, leave few good choices for many older workers. In fact, older work-
ers are likely to be forced into the only readily available jobs—Ilow-paid precarious
employment in the services sector (EU-OSHA et al. 2017; Standing 2011). While
there may be fewer physically demanding jobs in the future with the introduction of
digitisation, not only does it eliminate jobs workers already do, this can also result
in more sedentary jobs, which in turn can cause damage to backs, necks and other
MSD. The impact of such changes on the health of workers both across the lifecourse
and as they grow older in terms of their employability at later ages is not yet well
understood. Older workers (aged 55 and over) tend to have lower education and many
may not have training in digitisation (Eurofound 2017). To ensure that such work-
ers are employable, governments and employers would need to provide training for
those who are unemployed and/or whose current jobs may be about to change to keep
abreast of new technology. Carefully designed training might safeguard against a mis-
match of skills with available jobs so that older workers are not disadvantaged. Yet,
there is evidence that older workers are less likely than younger workers to participate
in training, suggesting that they may be less employable (Eurofound 2017).
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In fact, what the country reports in Part Two show is that there are not many promis-
ing initiatives to support older workers’ employment—only a few rather underde-
veloped initiatives in a small number of countries. For the most part, (and with the
exception of countries such as Finland and Austria) rather than taking a coordi-
nated comprehensive approach, even the handful of countries with explicit support-
ive extended work policies (versus delayed retirement policies) are mainly involved
with employment opportunities offered by a small cadre of exemplar employers.
This very limited foray into extended work policies and practices belies the utility
of ‘extended working life’ for current policy initiatives and emphasises instead the
‘delaying retirement’ agenda that has been enacted almost everywhere. Taking seri-
ously the need to describe accurately policies and practices with real potential to
extend work poses several questions. What would programmes to extend working
lives need to look like if they were to work for more than a handful of workers? What
would employers need to do to make extended working lives more possible? Could
most older workers reasonably be expected to work longer? Are there categories of
older people who could not? If extended work is possible for some, will there be suf-
ficient training offered to enable older people to be trained appropriately for existing
job vacancies, rendering them able to adapt to rapidly transforming job markets and
real employment opportunities? Can researchers and policymakers actually identify
the employment sectors where extending work would be most possible? Answers to
such questions emphasise the gaps in knowledge about employment prospects for
older individuals, and point to some directions for future research and more attentive
policymaking attuned to the life circumstances of older people presumed able to
extend their working lives.

Current Extended Working Life Debates and Their Potential
Policy Futures

Participants in extended working life policy debates often prefer language that is rel-
atively vague and which emphasises the positive side of policies governments plan
to enact. Transnational and national policy elites have asserted that taking advantage
of increased longevity means more years in work. The tendency is to use positive
but non-specific rhetoric associated with the hegemonic ‘active ageing’ agenda and
to ‘naturalise’ the idea of extending working lives. The sleight of hand invoked by
‘extending working life’ language masks the more specific and less optimistic for-
mulation invoked by ‘delaying retirement’, obfuscating both the intent and outcomes
likely to be associated with the policies that are actually enacted. Public audiences
have been conditioned for decades with messaging about ‘too many, too expensive’
applied to ageing populations (see, for example, Willetts 2010; also see early Street
and Quadagno 1993 and later Higgs and Gilleard 2010 critiques). If the sense of
unavoidably having to work longer is insufficient to motivate older individuals to try
to accomplish what for many is impossible, the spectre of intergenerational conflict
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has always lurked in the background as a rough and ready rationale for postponing
entitlement to retirement benefits (Higgs and Gilleard 2010; Quadagno 1990; Street
and Quadagno1993). The inevitable conclusion drawn from the way debates about
extended work/delaying retirement unfold is that, with rare exceptions, everyone
everywhere must work longer.

Perusal of the country chapters in Part 2 demonstrates that there are many addi-
tional topics not fully covered in this concluding chapter for Part One, which are
essential to understand if future older people are to have any meaningful prospect for
retirement. Sociologist Myles (1989) characterised retirement as ‘the right to stop
working before wearing out’, but increasingly, employment is drying up, pension
promises are being withdrawn and retirement in the future may be an elusive goal for
many individuals if the focus of policy action continues to be on delaying retirement
rather than extending meaningful, dignified work.

Taking a gendered perspective on the ‘live longer, work longer’ framework, per-
sistent gaps in pay compared to men during their working lives both deprives many
women of the surpluses they would need to save for their own retirements and ensures
that their earnings-related state pensions are calculated on lower lifetime earnings.
Consequently, the gender pay gap reaches into and magnifies in multiple ways the
even greater gaps between women and men in retirement. On top of lower pay, the
hit to lifetime earnings due to the additional time that (mainly) women spend outside
of paid employment or in part-time or temporary positions to perform carework for
children, disabled family members, and frail elders, and their pay disadvantages mul-
tiply. Time out of work for childcare, even when partially compensated by credited
time built into state pension contribution formulas, ensures that many women miss
out on early career advancement, pay rises and occupational pension credits, which
then become compounded over a lifetime of work. The compounding effects of ear-
lier lifecourse time out of employment is not the only issue for older workers with
care responsibilities. Adaptations such as temporary or part-time work in the face of
heavy caring responsibilities for older family members deprive their unpaid family
caregivers—typically women—of income in the years leading up to retirement. As
state retirement ages increase, women appear likely to be disproportionately affected
by persistent gaps in pay and breaks from employment needed to perform the unpaid
work their societies expect them to do.

Another emerging topic associated with extending work involves demographic
changes whose contours are not yet entirely clear. For example, one concern about
income sufficiency in old age (and thus pension costs) has been the greater longevity
of women. Although women experience the onset of chronic conditions at earlier
ages than men, women also live longer. This highlights the risk of policies that
delay retirement, in that many women may be unable to continue to work and save,
despite the likelihood of living longer on lower incomes. While the various gender
gaps—in longevity, pay, and pensions—have so far insured that older women will be
more likely to live in poverty than older men, the longevity gap at least seems to be
narrowing somewhat (Glei and Horiuchi 2007). How the decreasing longevity gap
might play into the tension between ‘delaying retirement’ and ‘extending work’ is not
clear. Another demographic trend is recent evidence of declines in life expectancy



5 Problems and Prospects for Current Policies to Extend ... 105

among subsets of ageing populations in affluent countries—fluctuations in many
countries, but likely a trend in at least the US and the UK (Ho and Hendi 2018).
Many factors contributing to longevity are systematically linked to social advantage
and disadvantage, and it appears that growing social inequalities may contribute to
more and earlier deaths among some of the most vulnerable groups of older people.
This vulnerable category often includes individuals with low levels of education who
started work at young ages, at least compared to those with higher levels of education
and later onset of employment. They have experienced the lifetime disadvantages
associated with lower levels of education, early employment in unskilled or semi-
skilled jobs, often with high physical demands, low pay and job insecurity. Rarely are
policy remedies developed to compensate, but there are some exceptions. In Austria,
there are provisions for people involved in heavy physical work for a certain period to
retire earlier (OECD 2017b). A blanket mandate for working to older ages in already
long working lives for such vulnerable people seems, at face value, to be inequitable.
Recognition of some earlier lifecourse employment disadvantages can be built into
policies to extend work, too, but that has not yet happened widely. Still, developing
these kinds of policies would make extended work that is adequate, dignified, and
feasible for different categories of workers possible to accomplish.

On a more positive note, there are some policy changes in several countries that
permit workers who want to postpone retirement until later ages not only to make
that choice but to reward them for it. For example, in countries like the United
States, Denmark, France and others individuals who postpone receiving state pension
benefits beyond the normal retirement age (up to a maximum) receive actuarially
determined permanent increases to pension benefits for doing so. Not surprisingly,
this is especially appealing to professionals who enjoy their work, but could also
benefit other workers whose health and capabilities permit them to work longer.
Other policies permit individuals who reach the new higher state pension ages to
both work and receive state benefits at the normal retirement age (without penalty),
encouraging individuals who can combine pension income and employment income
to stay on the job. Unfortunately, both of these examples of pension-linked policies
that provide some good choices to extend working life are of the greatest value to
the job elite who have already experienced lifetimes of high quality employment
rather than most workers in most countries. At the other end of the employment
quality spectrum, such policies seem entirely irrelevant for individuals whose job
characteristics, health status or caring responsibilities render a choice to continue
working impossible.

The foregoing highlights another challenge. An inescapable reality is that, for all
the rhetoric surrounding the need for public/private partnerships and individual thrift
to ensure later life income adequacy as populations age, only states can guarantee a
predictable later life income. The proliferation of private/individual savings schemes
for retirement that rise and fall with the fortunes of financial markets, employers’
replacement of DB with DC retirement plans, the declining value of states’ pensions
and the fact that earlier promises by governments cannot now be depended upon is the
current situation of the ongoing public/private partnership. This will affect current
workers in the future (not just older people now) blurring the locus of responsibility
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for later life income security. Pensions were designed initially, after all, to ensure a
floor of protection for retirees because their needs could not be met entirely through
employment, individual thrift, or family support. In the latter half of the 20th century,
expanding state pension systems and robust occupational defined benefits pensions
provided a pension income guarantee that established the institution of retirement
for most workers. But will retirement persist into the future?

The relationship between public and private responsibility that institutionalised
retirement income systems has been transformed. The advent of DC retirement sav-
ings that have come to dominate the occupational benefit sector has shifted outcomes
from a pension promise to investment (or loss) potential, and previously shared social
responsibility onto individuals (Russell 2014). The individualisation of retirement
income responsibility has exposed some in recent generations to potentially greater
reward (higher retirement incomes) when economic markets are thriving, but to seri-
ous risk when markets fall—as in 2008—or worse if they fail, as in the Great Depres-
sion (Russell 2014). It also raises a more fundamental issue. One of the partners in
the retirement income guarantee of the last century, that is, employers that provided
traditional DB occupational pensions, no longer has the fiduciary responsibility to
keep a pension promise to employees, only to provide a savings and investment
mechanism in DC schemes. Not only that, but employers’ role in policies considered
to extend working lives is, at best, relatively undefined and unclear despite claims
that population ageing requires public/private partnerships to find solutions to the
‘problem’. What is the appropriate role for private sector organisations in the face of
population ageing? Can they be compelled to provide employment for older workers,
or to stop discriminating based on age or to provide secure occupational pensions?

The relationship between declining health status and disability is complicated.
Sometimes a person is not completely disabled, but neither can they perform all
the activities of their usual employment. For instance, individuals may perceive
their health to be good, yet still have decrements to strength or stamina, or suffer
disabilities associated with repetitive tasks, such as back or knee problems, which
make accomplishing job tasks difficult or impossible. Others experience age-related
onset of chronic health conditions that interfere with employment, or the combination
of poor health and declining physical abilities or overwhelming stress that prevent
them doing what had been their usual employment at younger ages. The complexity
of establishing a ‘fair’ approach to compensation in such situations needs to be
considered in the context of policies to extend work. As the example of Austria
shows, one strategy is for governments to allow workers in physically demanding
jobs to retire earlier. There, a measure was introduced with specific rules for claiming
early retirement for long-term employees engaged in strenuous work for at least 10 of
the 20 years immediately preceding retirement age (‘heavy labour pension’) (OECD
2017b). A similar system facilitating earlier retirement for physically demanding
jobs exists in France, but many countries have no such provisions. The longevity gap
between individuals with low lifetime earnings and the top 5 or 10% of workers (and
thus the length of time different individuals can expect to receive retirement income
benefits) presents another complexity in reforms intended to be equitable in terms of
extended work or delayed retirement.
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If an individual has the skills needed for hard physical labour, such as construction
or personal care jobs, but no longer has the physical ability to work in that area, what
could possibly be the prospects for continued employment? In some countries, includ-
ing Belgium, governments subsidise the wages of those who are forced to take lower
paid work if they are no longer able to continue with heavy work (OECD 2017b).
Although job training or skills re-training are often touted as the answer to the job
capacity/job availability/skills mismatch, the fact is that there is very little systematic
evidence that suggests training increases employability beyond a handful of individ-
uals (Fadula 2018). For example, in a carefully designed evaluation of federally-
funded job training programmes conducted for the US Bureau of Labour concluded
that evidence from the evaluation of nationwide training funded by the Adult and
Dislocated Worker programs ‘does not have positive impacts in the 30 months after
study enrolment’ (Mathematica 2017: xxxiii). Logically, it seems as though train-
ing should work. However, training is decidedly not a panacea. The hollowed out
middle of employment opportunities that has accompanied de-industrialisation and
off-shoring limit employment possibilities. Job training on offer frequently diverges
from preparing trainees for the skills that local employers need. High local unemploy-
ment rates and low demand for workers can render training ineffective if the desired
outcome is landing a training-related job with decent pay and stable employment.
And from an individual perspective, post-training outcomes may be poor because of
how difficultitis for people to uproot and job seek outside their immediate locales and
supportive social networks, or to relocate speculatively to areas where job openings
consistent with new training might be available.

Unemployment rates are higher in some countries than others, but even the most
robust labour markets have barriers to older workers’ employment. Most employers
prefer the cheapest labour they can find and this attribute is usually characteristic
of first time job seekers. For example, even in the vibrant US job market with very
low official levels of unemployment, older workers who became unemployed in the
aftermath of the 2008 financial crisis remained unemployed for significantly longer
spells than younger workers (Street and Tompkins 2017). Once unemployed, older
workers typically have the longest periods of unemployment (if they can find work at
all) and often end up underemployed (in jobs with less job security and/or pay than
previous employment) or discouraged (and not counted in national unemployment
statistics at all). Some countries recognise this situation and provide policies aiming
to address these issues. For example, in Poland, Romania and Spain, the government
provides subsidies to employers who hire unemployed older workers (OECD 2017b).
In other countries, such as Belgium, governments supplement the wages of workers
who have been forced to move to a lower paid non-physically demanding job in the
same company as they become less able to perform their previous more physically
taxing role (OECD 2017b).
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Concluding Thoughts

Pensions reflect economic relationships and national pension policies reside within
technocratic realms. But what has been lost in most current debates is the fact that
it is not only the national economic and demographic circumstances that must be
considered to get extended working life policies right, but also the moral economy of
ageing—the value societies place on older people—as well. The rhetorical flourishes
of the extended working life debate have been fraught with crisis language and scare-
mongering, starved of emphasis on the connection between the lifelong contributions
that older people have made to their entitlement to benefits. The challenge of ageing
populations and scarce resources are seldom framed in the context of how to develop
effective, sustainable policies that take into account the disproportionate advantages
and disadvantages that are currently and will in the future be experienced by older
people (see Phillipson 2019).

What does it really mean if societies accept the idea that pensions—and the older
people who depend on them—are unaffordable? What entity can be responsible for
provision of income security in old age? The responsibility increasingly is being
shifted away from public or employer responsibility where risks could be shared and
onto individuals and families. But if countries are struggling to plan effectively in the
face of relatively more older people/fewer younger workers—what then are families
expected to do? Families face the challenge of bridging an increasing number of
provision gaps with more older members/fewer young members, albeit on a smaller
scale and with decidedly fewer resources to pool risks.

A more optimistic perspective could take advantage of promising practices in
some countries that can be adapted to the particular cultural contexts and political
economies of others. In countries like Finland and Belgium, policies to extend good
quality work (and not simply delay retirement) have been implemented. For exam-
ple, following evidence-based research and discussion between the social partners,
a number of measures were introduced in Finland to enhance working conditions
for older workers. These included improving preventive health measures at work
to address issues of not only physical but also psychological wellbeing for older
workers. There are a range of flexible working arrangements for older (and all)
workers in Finland. The Finnish Ministry for Social Affairs emphasised the neces-
sity of employers, employees and government collaborating to improve health at
work. Finland worked with the European Agency for Safety and Health at Work to
introduce campaigns to promote an integrated management approach to the prob-
lem of musculoskeletal disorders (MSDs), emphasising that employers, employees
and government should work together to tackle MSDs (OECD 2017b). In Belgium,
an Employment Opportunity Plan was introduced in 2013, for all older workers in
private firms with more than 20 employees. Employers may choose from a num-
ber of measures aimed at recruiting or retaining older workers. Next, the Flexible
and Workable Work Act (2017) reformed training and, more importantly, improved
working conditions for older Belgian workers throughout their careers, enabling them
to work longer, rather than simply increasing state pension age. In other countries,
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such as France and Poland, their relatively low ages for entitlement to full retirement
benefits hint that (if labour markets can provide jobs for older workers), it might be
possible to emulate other countries’ practices by gradually phasing in extensions of
working lives for individuals who, by international comparison, are relatively ‘early’
retirees. But in many countries, assertions that future pensions are unaffordable and
policies must change to make them less expensive (or rhetorically, more sustainable)
by extending work for entire populations is an impoverished pathway to the more
holistic goal of extending working lives. In fact, the typical approach to ‘affordabil-
ity’, rather than honouring the contributions of older citizens and dignifying later
life work seems instead to guarantee low incomes in old age, expanding rather than
contracting the legions of older people who already struggle on limited incomes. On
average, women, workers with low lifetime earnings, and people with physical frailty
or poor health will be chief among the older citizens whose poverty will be ‘baked
into’ most extended working life/delayed retirement regimes as they are currently
configured.

A richer debate about extended work would incorporate attention to the unavoid-
able links between earlier lifecourse experiences and variation in life chances for ade-
quate later life outcomes that are systematically associated with gender, health status
and other social characteristics (Phillipson 2019). For example, explicit attention to
temporal issues would require more focus on minimising systemic disadvantages
associated with essential unpaid caregiving, whether for child or elder care. There is
wide variation among countries in terms of addressing (or not) unavoidable breaks in
employment associated with caregiving to avoid perpetuating lifelong disadvantages
for carers. The amount and value of public pension contributions credited to carers
who must reduce hours of work or leave employment to care, if provided at all, vary
and the issue of accounting for carers’ socially necessary and valuable unpaid work is
seldom addressed in extended work and pension policy debates, to the disadvantage
of (mostly) women. Or, consider the work effort of individuals with relatively low
levels of education who often enter paid work—frequently in un- or semi-skilled
jobs—during their late teen years. Policies designed to extend working lives would
recognise that starting employment up to a decade younger than highly educated
professionals is already an extension of working lives, merely at the younger end of
the lifecourse. Exhorting such early workers to avoid newly defined ‘premature’ or
‘early’ retirement once they have reached the earlier-established pension age hardly
seems equitable. That is especially true given that globalisation and automation have
decimated many formerly good paying jobs, sectoral disruptions in labour markets
force redundancy and economic downturns eliminate jobs, or physical limitations
and caring responsibilities limit employment capacity. The structural character of
such impediments to extended working lives demonstrates the need for comprehen-
sive and appropriately refined policies that take lifecourse issues seriously, since the
interconnectedness of lifecourse trajectories and later life outcomes is undeniable.

The last words on the problems and possible merits of extended working lives
will be rendered far in the future. In this volume, we have tried to complicate the
conversation and the country chapter authors have communicated the current state of
the extended working life debates in their own countries. It is obvious that, with very
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rare exceptions, there is not much yet to be optimistic about in terms of thoughtful
and effective policy outcomes. There are occasional forays into devising programmes
that can help, such as the Finnish and Belgian policy measures described above,
suggesting that policy innovations can be designed to facilitate extending work.
But examples of effective extended work policies are few and far between. The
Finnish experience demonstrates the need for debate, evidence-based research and
an integrated approach among partners—employers, employees, trade unions and
government (national, regional and local) to devise appropriate policies to achieve
good quality employment for older workers (Takala et al. 2015). The international
focus so far has NOT been on extended working life policies that would deliver
adequately compensated, appropriate jobs for older workers, but rather on delaying
retirement benefits to later ages. We have argued that, although the two processes
have some obvious overlaps, they are two distinctly different ways of thinking about
policy approaches for ageing populations and that serious attempts to extend working
lives will require policies that take that goal seriously.

The complexities associated with extending working life highlighted here cannot
be addressed by simplistic unilateral policies imposed by governments. If we are to
avoid deepening existing health and financial inequalities in later life associated with
working in particular kinds of often low-paid, precarious, physically demanding or
stressful occupations, more nuanced policies need to be designed. The realities of
local labour markets and older workers’ skills mean that globalisation and digitisa-
tion/automation have to be taken into account for reform proposals to make sense.
Similarly, if we are to ensure that gender inequalities and the disadvantages experi-
enced by individuals with poor or diminishing health are not to be further entrenched,
reforms must recognise and compensate for the existing gender and health inequali-
ties embedded in pensions, pay, and employment participation, and the imbalance in
unpaid caring responsibilities that exist. There is a need for coherent and imaginative
policies devised in cooperation between employers, trade unions, government and
workers to address occupational health and gender equalities in pension building
across the lifecourse and to ensure that extending working life is an appealing choice
rather than a punitive imposition.
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Merita Vaso Xhumari

Abstract This chapter analyses the most important policies influencing the gender
and health implications of the extension of working life in Albania post 2000. Para-
metric reforms of social insurance will gradually increase and equalise retirement
ages for men and women to 67 years by 2056, and extend the insurance period to
40 years by 2032. During the period 1993-2016, the average real retirement age has
increased from 53.2 to 63.2 years old. People have the right to receive the pension
and continue working and paying contributions, but if they postpone receiving pen-
sions after retirement age, the pension amount increases by 0.5% each month; in
the case of early retirement, the pension amount reduces by 0.6% each month. New
types of private sector employment—part-time, self-employment, family businesses,
remote working—have opened opportunities to extend working life beyond retire-
ment age. However, high levels of unemployment, informal work, lack of adequate
skills, and insufficient public services create difficulties, especially for women, to
extend working life. To fully address the complexity of extending working lives,
an integrated approach should involve all relevant policy areas including education,
health, employment and social protection, as well as engaging stakeholders, public
authorities, businesses and civil society.

Keywords Lifecourse - Pension - Retirement ages + Gender - Health - Labour
market

Introduction

The lifecourse perspective encompasses all dimensions of an individual’s profes-
sional and family life, influenced by the social and institutional context. Socio-
economic and demographic changes have influenced continuous parametric pen-
sion reforms in Albania since the beginning of the 1990s. In June 2014, Albania
was granted candidate status by the European Union and this promoted institutional
reforms. Due to changes in demographic patterns of fertility, life expectancy and
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migration, the old age dependency ratio nearly doubled (from 8.6% in 1989 to 16.7%
in 2011) and is expected to grow to 32.9% by 2030 (INSTAT, SDC, UNFPA 2015a).
By 2031, a gender old age dependency ratio estimated at 31% for men and at 37%
for women refers to a higher life expectancy at birth estimated at 80.1 years for
women and 77.0 years for men (INSTAT 2017b). In 2016, Albania had a low share
of the population above 65 years old (16.3%), compared to 19.2% in EU28 countries
(Institute of Statistics, Institute of Public Health, and ICF 2018: 11).

The Demographic and Health Survey 2008-2009 in Albania showed that one
in two households have at least one member who has migrated within or outside
Albania (Institute of Statistics, Institute of Public Health, and ICF 2010). As is the
case elsewhere, migration particularly involves young adults, who migrate for reasons
of employment and educational opportunities and for family reasons; migration is
still dominated by young adults, but in addition to men, women increasingly go
abroad as well (INSTAT, SDC, UNFPA 2015b: 21-22). Younger generations working
abroad remain a potential source of support for their older parents left at home, by
sending remittances and by covering expensive medical interventions, thus acting as
a guarantor for older Albanians. The Albanian family continues to be a strong source
of social protection for older people. This may be one reason why people are reluctant
to pay social insurance contributions and why approximately 40% of employment
is informal (World Bank and wiiw 2019). Promotion of formal employment for
women is especially important for increasing their social inclusion, social insurance
contributions and striving for higher pensions, as their life expectancy is higher
compared to men.

In the framework of European integration, Albanian legislation has pursued a
process of harmonisation with Acqui Communitarie, and national strategies have been
enacted to guarantee human rights, gender equality and an inclusive society. However,
institutional capacities still remain weak, and active engagement of all community
stakeholders, such as business organisations, trade unions and civil society, is very
important in this context.

Gender and Employment in Albania

The Labour Force Survey (LFS) 2016 showed that Albania’s labour force participa-
tion rate decreased from 2011 (68.5%) to 2016 (66.2%), with a constant gender gap
of about 16% fewer women than men in paid work. In 2016, the unemployment rate
of 27.4% for Albanians aged 15-29 illustrates great pressure for new labour market
entrants (INSTAT 2016). High unemployment rates, even for those with higher edu-
cation (32% according to European Commission 2016), encourages employers to
shed older employees as soon as they reach the retirement age, without considering
whether older workers want to stay longer in the labour market.

In 2016, 40.2% of Albanians were self-employed in agriculture (dominated by
women). The non-market services sector—where activities such as public admin-
istration and other services are included—is the second most important sector for
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women’s employment (20%). The Labour Force Survey 2016 also showed that 42%
of women were outside of the labour force, compared to 26% of men, although
women’s labour force participation increased from 50% in 2013 to 58% in 2016
(INSTAT 2017a: 52). The reasons why women aged 55+ are outside the labour mar-
ket are due to early retirement for about 40% and due to family engagement for
20.1%, compared to one per cent for men on family engagement.

Reconciliation of paid work with family responsibilities is important when con-
sidering extending working life. Only 46% of employed Albanian women and 50%
of men work full-time 40-48 h per week (INSTAT 2017b). In the European Quality
of Life Survey (EQLS) (Eurofound 2019), Albanian women report greater difficulty
in fulfilling family responsibilities when compared with men. Recent changes in
the Labour Code (2015) aim to facilitate maternity leave and care for sick family
members, to legislate a maximum of 48 working hours per week for employees in
the private sector, and to encourage employers to improve working conditions. If
employees work more than 48 h per week and work on Sundays, it is not sufficient
for the employers just to pay additional money, as happened in the past; employees
now have the right to take a break.

Transformation of Pension System

From a lifecourse perspective, transition from employment to retirement is regu-
lated mainly by two basic laws: Labour Code 136/2015 and Law no. 7703 (dated
11.05.1993) on ‘Social Insurance in the Republic of Albania’. The general public
system of social insurance is composed of: (1) compulsory, (2) voluntary, (3) sup-
plementary social insurance. It is a pay-as-you-go (PAYG) model. Since 2015, the
social pension was introduced as a means-tested benefit for Albanian residents above
age 70. Fully funded defined contribution private pension schemes were only started
after 2005.

Reformation of the pension system started in 1993, with parametric changes that
unified retirement ages at 60 years for all categories of men and at 55 years for
all categories of women, for a transitional period until 2024 (Law no. 7703 dated
11.05.1993, amended in 2002). Previously, there were differences in retirement ages
across three categories of professionals, and a five year difference between women
and men. Category I professions (miners, metallurgists, geologists etc.) had the low-
est retirement ages (45 for females and 50 for males); category II, teachers, had a
retirement age of 50 for females and 55 for males; and category II1, civil servants, had
aretirement age of 55 for females and 60 for males. The retirement age for employees
in agriculture cooperatives was 65 years old for both women and men. The unifi-
cation of the eligibility criteria for pensions was imposed by the new political and
economic system in Albania, which allows freedom of choice of profession, place of
work, and place of residence. This created opportunities and increased mobility for
people from rural to urban areas, from employment in state enterprises to the private
sector, from employment to self-employment, and so on.
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Meanwhile, the minimum insurance period for an old age pension was increased
from 15 to 20 years, with a maximum of 35 years for a full pension for both women
and men. As the contributory principle was established, the period of university
studies was considered as an insurance period for women when they retired and the
state will pay the minimum level of contributions. The social insurance fund was
separated from the state budget to clearly identify revenue from contributions and
subsidies from the state budget. A new semi-public autonomous administration was
established, governed with participation of representatives from the government, the
trade unions and the employers’ organisations.

In the beginning of the transition to a market economy, there was tension between
using pension policy as a quick fix while also assuring the long-term sustainability
of new social insurance institutions (Xhumari 2011). Through the introduction of
early retirement, the pension system helped older workers who were unemployed
within five years of reaching state retirement age. The early retirement pension was
calculated at the rate of 60% of the average monthly wage. Beneficiaries get a regular
pension calculated at 70% of the minimum monthly wage for the minimum pension,
once they reach official retirement age. Albanians did not hesitate to apply for early
retirement. As a consequence, the number of pensioners increased and contributors
declined, changing the dependency ratio from 4.5:1 in 1990 to almost 1:1 from
1993 until now. The replacement rate of old age pensions decreased from 70% to
around 40% during the same period. Since 1993, the formula for calculating pensions
considered all contributions paid throughout the working period. Social insurance
contributions shared between employers and employees increased initially up to
45.9% of wages, but gradually decreased in 2009 to 24.5% of wages. However the
state budget still needed to subsidise the social insurance fund from 1.8% of GDP in
1993 to 1.89% of GDP in 2016 (Social Insurance Institute of Albania 2017).

The second wave of pension reform (2002) increased retirement ages, adding
five years for both men (60-65 years old) and women (55-60 years old) during a
transitional period (2002-2024), while the minimum insurance period for old age
pensions was reduced from 20 to 15 years. The termination of employment as an eli-
gibility criterion for old age pension was abolished, so pensioners may have a pension
and continue working and paying social insurance contributions. Early retirement was
a right for everybody provided they have 35 years of insurance period, within three
years before the official full retirement age, with benefits reduced by 0.6%/month. For
late retirement, pension benefits increase by 0.5%/month for 4 years, for Albanians
working after the official retirement age (Law no. 7703 dated 11.05.1993).

The last wave of pension reform in 2015 aimed to gradually equalise the retirement
age for women and men, with a likely increase to 67 years old by 2056 and an
extension to the insurance period for a full old age pension from 35 to 40 years by
2029 for men and by 2032 for women. The formula for calculation of pensions in
respect to the contribution principle was also changed. Limitation of the maximum
benefit amount to twice the minimum pension was abolished to encourage people to
pay higher contributions if they want to earn higher benefits. A basic non-contributory
pension was introduced for Albanians above age 70 without any source of income
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Table 6.1 Some indicators of the pension system in Albania, 1990-2016

Main indicators/Year 1990 1993 2016
Share of 9.8% 13.4% 19%
pensioners/total

population

Formal age of

45-65 years old

50-65 years old

55-65 years old, still in

retirement the process of
increasing

The average real age of | 57.1 532 63.2

retirement

Maximum insurance 15-25 20-35 years 35 years, still in the

period for a full old age process of increasing

pension

Replacement rate 74.2% 56.4% 41.7%

(average old age

pension/average wage)

Dependency ratio 4.5:1 1.6:1 1.1:1

(number of

pensioners/number of

contributors)

Percentage of social 19% 42.5% out of which 27.9% out of which

insurance
contributions/wage

31.7% for pensions

21.6% for pensions

Subsidy from state
budget to social
insurance budget as %
of GDP

1.80

1.89

Source INSTAT www.instat.gov.al and Social Insurance Institute www.issh.gov.al
4Law no.7703, dated 11.05.1993 ‘On Social Insurance in the Republic of Albania’

(Law no. 7703 dated 11.05.1993, amended in 2015). As a result, the main indicators
of the social insurance system changed during the period of reforms 1990-2016, as
shown in Table 6.1. Although the years of working life was extended from 53 years
in 1993 to 63 years in 2016, the share of pensioners to total population continued to
increase.

Debate on Extended Working Life

While the approaches varied—particularly with regard to the choice between para-
metric and systemic reforms and over the introduction of funding—in all cases,
reforms typically focused on issues of pension sustainability rather than benefit ade-
quacy (Holzmann 2007). As the Albanian Government, with the assistance of the
World Bank after 1990, was designing the reform intended to secure the financial
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sustainability of the social security system, pensioners’ organisations, academics and
trade unions were arguing to support social sustainability and the adequacy of ben-
efits. For example, trade unions advocated early retirement for older workers as the
only way to manage their dire unemployment situation. Trade unions also opposed
increased retirement ages, especially for miners and other occupations where longer
employment was unreasonable. Only in 2014 did the trade unions succeed in estab-
lishing a pension scheme for the employees that have worked underground in mines.
This category will be eligible for full old age pensions with a lower retirement age
at 55 years old and 30 years of insurance period, where at least 12.5 years was in
mining at underground (Law no.150/2014: Art.3).

Reflecting the new Law on Higher Education and Science Research (2015), pro-
fessors are allowed to negotiate to keep their positions longer, instead of being ‘sent
into retirement’ automatically by a unilateral decision of the employer. A supple-
mentary PAYG scheme for them was added to other supplementary schemes for civil
and military service.

The opportunity to extend working life beyond the official retirement age is mainly
for employees in the private sector and self-employed people. There are cases of older
teachers, nurses, doctors, engineers, lawyers and economists who have moved to work
in the private sector following enforced retirement from the public sector. However,
flexibility in the transition to retirement is not available to everyone, as it requires
the agreement of the employer in both public and private sectors. Research should
identify sectors where later life employment is in demand by Albanian employers,
and how this would be possible for anyone who wants to continue to work.

The low replacement rate of pensions, reduced from 70% of the wage in 1993, to
41.7% in 2016, has been another topic in debates between the government and the
pensioners’ associations, academics and trade unions. At the centre of debates was
respecting the contribution principle to encourage people to pay more contributions
and the ILO Convention no. 102/1952 on Minimum Standards of Social Security,
ratified by the Albanian Government since 2005. However, prospects for extending
working life and the employability of older workers should not be seen only as an
individual choice to guarantee the living standards they are used to. There are few
jobs available for older workers that are consistent with their abilities and health
status.

The new PAYG pension system is based on solidarity between the younger and
older generations, and the intra cohort solidarity of old age pensioners. The intra
cohort solidarity is distinguished by a high level of redistribution from those with
higher pensions to those with lower pensions, characterised as the ‘egalitarianism of
the pension system’ (Broka 2018). The old age pension benefit is progressive, with
a greater proportion of benefits earned for contributions at minimum wage (with a
replacement rate of 70%), whereas the replacement rate is 35% for contributions of
those with higher wages, up to 5 times more than the minimum wage (the ceiling
for payment of contributions). This high level of redistribution, unsupported even in
the socialist regime, has demotivated workers from paying contributions on higher
levels. By law, employers and the self-employed pay contributions based on the
minimum wage defined each year by the Government, but often employees in the
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private sector declare just the minimum wage for payment of contributions, as it has
the highest return for benefits. As a result, about 90% of old age pensions are at the
minimum level of benefits necessary to survive. One of the directors of the Trade
Union Institute argues that even the amount of contributory minimum pensions does
not meet the minimum standards of living (Telo 2016).

The paradox is that the definition of the official retirement age is taken more
as a right of the employer (mainly the public sector) to get the employees out of
employment into retirement, and less as a right of the employees to decide if they
want to leave their job or to continue in work. Extending working lives should be
broadly considered through the complexity of interventions into the labour market,
enabling or requiring employers to offer flexibility for the transition to retirement.
Such interventions are unavoidable if Albania aims to follow the objectives of the EU
Strategy 2020 for extending the active age until 70. If this aim is to be met, it is not
only through increasing the official retirement age of pension system, but through
offering employment and training opportunities for older Albanians.

Gender and Health Implications

The Labour Force Survey (LFS) shows difficulties for the 55-65 age groups in finding
a job once unemployed, although their unemployment rates are lower compared to
the youngest age groups. The European Quality of Life Survey (EQLS) 2016 shows
that obstacles to older workers staying in employment included lack of adapted work-
places and flexible working arrangements (Eurofound 2019). As Table 6.2 shows,
few older workers have found it possible to extend their working activities beyond
the state pension age. The Labour Force Survey 2011-2017 shows a very dynamic
situation, changing from one year to the other, with a slight increase after 2015 of
elderly Albanians working, shown on Table 6.2. Although women have a longer life
expectancy than men and lower pensions, they tend to be less engaged in working
outside the home after retirement age.

The employment status of those who continue working after retirement age is that
own-account workers dominate at more than 60% in the case of men, and contributing
family workers at more than 50% for women (INSTAT, LFS 2017c). As for the higher

Table 6.2 The share of older people working after retirement age, 2011-2017
Year 2011 | 2012 | 2013 | 2014 | 2015 | 2016 | 2017

% of men aged 65 +/to total men of 129 | 145 | 11.6 | 109 | 104 | 122 | 13.6
this age group who continue working
after retirement age

% of women aged 60 +/to total women | 12.9 | 143 | 10.8 8.6 7.9 9.1 | 109
of this age group who continue
working after retirement age

Source INSTAT. Labour Force Survey 2011-2017. www.instat.gov.al
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employment of women in agriculture, they mainly comprise family workers. Changes
in pension formula, increased retirement age and lengthening insurance periods have
contributed to low pensions for women, who have an average of 29 years insurance
period, compared to 31.1 for men (Social Insurance Institute 2017). While women
receive pensions for an average of 25 years (compared to only 20 years for men),
for most women the transition into retirement equates to a transition into poverty.
Introduction of the social pension, as a means-tested social assistance for those above
age 70, is especially directed towards women, who have higher unemployment, lower
contribution periods and greater life expectancy compared to men (Law no. 7703
dated 11.05.1993, amended in 2015).

The EQLS 2016 showed that depression increases with age, and is correlated
with worries about income in old age, implying the need for adjustments to social
protection to meet older Albanian women’s needs (Eurofound 2019). Measuring
inequalities in health provides important evidence to policymakers for developing
equity-centred healthcare programmes. The promotion of safe working environments
is important, given the increasing number of disabled women of working age. In
2014, a preventive healthcare policy offered free basic medical annual examinations
(Check-Up) to the 40-65 age group; in 2016 that was extended to encompass the
35-70 age group. Population screening for the most prevalent disease prevention and
early detection of disorders aims to improve health, to promote healthy lifestyles and
to improve wellbeing in work. Most people who attend the check-up are women and
most are aged 50-65 years. The initial data shows that about 18% of people who
attended had hypertension and were unaware they had it (Compulsory Health Care
Insurance Fund 2015).

The last Albanian Living Standard Measurement Survey (2012) confirmed that
disability, chronic disease and depression are higher among older women than older
men (INSTAT 2012a). The EQLS 2016 also shows a gender gap regarding health
indicators in Albania. On average, 69% of men and 52% of women report ‘good’ and
‘very good’ health, which is a better rate than some Member States, but lower than the
EU average of 73% for men and 66% for women (Eurofound 2019). This situation
can be explained by the relatively young Albanian population, with a mean age
35.3 years (INSTAT 2012b). In the youngest groups, 92% of men and 79% women
report ‘good’ or ‘very good’ health, compared to the older groups, who report ‘good’
or ‘very good’ in 36% of men and 26% of women. The EQLS (2016) also shows
a gender and age pattern for risk of depression in all EU countries, which is higher
for women compared to men. Among the 18-34 year old age group in Albania,
18% report being at risk of depression, compared to 45% at risk of depression for
those aged above 65. Albanian women reported a higher risk of depression (35%)
compared to men (26%) and this difference is more evident among older women
(57%) compared to men (33%), although the longer life expectancy of women should
be taken into account (Eurofound 2019). This can be taken into account as one of the
factors influencing early retirement of women compared to men in Albania. There
is an urgent need for an integrated approach to both prevention and improvement
of health care in order to face the high burden of non-communicable diseases in
transitional Albania (Institute of Public Health & UNICEF 2014: 122, 134). This
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data from the EQLS and other INSTAT surveys should be used as an evidence base
when considering the implications of future pension policy of increasing retirement
ages.

Policy Recommendations

Different factors influence peoples’ lifecourse decisions. Extending working life is
affected by complex factors including institutional arrangements such as fixed retire-
ment ages, demand for jobs, adequate skills, training, services available to facilitate
women’s employability, working conditions, and so on. Pension reforms that increase
retirement ages and the insurance period, that discourage early retirement and create
incentives to keep older workers in employment beyond retirement age, will neces-
sarily depend on improvement in employment services, labour contracts and public
services. Labour Code improvements, both in work-life regulations and support for
women in their family responsibilities, need to be integrated with vocational training
that is rarely offered by employers. Development of occupational pension schemes
might have an impact on extending working life through flexible retirement ages.

Albanian society has experienced transformations with a rising symmetry in gen-
der roles and in lifecourse organisation, although gender differences are evident. The
gendered lifecourse patterns are distinguished by women having more family respon-
sibilities, more difficulties in balancing work and family life, fewer employment
opportunities and lower incomes compared to men. Having a longer life expectancy,
women remain in later life for a longer period, enduring a lower standard of living,
and are at higher risk of depression, material deprivation and health problems. The
challenges to significant investments in human capital and public services frustrate
Albania’s convergence towards EU integration.

Effective policies for extending working life are a challenge and require an inte-
grated approach. Socio-economic factors, including high youth unemployment, cre-
ate pressure on older workers to leave their jobs at retirement age. There is limited
literature and not much public debate on extending working life, as high unemploy-
ment and scarce jobs have led policy priorities to focus on youth employment and
vocational education. As the analysis demonstrates, more societal action is needed
to address inequalities and differences between women and men for full inclusion in
Albanian society. Preventive healthcare is a priority, as risk of depression and health
problems are higher among older women. Further research is needed on the gender
and health implications of the potential for extended working life in Albania.
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Chapter 7 ®)
Australia R

Elizabeth Brooke

Abstract Although Australian women’s labour force participation has increased
sharply since the turn of the century, there is a dichotomy between their participa-
tion at the pre pension threshold of 65 and after. Women’s gender segregation in
low waged occupations is institutionalised through the neoliberal policy of individ-
ual enterprise agreements, reinforcing gender wage gaps. In combination, the gen-
dered health effects of caregiving, disrupted careers and the experience of precarity
shorten working lives, limiting wages and retirement incomes, ultimately impacting
on women’s economic status and class. Some gender responsive initiatives through
the courts have been instituted supporting flexibility requests to employers applied to
workers over 50 and employment entitlements by workers employed as casuals. Yet
the lack of proactive ‘joined up’ gender and age policies across multidimensional
domains enables the contradiction between public policies of women’s extending
working lives and reality to persist.

Keywords Older women + Workforce - Inequality - Retirement + Policy

Introduction

The Australian resources and commodities sectors have experienced recent down-
turns, largely due to reduced Chinese demand for Australian exports. Similar to other
advanced economies, Australia’s economy has restructured over the past 30 years
and there has been a shift in employment from manufacturing sectors to services
sectors, particularly health and social assistance. Often policies related to extended
working lives are developed in response to political circumstances and tend to be
inconsistent and unsystematic.

Since 2002 successive Australian Intergenerational Reports (IGRs) have called
for increased older workforce participation to bolster productivity and reduce fiscal
gaps attributed to the ‘burden’ of dependency. The Australian government’s most
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recent 2015 IGR rationalised extending the pension age to 70 by 2035 to combat
future intergenerational inequity (Commonwealth of Australia 2015). The Report
invokes intergenerational equity principles, so that ‘future generations will not only
have to fund their own government services, they will be funding the services used
by Australians today’. It also asserts intrinsic neoliberal principles of contracting
government debt in order to move to a budgetary ‘surplus’ in 2019-20.

On 4th September 2018, Prime Minster Scott Morrison retracted this policy the
week after his replacement of Prime Minister Turnbull. The new Prime Minister
explained that pension deferral was ‘no longer necessary’ as the net operating bal-
ance will move into a projected surplus of Aus $7.6 billion in 2019-20 (Budget
2017-2018). The policy change did not address underlying barriers limiting extended
working lives, for instance age discrimination in recruitment and a lack of proactive
coordinated government policies, but instead framed the debate purely in economistic
terms.

Australian national data show that age related reasons for retirement are the main
reason for ceasing final employment, ‘reached retirement age/eligible for superannu-
ation/pension’ has been cited by 36% of men and 22% of women. The average age of
recent retirees (those who have retired in the last five years) was 62.9 years, 63.6 years
for men and 62.1 years for women, these ages are well below the potential pension
eligibility age of 67 in 2025 (ABS 2017a).

The Australian Gender Lens of Extended Working Lives

Older women’s labour force participation has increased sharply since the turn of the
century. In 2000, women’s labour force participation aged 60—64 was 20%, which
more than doubled to 46% in 2015. Much of this increase is cohort driven, associated
with cultural changes related to gender roles and the higher levels of educational
attainment. The far higher male rate increased at a lower rate, from 46% in 2000
to 64% in 2015 (Temple and McDonald 2017). Yet there is a dichotomy between
labour force participation increases at pre pension ages and the pension threshold
beyond 65.

Despite the abolition of mandatory retirement, the pension eligibility age is linked
with the traditional tripartite lifecourse stages of education, work and retirement. A
‘structural lag” (White Riley et al. 1994) exists between legislation and the extension
of working lives beyond pension ages. The current pension age is set at 67 increasing
six monthly every two years from 65 in 2017 to 67 in 2023. Women’s labour force
participation after 65 increased to ten per cent in 2015, trebling from a low base of
three per cent in 1995 (ABS 2018). Male labour force participation rates commenced
from the base of ten per cent that women achieved in 2015, to 18% in 2015. Men over
65 were almost twice as likely to participate in the labour force than older women and
were also more likely to be working full-time (47.5% of men, compared to 24.2%
of women) (ABS 2018).
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OECD policymakers have proposed extending working lives as an economistic
policy response to the perceived urgency of countering the burgeoning welfare costs
of the demographic ‘tsunami’ (Amalberti et al. 2016). Yet in the Australian context
age and gender implications of extended working life policy require support for
women extending their working lives beyond the standardised lifecourse stage of
pension eligibility.

Australian Retirement Incomes

Australian retirement incomes are built on tripartite pillars: The first pillar is mainly
wages income, together with savings and investment returns. The second pillar of
publicly funded pensions, established in 1909, is based on a means-tested income sup-
port system. The majority of Australians (70%) receive a part pension after eligibility
criteria are met. The third pillar of Australian retirement incomes, the Superannu-
ation Guarantee, instituted in 1992, is built on the privatised compulsory employer
contribution to an employee’s superannuation account, currently 9.5% and scheduled
to increase to 12% by 2026.

A cumulative, intersecting ‘deaccumulation’ trajectory of gendered age relations
is structured within the retirement incomes system, based in women’s low wages, and
resulting in low superannuation balances and greater reliance on pensions than men
(Brooke 2017). This ‘deaccumulation’ trajectory convoys the gender gap in wages of
22.4% in 2017 (The Workplace Gender Equality Agency (WGEA 2017a) to greater
reliance on pensions to the superannuation gender gap of 17.7% (WGEA 2017b).

Pillar 1: Wages Income

The gender wage gap is widest at the ages 45-54 when women earn on average
under 20% of the male wage, calibrating age gender intersectionalities across the
lifecourse. Women’s lower wages are a consequence of broken career trajectories of
‘productionist’ relations, related to women’s productivity in the paid workforce, due
to their ‘reproductive’ responsibilities of childbirth and caregiving (McDowell 2014).
Additionally the majority of low paid wage earners work in highly feminised service
industries, such as in the caring professions, hospitality, retail, and cleaning (Clare
2017). Historically, female dominated occupations such as care work have attracted
lower wages than male dominated occupations, structuring gender segregation of
unequal wages.

Neoliberal policies of the individualisation of enterprise agreements and the shift
from collective bargaining has created institutional gender wage gaps. The Work
Choices policy legislation introduced by the Howard Liberal Party government in
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2006 entailed a shift to individualised workplace agreements from collective bargain-
ing. The gender wage gap is higher for employees on individual enterprise agree-
ments (15.7%) compared with those on award rates or on collective agreements
(13.1%) (WGEA 2018). In 2018, a situation of partial deregulation prevailed; 59%
of the Australian workforce is on award rates or collective agreements, while 37%
of employees have individual agreements, and are reliant on negotiations with their
employers to set their wages (WGEA 2018). Full-time workers were more likely to
set their pay by negotiation and more likely to state that they have been successful in
obtaining a pay increase. Significantly, women under 40 were more likely to initiate
the negotiation of a pay increase than women over 40. This suggests that age and
gender intersectionality privileged younger women in negotiation of wages. The Fair
Work Commission was established with the power to set industrial agreements under
the Commonwealth’s Fair Work Act 2009 however individual enterprise agreements
form a major industrial relations instrument.

Pillar 2: Government Benefits

Policies, which lower pension increases, are benchmarking pensions to the Consumer
Price Index, replacing the current Male Total Average Weekly Earnings (MTAWE). In
January 2017, more than 330,000 Age Pensioners had their Age Pension entitlements
cut, with at least 100,000 of this group losing all Age Pension entitlements. Housing
has been described as a latent ‘fourth pillar’ of retirement incomes, which assumes
that most people will be living in their own homes in retirement, whether on a
pension or superannuation. Significantly, home ownership is not taken into account
as an asset within assessments of pension eligibility, which disadvantages female
non-homeowners, particularly those who are low income, divorced and widowed,
indicating intersections in gender and class inequalities.

Eligibility for Disability Support Benefits (DSPs) which applies to people with
permanent medical and mental health disabilities are subject to work tests, in order
to increase the group classified as having the capacity to work to 15 h or more per
week (Department of Social Services 2018). This restriction targets the beneficiary
group with the greatest reliance on household income derived from pension transfer
payments. The government funded National Disability Insurance Scheme (NDIS) is
creating a managed market for disability services in Australia for people aged under
65 based in privatised services. This limits the potential target group of older people
with disabilities by age.
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Pillar 3: The Superannuation Guarantee

The Superannuation Guarantee has instituted the privatisation of retirement incomes
by cost shifting from publicly funded pensions to income support by private employ-
ers. Average superannuation balances at the time of retirement in 2015-16 were
Aus $270,710 for men and Aus $157,050 for women, 58.7% of the male balance.
The median superannuation balance is significantly lower, at Aus $110,000 for men
and only Aus $36,000 for women, reflecting the substantial proportion of men and
women who have nil, or very little, superannuation (Clare 2017). Age and gender
intersectionality show increases in the superannuation gender gap of 52.8% at ages
60-64 to 77.6% at ages 75-79 (Clare 2017). This shortfall is exacerbated by women’s
greater longevity.

A policy countering women’s low superannuation balances was proposed recently
by the Australian Labor Party opposition. In September 2018, the Australian Labor
Party proposed that if elected it would compensate women for 18 weeks paid parental
leave away from the workforce through government superannuation contributions.
This pledge would apply to 167,000 women and cost Aus $400 million ‘to make
the economic security of women a priority at the next general Election’ (‘The Age’
newspaper, September 19th 2018).

Government Employment Policies

Financial Incentives

The Work Bonus incentive to remain working after pension age enables a sliding scale
of work hours to be combined with the pension and a tax-free income threshold. This
will extend coverage to self-employed members from mid-2019. The Age Pension is
paid to 2.41 million Australians. However, just 156,000 took advantage of the Work
Bonus that allows them to keep more of their pension while working, indicating
that this measure of delaying full retirement is underutilised. Given older women’s
significantly lower workforce participation after 65 and earlier retirement ages than
men, and greater longevity, this financial incentive is a minor step in countering
gender inequalities.

In the 2016-17, Budget the government initiated the Low Income Superannu-
ation Tax Offset (LISTO). According to The Australian Association of Superan-
nuation Funds (ASFA) approximately 3.1 million people will benefit from receiv-
ing the LISTO in 2017-18. It estimates that about 63% of the beneficiaries will be
women (Clare 2017). However, this payment disadvantages low-income women who
currently do not participate in the workforce.
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Flexible Employment

A key issue for policymakers is how people in later careers can provide care for
growing numbers of older people unable to be fully independent due to their frailty.
Among people aged 45-64 years, significantly more women than men are primary
caregivers (70% versus 30%) and caregivers in general (59% versus 41%) (ABS
2015). Flexibilisation of working time within casual employment relations can further
marginalise older women.

The Fair Work Act 2009 provides employees over 55 and other groups with a
legal ‘right to request’ flexible working arrangements (e.g. hours of work, changes to
start and finish times, patterns of work such as split shifts or job sharing). Employers
can only refuse these requests on reasonable business grounds (Fair Work Commis-
sion 2018). While the ‘right to request’ flexible work is ‘enshrined’ in legislation, it
has been underutilised. For example, a survey of 2000 Queensland large organisa-
tions found that flexible reduction of working hours was only adopted by one third
and was most strongly correlated with expectations of a loss of staff to retirement
by large, mainly public sector employers (Taylor et al. 2016). Recent legislation,
however, aims to strengthen requests for flexibility, however, gender breakdowns of
requests are unavailable. On 24th September 2018 the Full Bench of the Fair Work
Commission agreed on a new clause so that employers will be obliged to discuss
the request with employees and try to reach agreement ‘that will reasonably accom-
modate the employees circumstances’. The Commission responded to ‘significant
unmet need’ for workforce flexibility where ‘a quarter of employees weren’t happy
with their working arrangements’.

Education and Training

Women'’s extended employment is associated with higher levels of educational attain-
ment. Women aged 55-64 are less likely to have post school qualifications than
men (54.6—63.4%) respectively which decreases at ages 65-74 (42.8-56.6%) (ABS
2017b). A study based on a nationally representative sample of 3000 people aged
45 to 74 revealed that those most likely to experience unmet demand for training
were women, related to reducing risks of unemployment and under employment
(Adair et al. 2016). The 45 and Up Study in New South Wales recruited 267,151
participants aged 45 years or older. Data from men and women aged 65 years or
over at the baseline and first follow up showed that the odds of doing paid work
increased with higher education level, and decreased by age, poorer physical func-
tion, and having health conditions. The association between education and work
participation at 65 years or over was stronger among women than men. Education
strengthened women’s attachment to the labour market, allowing them to improve
financial security by working for longer and higher educational qualifications had
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a ‘health protective’ effect (O’Loughlin et al. 2017a). However, proactive gendered
education policies were not evident.

Health Policies

The relationship between health and extended working lives revealed by Australian
national data indicates that apart from reaching ‘retirement age’, the second main
reason given by persons for ceasing their last job was ‘own sickness, injury or dis-
ability’ (21% of men and 12% of women) (ABS 2017a). Women were more likely to
give family and caregiving reasons than men. They also retire from work earlier than
men retire and are consequently less likely to retire for age related health reasons.
Health status is influenced by many factors including caregiving and occupational
health. A sample of 1,261 men and women aged 60 to 64 completed a sub study of
the New South Wales 45 and Up Study. Around a third (32.5%) of the sample were
involved in some type of caregiving. Compared to non-carers, carers reported lower
workforce participation (45.8% versus 54.7% for non-carers) as well as poorer health,
more mobility difficulties, lower quality of life and lower self-rated SES (O’Loughlin
et al. 2017a, b). Significant differences were not found by gender. The longitudinal
nationally representative Household and Income and Labour Dynamics in Australia
Survey (HILDA) (2002-2011) compared the impacts on health and wellbeing of
treatment groups aged 45 and over that made transitions into and out of work with
control groups remaining in employment. A significantly higher proportion of treat-
ment groups reported poor health in transitions from working to not working (Gong
and Kendig 2017). With health status a key factor ‘pushing’ people out of work, jobs
that require higher qualifications tend to involve fewer risks of acquiring a disability,
meaning that people can work for longer.

Older Worker Policies

The Australian government instituted ‘Restart’ in 2014, a government subsidy paid
to employers to employ a person who has been unemployed and on income security
for at least six months. The subsidy has been underutilised, particularly by women.
Employer subsidies within firms do not guarantee workforce capability and enable
skills transferability within the mainstream labour market. Assisting displaced work-
ers find a new job requires well designed active labour market policies, which include
assistance with employment services, training initiatives linked with jobs and publi-
cally subsidised work experience programmes (Brooke 2008). A new multipronged
programme ‘More Choices for a Longer Life’ package in the 2017 Federal Bud-
get commencing in 2019 aims to institute measures including countering ageism,
job subsidies, reskilling programmes, job placement and economic incentives. This
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more integrated programme yet to be evaluated may potentially provide future ‘best
practice’.

The experience of age discrimination in recruitment was reported in the “Willing
to Work’ report (Australian Human Rights Commission 2016). Yet public policy
reports have bifurcated discrimination based on age and discrimination based on
gender. ‘Willing to Work’ subsumes women as a sub group with the foreground
focus on age, rather than interconnecting age and gender discrimination. There is a
hiatus in ‘joined up’ age and gender policies supporting extended working lives. An
analysis of data from the Attitudes to Ageing in Australia Study (2015-2016) found
that workers over 55 years were perceived to be more likely to be made redundant,
less likely to be promoted and more likely to have difficulty adapting to change
(O’Loughlin et al. 2017b). Yet nuanced forms of gender and age discrimination
persist, such as exclusion from social relationships and deployment to undervalued
work roles. Even positive stereotypes can ascribe attributes and perpetuate gendered
and ageist discrimination. A gender focus in age discrimination government policy
is yet to be implemented.

Working Conditions and Precarity

The Australian labour market demonstrates under both employment and work inten-
sification and long working hours. In 2015, the OECD average proportion of workers
in part-time employment was 17 per cent (defined by the OECD as people usually
working fewer than 30 h per week in their main job) compared with Australia of
24% (OECD 2016) The OECD ranks Australia 10th out of 38 for the proportion of
its workers (13%) working ‘very long hours’ (55 h or more per week defined by the
OECD) (OECD 2016). According to the Household and Income Labour Dynamics
of Australia (HILDA) survey overemployed workers report lower levels of satisfac-
tion and mental health than well matched workers (Australian Institute of Health and
Welfare (AIHW) 2017: 9). The (HILDA) Survey over a nine year follow up period
(Waves 2 and 11) found that older workers who held poor quality jobs for most of
the follow up period declined in their self-rated physical and mental health relative
to voluntary retirees. Extended working lives mean that people will be ‘exposed’ to
work for longer, and this exposure will occur at a life stage characterised by declining
health (ATHW 2017).

The ‘precariat’ is subject to employment insecurity through employment con-
ditions without entitlements and inadequate protection against arbitrary dismissal.
The overall proportion of casual male employees increased from 21.0% to 23.1%
2007-2017 and the proportion of casual female employees increased from 26.2%
to 27.1% (3). The mean probability of job loss among full-time casual employees
is almost 20 among males, and more than 15 among females (AIHW 2017). The
comparable proportions among full-time permanent employees are about half this
(10% and 8% respectively). As employment security declines and hours of work and
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earnings become less predictable, lower capacity to negotiate at work will engender
poorer health and wellbeing (Elton et al. 2007).

Policies that improve working conditions for precarious workers

Active rather than passive employment creation policies are required which com-
pensate for gendered interrupted career trajectories by supporting skills training and
job placements designed to accommodate caregiving. Countervailing legal path-
ways however are emerging. Countering precarity requires future court decisions to
strengthen non-standard working arrangements, ‘casual’ entitlements and to enshrine
job security. A landmark case in the Federal Court in August 2018 found that a truck
driver was not a ‘casual’ employee under employment law, because of his regular
and continuous pattern of work during more than two years. This has opened the way
for unions to claim entitlements for previously ‘casual’ workers.

Conclusion

Overall, the debate over women’s extended working life has been largely invisible in
the media and discussions of late career flexibility overshadowed by childcare. Gen-
der responsive policies target childcare cost reductions earlier in women’s lifecourse
rather than supporting the income security of older women. The National Founda-
tion for Australian Women, an advocacy organisation which reviews the effects of
the Budget on women, including older women, propose that women’s low superan-
nuation balance is a key policy issue for the 2019 election. This policy has gained
traction with the Labor opposition which has recognised that compensation is needed
for women’s’ unequal access to financial security in retirement.

Government policies should address age and gender intersectionalities in order
to challenge systemic inequalities. Inequalities between men and women’s super-
annuation incomes in retirement has emerged as a future general election issue,
while gender wage gaps across working lives is an emerging policy issue. Health
effects of caregiving, reduced working time in the labour force and the experience of
precarity limit women’s secure incomes and affordable housing in retirement. The
‘deaccumulation’ cascade from low wages requires industrial relations protections
to avert reliance on pensions and boost superannuation. Proactive gender responsive
policies are lacking across health, education and employment to extend working
lives that ultimately influence economic security and class. Combating disadvantage
to support women’s lower educational attainment requires governments to inter-
cede with skills training aligned with economic development. Policies that contest
the current inequalities of gendered careers should involve stakeholders in govern-
ment, employers, unions and older women’s own advocacy. Without coordinated
institutional strategies, supporting gender responsive policies the reality of extended
working lives will remain only an aspiration.
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Abstract This chapter deals with the labour market situation of older (50+) workers
and pension policies in Austria, a country where gender differences are strongly
pronounced over the entire lifecourse. The target of recent policies is not primarily
to tackle the negative effects of the system for women, but to decrease pension costs
by discouraging early retirement and inducing employers to keep and/or employ
older workers. However, this will have some gendered effects since recent policy
changes will increase women’s lower legal retirement age stepwise (60) to match
that of men (65) in 2033. Although caring time already partly contributes to pension
payments, this does not substantially decrease the large gender pension gap.
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Gender and Employment in Austria

Men and women tend to follow different educational and employment paths leading
to gender segregated labour markets and to large gender pay and pension gaps.
Due to the long tradition of the modified male breadwinner model in Austria, men
work continuously full-time while women, especially mothers, tend to exit the labour
market for several years after childbirth and re-enter into, more or less family-friendly
part-time jobs.
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Table 8.1 Employment and part-time rate of older workers, pension age and median legal gross
pension

Women Men
Employment rate of 55-64 year old workers (a) 51.8% (in 2018) | 77.3% (in 2018)
34.3% (in 2009) | 54.5% (in 2009)
Part-time rate of 55-64 year old workers in % of 51.7% (2018) 12.4% (2018)
employment (a)
Average effective retirement age (b) 61.1 years 63.0 years
Average effective retirement age for disability pension 52.8 years 56 years
(b)
Average old age pension of new pensioners in 2015 1,009 Euro 1,514 Euro
without additional payments (c)
Median legal pension, gross (2014) 784 Euro 1,557 Euro
Blue-collar worker (d)
Median legal pension, gross (2014) 1,208 Euro 2,320 Euro
White-collar worker (d)

Source (a) Eurostat (2019), (b) OECD (2019), (c) BMASK (2017b), (d) Woss and Tiirk (2017)

In 2018, the employment rate of men aged 15-64 years (82.3%) exceeded the
rate of women (71%). Similarly, only 51.8% of women aged between 55 and 64
have participated on the labour market, while this rate for men was 77.3% in 2018
(Eurostat 2019). The proportion of persons aged over 50 years in total employment
(without the marginally employed) increased from 19.7% (2010) to 25.7% (2016)
(WKO 2017), but it is still low from an international perspective.

The above table summarises the main employment and pension indicators for men
and women in Austria (Table 8.1).

The above figures reveal that the pension-related gender gap in Austria is strongly
pronounced, in terms of pre-pension employment, exit age and pension level. There
is a long-standing debate about women’s high risk of poverty in old age. With the
recent change in pension calculation (taking into account the last 40 years instead
of only the last years before retirement), unpaid care time (and other absences from
the labour market) reduces pension levels (Mayrhuber 2017).

Research on Extended Working Life in Austria

There is little academic debate on the gender effects of extended working life (EWL)
policies in Austria. While non-academic studies by state or non-university institu-
tions are mainly descriptive, economists dominate academic studies by applying
quantitative modelling to study the determinants of employment participation and
retirement age (Schnalzenberger et al. 2014). Austria is often included in interna-
tional comparisons, but the results shown on aggregate level are not very informative
(Mairhuber et al. 2015).
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Administrative social security data for the entire Austrian workforce show that
old workers ‘(...) face a higher probability of a transition to early retirement, in
particular if they are unemployed.” (Ichino et al. 2016). One of the main reasons
for extending working life is to enable or increase pension payments. Monetary
incentives for extending working life, however, are more relevant for men than for
women (Hanappi et al. 2014). In general, having a strong intrinsic motivation to work,
having better (perceived) health and enjoying good working conditions increases the
age of retirement (Statistik Austria 2017). Interestingly, both men and women initially
plan to work longer than they actually do (Staubli and Zweimiiller 2013).

A range of studies conclude that it is the combination of education, gender and
class that matters. ‘The lower the social position, the higher the early retirement
intentions. Women leave their jobs at a younger age than men. People who spend
more time in education retire later.” (Mairhuber et al. 2015). Independent from gender
and age, more highly educated people are more likely to enjoy training on the job
and might thus stay longer.

Furthermore, extending working life increases the propensity for workers to
become informal caregivers for a frail elderly partner. A range of quantitative anal-
yses show that caregivers in Austria exhibit higher levels of perceived work-family
conflict. Gender differences in the perception of experienced physical care burden
differ (Schneider et al. 2013; Trukeschitz et al. 2013).

Studies on the labour demand side are scarce. The Austrian seniority principle
(where income automatically increases with age) negatively affects the extension of
working life (Miillbacher et al. 2014), since older employees become increasingly
expensive. An evaluation of a layoff tax for older workers (‘Malus system’) sug-
gests that higher penalty payments would induce companies to keep older workers
(Schober et al. 2011). The Austrian Public Employment Service has provided one
of the first studies on age discrimination in Austrian companies. The authors found
large differences across branches and evidence for negative attitudes towards older
workers, who are generally seen as unwilling or unable to adapt to change (AMS
2014).

Pension System and Extended Working Life Pension Policies
in Austria

Austria has been known for its °(...) “early retirement” culture in an earnings-
related pension system offering a high income replacement rate at an early age.’
(Biffl and Isaac 2007). Against the background of increasing budgetary constraints,
due to ageing and increasing pension costs for baby boom generations, there has been
a major shift in making efforts towards extending working life since the mid-1980s.
These reforms are in line with the corporatist Austrian welfare state paradigm, which
tends to guarantee a social standard of a once achieved social position. The average
gross replacement rate of the statutory pension scheme (theoretical replacement rate,
TRR) is comparatively high at 78.1% (based on the law of 2014) (Blank and Blum
2017).
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The Austrian pension system consists of three pillars. Firstly, the statutory pension
scheme, which is the dominant pillar. It is not a social provision, but an insurance ben-
efit based on monthly social security contributions and overall working life income.
There is a disability pension for those incapable of working and there are survivor
benefits for widows/widowers and orphans. The second pillar, a supplementary per-
sonal pension scheme (most often the classical voluntary life insurance) plays a minor
role. Thirdly, there are (optional) occupational pension schemes (where employers
and employees share the contribution cost) depending on collective agreements and
varying by sectors (BMASK 2017a, b).

Although there is no minimum pension in Austria, retirees with low earning-
related benefits receive a means-tested top-up (Ausgleichszulage) so that their overall
benefit in 2020 amounted to €966.65 per month for a single person household and
€1,472 for couples (GV 2020; PV 2017b). There are 14 annual payments. Adjustment
of the safety-net income is discretionary (OECD 2016). In 2016, approximately
69% of means-tested top-ups were paid to women, a result of the on average low
level of female pensions—showing the high importance of women’s reliance on
widow pensions (BMASK 2017b). Beside the means-tested top-up for pension, there
is a means-tested minimum income scheme (bedarfsorientierte Mindestsicherung)
(Table 8.2).

Policies relating to the harmonisation of the different Austrian pension systems
have restricted access to early retirement and already show some effects. The average
effective retirement age increased to approximately 61 years for women and 63 years
for men in 2018 (excluding disability pension) (see Table 8.1, OECD 2019). ‘Invalid-
ity pensions’ and ‘Heavy work pensions’ are now of less importance than previously.
Moreover, employees report less health problems (psychological problems) and stay
longer in employment (BMASK 2017b). In 2017, the introduction of ‘vocationally
oriented medical rehabilitation measures facilitate the return of the partially disabled
to the labour market’ (OECD 2019).

Table 8.2 Legal entitlement to different forms of pension

Women Men
Legislated pensionable age: 60 years (raised to 65 for birth cohorts 65 years
15 years of pension security insurance 1968+)
Corridor pension (‘Korridorpension’, 62 years (available with rising female 62 years

since 2005; early retirement): allowing retirement age from 2028 onwards)
a reduction in paid working hours after
40 years of pension security payments

Heavy labour pension: 60 years 60 years
45 years of pension security insurance
10 years of ‘hard work’ (defined in
collective agreements) during the last
20 years

Source BMASK (2017b), Bildsteiner (2019)
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The Austrian system now provides financial incentives to work longer by provid-
ing higher pensions for delayed retirement (and similarly penalising early retirement).
For those retiring between the ages of 65 and 68 the pension is increased by 4.2% per
year, however there are no additional increments after 68. Workers defer their labour
market exit, continue to pay contributions and thus increase their pension entitle-
ments (OECD 2016). In Austria it is usually possible simultaneously draw a pension
and earn money. However, age matters, if pensioners below the age of 65 earn more
than a minimum threshold of earnings (€469.66 per month in 2020) the pension is
fully withdrawn. After age 65, unlimited earnings from work and pension receipt
are permitted (Arbeiterkammer Oberdsterreich 2017b; GV 2020; OECD 2016; PV
2017b).

Gross income replacements rates (based on 40—45 years of labour market activity,
and retirement between 62 and 65 years) theoretically amount to 60—80% of monthly
average life income. However, longer years in education, increasingly disrupted
working careers and changes in pension policies (e.g. extending years relevant for
the pension amount) have led to reduction and will continue to lead to reductions in the
actual pension levels. Given the traditional gender imbalance in care and to increase
gender pension equality, years of childcare are considered for pension entitlement
(four years per child are credited, with overlaps counting only once) (Horstmann and
Hiillsman 2009).

From a macro-perspective, the Austrian Pension Insurance (PV 2017a) confirmed
that the pension system after adaptation is now sustainable, with relatively moder-
ate budget increases until 2060. The Organisation for Economic Co-operation and
Development argues, however, for an ‘increase in the statutory retirement age, and
augmentations in contributions or reductions in benefits.” (OECD 2019).

Extended Working Life Employment Policies

According to the Austrian Ministry for Social Affairs the current pension system
is evaluated as successful in extending longer working lives (BMASK 2017b).
Respective policy measures are as follows (BMWA 2015):

e Part-time retirement, qualification measures for older working age, more money
for training and life-long learning (AMS 2015).

e Reduction of incidental wage costs through the programme 56/58 plus, which
reduces the employee costs by 6% (12%) for the 56/58 (60+) year old workers.

e Until recently, firms were granted advantages and cost reductions for employing
workers aged 50+. Employers not employing or laying off workers aged 50+ have
incurred penalty payments. With the targets for the employment integration of
older workers (set at the beginning of the bonus-malus system in 2013) met, this
measure was withdrawn (Noedis 2018; Bildsteiner 2019).

e Measures to enhance employability (e.g. socioeconomic enterprises, creating a
third labour market) (Schneider and Maier 2013; Foerdermanagerin 2017).
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e In 2011, the “fit2work’ initiative by the Austrian Government (www.fit2work.at)
introduced a system of case-by-case management to assist firms in planning on how
to keep or re-integrate older workers (e.g. by switching from manual to intellectual
work). In addition, the Pension Insurance may bear the cost arising from necessary
treatment and/or rehabilitation (Eichmann and Saupe 2014).

Health Policies

The Survey of Health, Ageing and Retirement in Europe, (SHARE release 1) suggests
that older Austrians are generally healthier than their European counterparts, and that
the relatively good health conditions are spread quite evenly among the population
(Stiglbauer 20006).

Findings on older workers’ health differ substantially between studies. There is
evidence that employees with a higher professional status, in a standard employment
contract enjoy comparably good health and wellbeing (Arbeiterkammer Oberoster-
reich 2017a; Eichmann and Saupe 2014: 199; Schober and Winter-Ebmer 2011).
The extent of work matters especially for men, a longer working life is strongly con-
nected with better health (Hanappi et al. 2014; Wiedenhofer-Galik 2014). Part-time
employment, mainly comprised of female workers, may also increase a person’s
perceived wellbeing (Statistik Austria 2009).

Good employment conditions help to keep people healthy and are thus a pre-
requisite for extending work participation. Effective health-related ‘active ageing’
measures can be realised in the following way (Eichmann and Saupe 2014):

e Working time: new shift plans, part-time retirement, partial retirement

e Work environment: offering age-based career options, mixed-aged working teams,
shifting or sharing of tasks, ergonomic working places

e Qualification, professional training, old-young worker tandems.

According to labour market experts, these health-related measures are still to be
improved in Austria. The observed low labour market participation of workers aged
55-64is strongly connected to the lack of sufficient efforts in contributing to a healthy
life at the workplace. Moreover, the European Agency for Safety and Health at Work
(2013) has found a general lack of employee information and knowledge in Austria.
Compared with other countries, only a small proportion (11%) of employees know
about relevant health programmes for their own workplace (e.g. Eichmann and Saupe
2014).

In recent years, some health-related initiatives have been taken. The above-
mentioned ‘fit2work’ is only one of them. Another example is The NESTORGOLD
(BMASK 2018) developed in 2010 by the Ministry of Social Affairs, the Min-
istry of Science, social partners and the Public Employment Service. Companies
receive a three year seal of quality, when they sign the NESTORGOLD Charter,
provide a company workshop and realise specific measures on age- and ageing-
appropriateness (e.g. adult education, health promotion and employee-friendly hours
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of work). Another example is the initiative Work and Ageing (Arbeit and Alter) by
the Austrian social partners, a platform to promote healthy ageing in work (IV et al.
2018). Health is one of the pillars including continuous learning, work, workplace
and age-effective leadership. It should, however, be noted that gender is often not
acknowledged as a relevant category.

Debate on Extended Working Life

In Austria, there is little media debate about gender and health effects of pension
reforms or EWL policies. Media headlines predict an ageing-related increase of
the already high pension costs, which could endanger the sustainability of the wel-
fare state. A problem is foreseen in the retiring baby boom generation. The debate
addresses various options about how to implement effective counter-measures. One
is to link retirement age and contribution payments more strongly to the growing
life expectancy by increasing social security contributions. However, labour costs
in Austria are already among the highest in Europe, making this a disputed and
potentially ineffective solution.

Firstly, the right-populist government (Osterreichische Volkspartei [OVP] and
Freiheitliche Partei Osterreichs [FPO] between 2017 to mid-2019) has implemented
far reaching labour market reforms, stating that the recent economic recovery does
not justify any public intervention for older workers. Consequently, special measures
and subsidies to integrate unemployed older workers into the labour market have been
abandoned (e.g. Aktion 20.000).

Secondly, in 2018 a highly controversial work time law has recently extended daily
working hours from 10 to 12 h/day, and 60 hours per week. Previously only some
collective agreements included such options; this is now possible in any sector. While
in principle, the employee could refuse, social partners representing employees’
interests criticise the new work time law as it increases the power of employers.
Future evaluations should address to what extent paid working hours have increased
and affected women’s and men’s health.

Finally, non-governmental organisations and labour representatives draw attention
to the precarious situation of vulnerable groups, such as single mothers, people with
a migration background, families with many children, and the old-age pension of
women as well as widows. It is emphasised that a substantial proportion of women,
especially those combining paid work with unpaid work and care, suffer from low
income and low pensions, mainly due to disruptive career breaks and a lack of care
facilities. In this context, critics point out that the social partners in Austria are
particularly interested in representing full-time employees in secure positions, while
the weakest groups on the labour market, especially part-time working women, need
stronger support (Eichmann and Saupe 2014).

The Austrian debate therefore revolves around higher exit ages and thus extended
working life to keep the (pay-as-you-go) pension scheme sustainable and statutory
schemes—still the main pension pillar in Austria—at stable and inclusive values
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(BMASK 2016). While raising pension ages is generally seen to be in line with the
requirements of a longer life span, the employee representatives (AK-Chamber of
Labour, OGB-Austrian Trade Unions) criticise prevailing gender inequalities over
the entire lifecourse (e.g. segregated labour markets and gender pay gaps) (Mairhuber
2016). Women, especially carers with disruptive careers suffer from old-age poverty.
The Austrian Economic Chambers (WKO 2018) are by contrast mainly concerned
with the competitiveness of the economy, skills gaps and labour availability. Future
studies will show to what extent recent changes, especially in prolonging the daily
working time to 12 h, does affect the (health) situation of men and women on the
labour market and the respective age of retirement as well as retirement preferences.
Working conditions are crucial to the maintenance of health among older workers
(Steiber and Kohli 2017).

Conclusion

The foremost aim of the Austrian pension reforms is to keep welfare state expen-
diture at sustainable levels. Measures to narrow the gap between the numbers of
employed and pensioners show some success, but strong gender differences prevail.
The decrease in pension benefits by extending the calculation span to a person’s entire
lifetime earnings will affect all, but more strongly women, who tend to interrupt their
working career for care or often work in part-time jobs.

Care was and is the responsibility of Austrian women, unpaid and with low recog-
nition in the public sphere. As a consequence, gender differences in all life domains
are large and persistent. Health and wellbeing, however, vary by the intersection of
age, gender, migration background and social class position. Evidence suggests that
a higher professional status and/or good working conditions are strongly linked with
healthy and extended working lives, for men and women.

More in-depth academic research on the gender and health effects of EWL policies
is still needed. The main obstacles in applying quantitative methods are the lack of
longitudinal data (especially panels) and problems in matching register and survey
data. Innovative research designs (qualitative and mixed methods) could complement
the prevailing focus on economic issues (costs and benefits). More research is also
needed on the variation in retirement behaviour by different sectors and regions, the
importance of working conditions and the quality of work upon health and wellbeing
of persons with diverse characteristics. It would be worthwhile to address the gap in
studies on ageism, age discrimination and diversity management in Austria.
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Policy Recommendations

In Austria, caring for children, older or disabled persons contributes to pension enti-
tlement, which is mainly relevant for women. However, this financial acknowledge-
ment does not fully compensate for unpaid work and results in large gender pension
gaps. In addition, extending the calculation of pensions to the entire working life
should be gender and social class-proofed.

Policy measures need to address the challenge that women’s risk of working
in a low-income job in Austria is among the highest in Europe. There is a long
tradition of gender segregation not only in the educational system but also in the
labour market, resulting in large gender employment and gender pay gaps. Although
in recent decades we have witnessed an increase in care facilities for children of
different age groups, this increase does not meet current demand (also in full-time
school systems and afternoon leisure centres). Most notably, affordable and attractive
institutional care facilities for older or frail people are limited.

Although the Austrian ministries regularly praise employers for being a role model
in ‘family friendliness’ or ‘diversity management’, there is further need for large
public campaigns addressing gender differences and health problems. Research has
shown that older workers have a low propensity to find a job when unemployed. Fur-
thermore, many employees would like to extend working life, but are often unaware
of existing measures of ‘active ageing’. Employers as key stakeholders are responsi-
ble for improving working conditions by offering jobs with secure contracts, allowing
flexible working hours and control over one’s schedule.
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Chapter 9 )
Belgium crec

Nathalie Burnay and Patricia Vendramin

Abstract Belgium is characterised by a low rate of employment for older people,
though recent measures taken by national and regional governments have increased
this rate. However, the extension of working life generates an increase in inequali-
ties, especially for women. Having drastically reduced the legal provisions allowing
people to leave the labour market before the legal retirement age, the Belgian federal
government has adopted a series of measures aimed at extending working life. These
reforms target both older workers and companies. The trade unions are trying to
resist, however neo-liberal logic is gradually penetrating the Belgian framework.

Keywords Time credit - Collective agreement - Informal caregivers - Extended
working life - Gender + Physically demanding - Stressful jobs

Introduction

Traditionally, social protection in Belgium has been characterised by adherence to a
conservative regime. Since the establishment of the modern social protection system
in December 1944, the Bismarckian model has been favoured. This system is based
on a community of reference, with the worker at the centre of the system: s/he must
be protected against temporary or permanent exclusion from the labour market.
Thus, there is a generous social protection system, which is somewhat similar to
the Scandinavian social-democratic model. The Belgian system relies on powerful
trade unions; the unionisation rate is above 60% of workers. The government only
intervenes when social negotiations fail. Thus, trade unions in Belgium are a very
important counter-power. Rather left or centre-left, they have been very active over
the past four years, dealing with a centre-right and nationalist federal government.
In terms of extending working life, their main concern has been to improve working
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conditions, allowing older workers to remain in the labour market. In this way, the
quality of employment is a key issue, not only for older workers, but for all workers.

However, the Belgian model has also been built on a low level of defamiliali-
sation (Esping-Anderson 1990). The model is generous, however it favours a male
breadwinner model by combining important but differing types of aid: cohabitants,
predominantly women, systematically receive fewer social benefits than heads of
households, predominantly men.

For some years now, the Belgian social protection system has been undergo-
ing profound changes, notably through the introduction of market principles into
the heart of public affairs. There is severe criticism of a mode of state functioning
characterised by excessive bureaucracy and a lack of effective management, which
allegedly predisposes recipients of social assistance to disempowerment, if not to
perpetual dependence on assistance. This penetration of neo-liberal logic into the
welfare system led to a call for the development of quasi-markets, in which public-
and private-sector service providers compete for public funding in a logic of marketi-
sation. The concept of marketisation is a broad concept that covers a broad span of
arrangements where private sector organisations contract with public sector bodies
to deliver a welfare service in exchange for public funds (Brown and Potoski 2003).

Pensions and End of Career

The pension system in Belgium is based on a capitalisation principle: today’s working
people pay today’s pensioners. There are three pillars in the Belgian system. The first
is a statutory pension, the amount of which is determined by the number of years of
contribution and depends heavily on the status of the worker: civil servants receive
a much higher pension than workers in the private sector, and the self-employed
receive only a limited pension. The second pillar, optional in the private sector, is
paid by the employer and does not concern the public sector. The third pillar is paid
for by the worker through insurance that is partially tax-deductible.

The most recent statistics on the amounts received by men and women in retire-
ment show that the differences between male and female pensioners are particularly
striking. The average difference is €612.90 (before tax) per month for those who have
been employed throughout their careers and €907.62 per month for those alternating
careers in self-employment and public service employment. The first cause of the
significant difference between women’s and men’s pensions is the wage gap that still
exists for the same job: the hourly wage difference between men and women is still
7.6% in Belgium (Le Soir 2018). The amount of the pension is based on the salary.
This also explains the impact of the ‘glass ceiling,” i.e., the difficulty for women to
access the highest-level and best-paid jobs, on women’s eventual pensions. Part-time
work, which currently concerns almost one in two women but only one in ten men,
is another major cause of the gap between men’s and women’s pensions. Moreover,
women make greater use than men of strategies such as career breaks that, for some,
may have an influence on the calculation of the pension.
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The legal retirement age, which is now 65, will be 66 in 2025 and 67 in 2030.
The rules regarding age and career conditions for access to early retirement will
also change progressively. The minimum age for early retirement was previously
62 years; it increased to 62.5 years in 2017 and to 63 years in 2018. Early retirement
was accessible after 40 years of work; in 2017 this increased to 41 years, and it will
increase further to 42 years in 2019 (Federal Pension Service 2019). There are some
exceptions to this general scheme for heavy occupations. The federal government
adopted this measure in order to increase the rate of employment amongst older
workers, which is very low in Belgium compared to the European Union. In 2017,
employment rates among older workers aged 55—64 years in Belgium were 53.8% for
men and 42.8% for women, although the Belgian 48.3% rates have been increasing
steadily for the past several years (more than 30% since 2004) (Eurostat 2019). This
significant increase results from the development of policies favouring the retention
of older workers, as well as from two other factors affecting the labour market:
a general increase in the rate of participation amongst women and an increase in
educational levels. The employment rate for people aged 65-69 years is very low in
Belgium. In 2017, only 5% in this age bracket were still working (Conseil supérieur
du travail 2018), despite a relaxation of the measures for combining work and pension
that occurred in 2017.

A special module of the 2012 Labour Force Survey identified the main reasons
for stopping work amongst economically inactive persons who receive a pension.
Table 9.1 shows some differences between men and women in Belgium. Higher
proportions of women than men stop working due to health problems or disability
and due to family and care related reasons, while higher proportions of men than
women stop working due to favourable financial arrangements for leaving or because
they become eligible for a pension.

Concerning health issues encountered at the end of the professional career, a
special module of the Labour Force Survey (2013) shows that for both sexes, the
two most widespread work-related health problems among those aged 55-64 years
are musculoskeletal disorders and mental health problems (stress, depression, and

Table 9.1 Main reasons for stopping work amongst economically inactive persons in Belgium
who receive a pension 2012 (%)

Women Men
Favourable financial arrangements for leaving 9 13.7
Lost job and/or could not find a job 7.3 7.5
Had reached the maximum retirement age 7.8 8.2
Had reached eligibility for a pension 20.5 235
Other job-related reasons 8.9 9.0
Own health or disability 18.0 16.1
Family or care-related reasons 6.5 2.5

Source Labour Force Survey (LFS) (2012)
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anxiety). In Belgium, the prevalence of both kinds of problems in this age group is
higher for women, with 59.4% of women aged 55-64 years reporting musculoskeletal
disorders and 22.6% reporting stress, depression, or anxiety compared to 55.8% and
18.3% respectively for men (Vendramin and Valenduc 2014).

In 2006, national trade unions negotiated a measure that allows reduction of
working time at end of career while guaranteeing social benefits (notably in terms of
pensions) for full-time workers; this system of ‘time credit’ was very popular during
the first decade of the 2000s. This has contributed to the extension of careers and to
an increase in the employment rate of older workers (Burnay 2011). The time credit
system appeared in Belgium in a context marked by a high level of early retirement. In
this context, the system was considered to be a career extension tool, since it largely
replaced the use of early retirement (use of which decreased in the 2000s)—and as a
tool for reorganising working time. In this chapter, we are specifically interested in
the system dedicated to older workers, but other types of time credit systems exist,
for example, parental leave, palliative care or informal caregiver leave. The time
credit system for workers at end of career established the right for workers aged
55 years or older (or possibly 50 years or older in heavy occupations) to reduce
their working time until retirement, with a financial compensation from the National
Employment Office. Several criteria are considered: the employee must have been
in the company for at least 24 months, and must have a career as an employee for at
least 25 years (equivalent periods included). In practice, this time credit system allows
full-time employees working five days a week to reduce their weekly working hours
by one fifth (by one day or two half days per week). Moreover, the time credit before
retirement is partly considered when calculating the employee’s pension. The decade
from 2002 to 2012 can be considered as the golden age of partial retirement, since
the time credit system provided a number of advantages (individual right, pension
calculation, flexibility in the reduction of the number of hours). However, the current
government (and the previous one) has reduced access to this time credit system.

The time credit system is an alternative to early retirement of older workers. From a
historical point of view, Belgium can be characterised by a low activity rate amongst
older workers, which is largely explained by the development of the pre-pension
system. The pre-pension system was developed in 1973 with several aims, including
regulation of the labour market and integration of young unemployed people. Despite
some reforms in the 1990s, the system remained very popular for both employees
and employers until 2012, when radical changes began. At that time, pre-pension
was renamed ‘unemployment with company supplement’, and early retirees aged 60
and older, who were previously exempt from searching for jobs, became obliged to
remain available on the labour market. This new name replacing ‘early retirement’
is both symbolic and practical. Symbolically, the reform focuses on the payer, which
is the unemployment insurance system rather than a pension fund. From a practical
standpoint, the rules for access to the system have been narrowed. The minimum
age for being an ‘unemployed person with company supplement’ has been increased
from 58 to 60 years, with at least 40 years of career. However, a longer transitional
period exists for women.
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The success of the time credit system is undeniable. In 2003, the numbers of
recipients of time credit aged 25-49 years were 3,911 for men and 14,723 for women,
and in 2007 they were 6,491 for men and 33,877 for women, representing a more
than twofold increase over four years in this age group. More strikingly, among
those aged 50 and older, there were 34,914 men and 33,054 women receiving a time
credit in 2008, compared to 13,972 men and 8,829 women in 2003. In contrast, early
partial retirement (which has since become ‘partial unemployment with company
supplement’) decreased drastically (Office National de I’emploi 2019).

However, the success of the time credit system must be seen in the light of two
phenomena: inequality of access by gender and the impact of the economic crisis of
2007-2009. The gender difference is clearly visible in the group aged 2549 years,
where the time credit for parental leave is used more by women than by men. For
the group aged 50 years and older, the differences are relatively small compared to
the younger age groups. However, one can assume that the type of time credit used
to reduce working time differs by gender. The number of people making use of time
credit is also linked to economic cycles, it decreases when employment rates decline.

The decade from 2002 to 2012 was marked by a shift in public policies related
to career. The time credit system and career breaks were seen as substitutes for the
early retirement culture and the organisation of working time. The question then
arises whether the development of specific working time schemes for end of career
represented an interim measure aiming to increase employment rates or a path to the
management of sustainable careers. The reforms began in 2012 and those enacted
by the last government (which came into force in 2015) would appear to support
the first hypothesis of a temporary measure to increase older workers’ employment
rates. It seems, considering the timing of these reforms, that the time credit system
has been merely a parenthesis between a period of early exit from the labour market
and a period of extended full-time careers.

Amongst the consequences of the time credit system has been a high level of part-
time employment in Belgium. Indeed, the Belgian labour market is characterised by
a significant proportion of part-time work, over the whole professional lifecourse
(particularly for women) but also at end of career. This proportion increases signif-
icantly among over-50s, suggesting that part-time work is being used as a way of
reducing working time for those approaching retirement. From 2000 to 2015, the
part-time employment rate increased for both sexes, but it increased more for men
than for women, for whom the part-time rate was already quite high (4.8% for women
compared to 7.1% for men; Table 9.2). One in two women over 50 years old are now
working part-time.

In addition, a special module of the Labour Force Survey (2012) measured the
proportion of workers who had reduced their working hours before moving into full
retirement. It showed that the practice was widespread in Belgium, especially for
men (Table 9.2). However, things are now changing in Belgium: since 2015, the
federal government has reduced access to specific working time reduction schemes
dedicated to older workers, which were extremely popular (Table 9.3).
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Table 9.2 Part-time employment amongst men and women aged 50-64 years as a percentage of
total employment (%)

2000 2005 2010 2015 Increase 2000/2015
Men 59 10.5 14.9 13.3 +71
Women 454 46.5 49.8 50.2 +438

Source Labour Force Survey (2000, 2005, 2010, 2015)

Table 9.3 Persons aged 50-69 years who reduced their working hours in a move towards retirement
2012 (%)

Still employed Not employed

Men Women Men Women
EU 28 6.7 6.1 74 5.7
BE 15.4 11.0 26.0 17.0

Source Labour Force Survey (2012)

Older Workers and Management Practices

In an effort to increase employment rates amongst older workers, the Belgian gov-
ernment has introduced binding measures for companies. Since 2015, any company
with more than 20 workers must set up a plan to keep older workers in the workforce
(CCT104). This plan must be negotiated with union representatives in the companies.
Several themes are included in this legal obligation:

Selection and hiring of new workers.

Development of workers’ skills and qualifications, including access to training.
Career development and career support within the company.

Possibilities of obtaining through internal transfer a position adapted to the evolution
of the worker’s faculties and skills.

Opportunities to adapt working time and working conditions.

Workers’ health, prevention, and possibility of remedying physical and psycho-social
obstacles to retention in work.

Systems for the recognition of acquired skills.

However, initial analyses show that companies have developed few new strate-
gies (Vendramin and Burnay 2017). To meet legal obligations, they either reuse
pre-existing measures within the organisation or enter into legal arrangements such
as time credit; few companies are truly innovative. Despite these legal attempts, older
workers continue to suffer from discrimination even though an anti-discrimination
law was adopted in 2003. Moreover, gender differences are not considered. These
strategies are general measures that are not necessarily adapted to the local
environment.
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Care Policies and Informal Caregivers

Supporting informal caregivers is increasingly considered among health and social
care professionals, health insurers, federal and regional authorities, and researchers in
Belgium. Indeed, care provided by family members, friends, and neighbours remains
a central and essential part of the long-term care system. However, the availability of
informal caregivers may decline due to societal changes, such as the growing inte-
gration of women into the labour market, changing family structures, and declining
family size. Moreover, providing informal care may have negative consequences for
the caregivers’ physical and psychological health, and may affect their participation
in the labour market. Not surprisingly, ways to support informal caregivers consti-
tute an important part of current discussions—on both national and international
levels—on how to ensure the sustainability of the long-term care system.

Before 2014, there was no specific legal status for informal caregivers that would
guarantee access to particular social rights (KCE-Belgian Healthcare Knowledge
Centre 2014). There are several protective measures stemming from social security
or labour law, and in some sectors there are legal options for combining care and
work. However, these measures were not linked to the status of caregiver. Since
12 May 2014, there has been legal recognition of informal caregivers taking care of
people with disabilities or dependency needs. In order to be recognised as a caregiver,
one needs to have reached the age of majority and not be under guardianship, and
be a sibling or have an affective, confident, close, or geographic relationship to
the care recipient. The period of caregiving must last for at least six months, and
must comprise on average 20 h/week. Caregiving for individuals with severe care
needs must take place in a non-professional setting, but the informal caregiver must
collaborate with at least one professional care provider.

In several preliminary discussions, concerns were raised about the correct level of
decision-making; whether the recognition of caregivers should be a federal compe-
tence, given the fact that aid to individuals is a community competence. The advising
bodies aired other concerns, such as the risk of a cut-off of investment in domestic aid
services, competition between professional care providers and informal caregivers,
and inequality between recognised and non-recognised caregivers.

Chronic Disabilities

Belgium has nearly 400,000 long-term patients, i.e., approximately one in 20 Bel-
gians between the ages of 20 and 64 years. This number has doubled in the last
15 years. A report from the National Institute for Disability and Health Insurance
(INAMI 2014) highlights that for the first time (data 2014) the budget dedicated to
disability insurance was higher than that dedicated to unemployment, which is a key
issue in a country such as Belgium, where unemployment benefits are among the
most favourable in Europe. From 2010 to 2014, the budget dedicated to disability
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insurance increased by 24.67%. The explanation suggested by INAMI is that this
increase is not only due to the ageing of the working population, but also to the
increased participation of women (including older women) in the labour market.
Consequently, the number of beneficiaries subject to insurance payments increased
too. However, more importantly, the retirement age for women has been gradually
aligned with that of men. Since 2009, the retirement age has been 65 years for both
sexes (before 1997 it was 60 for women). This measure implies inter alia that women
can now rely on disability insurance for a longer time and/or at an older age.

Since 2017, the federal government has been preparing a major reform of this
sector, as the cost of these payments is too high to be borne by social security.
The government intended to save €100 million on long-term disability payments in
2017. For the government, the new measures are based on a policy of ‘activating the
sick’ and a philosophy of flushing out fraudsters and punishing profiteers. The trade
unions reacted strongly against these measures and denounced a policy embedded
in a neoliberal perspective. When a physician recognises a long-term illness, the
worker must be offered another job better suited to his/her health situation. Where
no solution can be proposed, the employer may dismiss the worker without finan-
cial compensation. In 2017, according to the trade unions, more than 70% of those
summoned were declared permanently unfit and then dismissed. These figures were
confirmed by the Minister of Employment, who had to admit that adapted work had
indeed been offered in less than three out of ten cases (Vif 2018).

Debate in the Media

The current debate about extended working life in the media and mainstream press
in Belgium is structured around two central topics. The first is not new and concerns
consequences of the latest measures taken in the field of long-term illness that we
mentioned in the previous section.

The second is indirectly connected with current events. Indeed, the Belgian federal
government is currently negotiating with social partners in order to define a list
of demanding jobs—an umbrella term for employment that is unusually stressful,
contributes to greater potential physical injury and/or increases the risk of mental or
physical work-related disabilities. The central aim of these negotiations is to draw
up a list of occupations considered as physically demanding. This list is at the core
of intense negotiations because the occupations included in this list would allow
older workers to leave the labour market early without penalty on the amount of their
pension.

Two direct consequences can be determined and have actually been discussed
in the media. Firstly, occupations included in the list so far will be unfavourable
for women, especially in the care sector, for which few occupations are included.
Secondly, the amount available under this reform is structurally insufficient to cover
all the occupations concerned. At the end of 2018, no agreement had been signed
between social partners and the federal government. The media have adopted a
critical position but each position is presented with the same weight and the same
importance.
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Chapter 10 ®)
Bosnia and Herzogovina oo

Nurka Pranji¢ and Maja Raci¢

Abstract Similar to other European countries experiencing growth in their 65+
populations, Bosnia and Herzegovina have also been affected by an intensive pop-
ulation ageing process. This national phenomenon affects the pension system, the
health system and the labour market. A brief description of extending working life in
the socio-economic context in Bosnia and Herzegovina, including gendered statis-
tics on employment for older workers and pension coverage, is presented in this
chapter. There is a discussion on extended working life policies, pension reforms,
pensions systems and policy, and relevant employment and health policies for older
workers. Flexible employment policies and training for older workers have not yet
been introduced in Bosnia and Herzegovina. Future policy recommendations are also
discussed.

Keywords Extended working life - Health policies * Pension reform -
Employment - Gender

Introduction

The challenges of an ageing population have only recently gained attention in Bosnia
and Herzegovina. In the late twentieth century and especially in the early twenty-
first century the proportion of older people in the national population increased. Yet,
recommended pension reforms cannot be expected if most citizens are unaware of
the issues or if many oppose the reforms presumed to be necessary (Pijalovic et al.
2018). This chapter discusses the country’s socio-economic context and its pension
system and relevant legislation. Next, gender differences in employment rates and
pension coverage among older people are discussed. The chapter outlines the main
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challenges facing the current pension system and prospects for extended working
life, health policies and the debate on extended working life, and offers some policy
recommendations.

The Socio-Economic Context in Bosnia and Herzegovina

The post-communism transition process and social reforms in Bosnia and Herze-
govina have both been very slow. Partly due to the legacy of war (1992-1995), pen-
sion reforms relating to demographic challenges ahead have mostly been ignored.
Additionally, a lack of official data has delayed this process. The war left a drastic
demographic legacy, with a fall in the total population from 4.3 million to the current
3.7 million (Pijalovi¢ et al. 2018). Bosnia and Herzegovina, unlike other transition
countries, entered the transition phase war torn and with significant human and infras-
tructural losses. By 1995, the Gross Domestic Product (GDP) had shrunk to less than
a third of its pre-war level (Stumpf 2010). Despite receiving international aid, Bosnia
and Herzegovina’s migration and demographic changes have made social, pension
and health funds especially vulnerable. The share of total public pension spending as
a percentage of GDP has increased from 3.3% in 1996 (World Bank 1997) to 9.4%
in 2012 (World Bank 2016).

Bosnia and Herzegovina have had a large budget deficit for years. This deficit is
financed by borrowing, so the current external debt of Bosnia and Herzegovina is
around 30 % of GDP. Almost 30% of the state budget is spent on public employees’
wages, while 38% is transferred through the social benefits system. There is no
industrial base that will allow the country to repay loans in the future (BoSnjak
2016).

The population in Bosnia and Herzegovina is ageing. It is estimated that by 2060,
persons 65 years of age and older will represent more than 30% of the population,
compared to 15% in 2010 (UN DESA 2010, 2015). Older people in Bosnia and
Herzegovina belong to a highly vulnerable social group. The key issues faced by
older people are a low monthly income, increased living costs, high morbidity of
cardiovascular and malignant diseases, and related mortality rates. The illiteracy rate
of 2.82% is higher than in neighbouring countries (Council of Ministers of Bosnia
and Herzegovina 2017). In 2014, women outlived men by 4.6 years on average and
one third of women live alone, compared to only 15% of men. Loss of a spouse
makes older women more vulnerable to the risk of poverty (USAID 2016).

Gender and Employment in Bosnia and Herzegovina

The employment rate in Bosnia and Herzegovina is lower than in other European
countries. The unemployment rate averaged 42.2% from 2007 until 2018, reaching
a high of 46% in 2013 and a record low of 35% in 2018 (Trading Economics 2019).
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Among employed persons, over three quarters (75.8%) are employees, 20.7% are
self-employed and 3.5% are unpaid family workers. The pattern is similar for men and
women, although a much lower percentage of women than men are self-employed
(15.2% compared to 23.9% of men). A significantly higher proportion of women
are unpaid family workers (6.6% compared to 1.7% of men) (Huskovi¢ et al. 2017;
Khare et al. 2011). The proportion of self-employed people is higher in Bosnia and
Herzegovina than the average across the EU. A higher proportion of self-employed
people in Bosnia and Herzegovina are small farmers, and a greater proportion of self-
employment is found in the informal sector than in the EU. Among the estimated
77,000 self-employed people, 74% are men (USAID 2016).

Working age women have lower educational attainment levels than men. A con-
siderably higher proportion of women than men have only a primary education (49%
compared to 29% respectively), with a similar gap in favour of men in secondary
education (60.9% compared to 41.7% respectively). More men than women are
employed among individuals between 45 and 54 years of age. While employment
opportunities for women increase with higher educational levels, those opportunities
are accompanied by longer waiting periods until they obtain a permanent contract.
Women dominate employment in the pre-university level education sector. There
is evidence that men are more likely to be selected for professional positions than
women (Somun-Krupalija 2011; USAID 2016).

Two out of three economically inactive persons in Bosnia and Herzegovina are
women, and two out of three working age women are not in paid work (the inactivity
rate is 66% for women of working age, and 45% for men). Bosnia and Herzegov-
ina have a Gender Inequality Index (GII) value of 0.166 (GII reflects gender-based
inequalities in three dimensions: reproductive health, empowerment, and economic
activity), ranking it 37 out of 160 countries in the 2017 index (UNDP 2019).

According to 2015 United Nations data, the labour force participation of older
workers over the age of 65 in Bosnia and Herzegovina has decreased sharply from
1950 to 2010, as shown in Table 10.1 (UN 2015).

In 2010, the employment rate among workers aged 65 and above was 12.3%
(21.2% for men and only 5.8% for women). In Bosnia and Herzegovina, a gender
gap in the activity rate that favours men is high across all age groups, although it has
decreased in the 2013-2015 period. The gender gap rate is the highest for the 25-49
age groups (27.3%). In the 50-64 age group, two out of three women and one out
of two men are inactive in the formal labour market. The gender gap here can be

Table 10.1 Labour force participation of older workers over the age of 65 by gender in Bosnia
and Herzegovina, in the period 1950-2010 (percentage)

Labour force participation 65+ | 1950 (%) | 1970 (%) | 1990 (%) | 2000 (%) | 2010 (%)

Women 11.0 14.6 7.2 6.5 5.8
Men 61.6 51.3 27.4 23.9 21.2
Total 31.1 30.6 14.9 13.7 12.3

Source Population Division, DESA, United Nations (2010)
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partially explained by an earlier retirement age for women than for men. Women over
the age of 50, particularly those with lower education, are a hard-to-employ group
once they become unemployed and very often get discouraged and stop looking for
work (USAID 2016).

Poorer members of the population and residents of rural areas participate less
in the workforce. The labour force participation gap between men and women is
20% among the wealthy and 31% among poorer people (World Bank 2016). In rural
areas, the gap is 30% in favour of men. The gender gap in unemployment is low. In
2018, the unemployment rate for men aged 15-64 was 27%, and 30% for women
(UNDP 2018). The gender difference in unemployment rates is similar across age
groups. Among older age groups, the unemployment gap is higher in favour of men,
at around 4 or 5% (World Bank 2017). Self-employed women and single mothers are
in particularly difficult situations. Self-employed women cannot take advantage of
maternity leave that would enable them to act as employers of themselves, and they
do pay contributions such as pensions and health insurance during maternity leave
(Elwan 2015; USAID 2016).

Pension System and Extended Working Life Policies
in Bosnia and Herzegovina

The Pension and Disability Insurance System in Bosnia and Herzegovina is a classic
Bismarckian type labour-based system of social insurance with a progressive ‘single
pillar’ (De Zwager and Gressmann 2009). Accrual of pension rights is based on
payment of contributions, and the level of the final pension benefit is determined
by the level of salary/wage during the active insurance period, adjusted for annual
accrual rates (Investopedia 2018). Contributions are paid into an autonomous extra
budgetary fund and are mandatory for all employed persons. The existing pension
system is based on traditional principles of social insurance: principle of legality;
rights from pension insurance, conditions for acquiring those rights and quantification
of those rights as defined by law; principle of intergenerational solidarity (reciprocity
and solidarity) (Bartlett and Xhumari 2007; BoSnjak 2016; Huski¢ et al. 2009).
The pension system in Bosnia and Herzegovina has two components: a public
pension system (age pension and disability pension) and voluntary, private pension
insurance (open voluntary pension funds with no limitations on membership and
closed voluntary funds where membership is limited to specific groups, e.g. employ-
ees of specified employers). The risks covered by pension and disability insurance
are: old age, disability, death and physical disability. Rights arising from these risks
are: the right to an old-age pension, disability and family pension, as well as the right
to an allowance for physical disability. Over 80% of older persons are pensioners; of
these, about 10% receive wartime disability allowances and about 5% receive social
welfare. As a condition for receiving an old-age pension, an insured person is entitled
to an old-age pension when he or she attains 65 years of age and at least 15 years of
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insurance, or at least 20 years of pensionable service, or when he/she attains 40 years
of insurance service regardless of his/her age (Article 40 of the Law on Pension and
Disability Insurance 2018). Pension insurance is mandatory for: a person employed
on a labour contract, a self-employed person, clerics and farmers. A person who does
not pay compulsory insurance may pay voluntary insurance under certain conditions,
as provided for by the law. An insured person has the right to financial compensation
in the case of physical damage caused by injury at work or occupational diseases
or if they need care. A person not involved in the compulsory insurance system can
pay voluntary insurance (there is no legal obligation to do so) under certain condi-
tions. Voluntary pension funds fall into Pillar III of pension insurance, a voluntary
component of the pension system (Bosnjak 2016; Pijalovi¢ et al. 2018).

The high spending on pensions is partly the result of many people receiving
disability pensions at pre-retirement age. Many working-age people receive pensions,
but 39% of older people may not be collecting any state pension (Agency for Statistics
of Bosnia and Herzegovina 2017).

Pension Reforms in Bosnia and Herzegovina

Pension reforms in the Federation of Bosnia and Herzegovina (one entity in Bosnia
and Herzegovina), have been only minimal, although broader reforms have been
considered necessary. New legislation on Pension Insurance in the Federation of
Bosnia and Herzegovina was enacted in March 2018. Even though this legislation
addresses the long-term fiscal sustainability problems in the pension system, the
PAYG system still prevails. The defined benefit system of the past is being replaced
by the introduction of a defined contributions system. Requirements for receiving
an early old-age pension will be significantly stricter than before. The requirement
for early retirement in 2018 for men was 35.5 years of paid pension insurance and
60.5 years of age, while for women it was 30.5 years of pension insurance and
55.5 years of age. This limit will increase for both men and women every year by
half a year of age and half a year of paid pension insurance before reaching the 40-
year limit of paid pension insurance. A more rigorous set of benefit reductions has
been introduced, which act as a disincentive to early retirement (4% annual reduction
compared to prior 0.5% reduction for each year below age 65) (Law on Pension and
Disability Insurance 2019). In the first months after the adoption of the new law,
39% of the elderly population (65 years of age and older) may not be collecting
any increase in state pension. Legislation created an increase that applied to 54,785
pensioners whose pensions increased by 10%, and another 53,454 who received an
increase of 5%. Another outcome of the reform was that the deficit of the pension
insurance fund was reduced and now stands at approximately 526,631 million euro
(Pijalovi¢ et al. 2018).

In the Republika Srpska (RS) (one of two entities in Bosnia and Herzegovina),
the right to a retirement pension can be reached at 65 years of age (if she or he has
been paying insurance contributions for at least 15 years). An insured person who
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has not reached the age of 65 but who has 40 years of work experience and insurance
contributions can retire at the age of 60. Women may retire earlier than men; at age
58 if they have paid 35 years’ pension insurance. A widow is entitled to a family
pension if, when her husband dies, she is over the age of 50 or over 45 and incapable
of working (Bosnjak 2016).

The situation in pension funds is very similar in both entities of Bosnia and Herze-
govina. For example, approximately 58% of all funds available in the Federation of
Bosnia and Herzegovina are for old-age pensions, 16% for disability and 25% for
family pensions. The share of old-age pensions has been increasing in both entities.
The average size of pension benefits in both entities is very low. Average pensions
in the Federation of Bosnia and Herzegovina and RS in December 2016 amounted
to approximately 189 and 175 euro per month, respectively. From 2010 to 2016, the
average values of pensions have been mostly stagnant while the number of pension
beneficiaries has been increasing (Pijalovi¢ et al. 2018).

Fifty four percent (346,682,171 persons) of the population over age 65 have no
pension at all, since a large part of the working age population has never paid any
contributions (Kepe§ 2012). In 2006, the average monthly pension for those receiving
it (including old-age, disability and survivors’ pensions) was 126 euro per month.
The amount of average pension is almost the same between the Federation of Bosnia
and Herzegovina and RS. In relative terms, the average pension is 31.6% of the
average gross wage. However, in view of the pension formula and the fact that the
average total number of insurance contributions is 33 years, the replacement rates
documented above suggest that there are certain pensioners who have had short
periods of contributions but who have managed to be eligible for pensions (Huski¢
et al. 2009).

Employment Policies to Extend Working Life

Older people in Bosnia and Herzegovina face a high risk of poverty due to the lack
of policies protecting their rights, with more than half of those over the age of 65
excluded from the pension system because they have never paid pension contribu-
tions. Older people who are excluded from the pension system live in poverty, often
receive social financial assistance and eat in public kitchens. Women are poorer com-
pared to men. About 58% of women have an average monthly pension of 60 euro
compared to 49.5% of men (Huski¢ et al. 2009). There are no anti-age discrimina-
tion policies or anti-gender discrimination policies. There is a notable lack of both
qualitative and quantitative research on extending working life (Schwab et al. 2017).
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Health Policy in Bosnia and Herzegovina

Given that older people are more prone to diseases and are the most frequent users
of health care services, this affects both quality of life and life expectancy (WHO
2016). Health insurance in the Federation of Bosnia and Herzegovina covers only
older people who receive pensions (people who do not have pensions are excluded
from health insurance). The increase in the proportion of persons aged 65 years and
above in the total population affects the dependency ratio, which is high at 48%.
This high dependency ratio contributes to increased health protection costs, which
significantly increase as people age (World Bank 2017).

Persons with disabilities in Bosnia and Herzegovina find themselves in an
extremely difficult situation, facing discrimination because they live in Bosnia and
Herzegovina and not in other European countries where protections for disabled
persons are more widespread. Authorities and the private sector do not implement
affirmative measures related to the employment and rehabilitation of their workers
(OSCE 2012). The most common forms of violation of the rights of people with
disabilities in Bosnia and Herzegovina are in the areas of social protection, health,
education, rights of access to information and employment. Even where laws exist
to regulate this area, there is evidence of discrimination in practice (OSCE 2012).
In Bosnia and Herzegovina, more women than men have some form of disability
(Agency for Statistics of Bosnia and Herzegovina 2017). Women with disabilities
face multiple types of discrimination; they are socially excluded and have poor access
to all services (Fransioli 2013).

Debate on Extended Working Life

Decisions about whether to retire or to extend working life are beset with multiple
uncertainties. This is exacerbated by a general lack of seeking active and purposeful
information in relation to retirement, pensions and extending working life, and a lack
of policy attention or initiatives associated with extended work. Engagement with
these issues can be characterised as a passive process of acquiring information in an ad
hoc manner from different sources, including the mass media, but with scant attention
from the state. In April 2018, in the news (Balkans Aljazeera 2018), acomment on the
retirement age of 67 years and extended working life was published, which pointed
out that as soon as workers retire they depart directly to the cemetery. The government
seems unaware of the health and continued employment problems associated with
unhealthy workplaces. All stakeholders are focused on whether pensioners can live
on their pensions and not on other measures related to extending working life.
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Policy Recommendations

In Bosnia and Herzegovina, a coherent strategy to integrate older workers in the
labour market must be developed. Since many industrial workers and workers
engaged in physically demanding jobs begin work at an early age, it is equitable to
allow such people to retire earlier, perhaps conditioned on the number of years worked
rather than linking pensions to chronological age. Incentives should be created for
older employees to work longer. The issue of unsafe and unhealthy workplaces and
their implication for ill-health and disability among workers, and the consequences
for pensions, need to be addressed at a government level. There is a need for high
quality data collection and further research on the gender and health implications of
precarious employment to ensure healthy ageing, flexible employment policies and
lifelong learning policies for all Bosnia and Herzegovina employees.
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Chapter 11 )
Bulgaria i

Tihomira Trifonova and Kamellia Lillova

Abstract This chapter focuses on older workers and extended working life in Bul-
garia, considering of ageing biological, chronological, social and mental/cognitive
aspects. Key factors involved in the discussion are financial security, pension arrange-
ments and health, social and workplace characteristics. The demographic situation in
Bulgaria has recently been defined in national debates as ‘one of greatest challenges
facing the country in the 21st century’. The uses a gender perspective on employ-
ment, pension and health policies, and reflects on the on-going debate on extended
working life.

Keywords Population ageing - Extending working life - Employment policies -
Pension reforms + Gender and health implications

Gender and Employment in Bulgaria

Bulgaria’s longstanding experience of fertility rates below replacement level, accom-
panied by the emigration of young people, has resulted in national population decline
since 1989. State demographic policy has been pro-natalist, although those policies
have been ineffective. By early 2012 the population aged 15+ neither working nor
searching for paid employment was over three million, meaning that nearly half of
the national working age population was not included in economic activity, produc-
tion or income generation, but nonetheless participated in the consumption of income
(through pensions, social assistance and other social payments) (Vladimirova 2012).
Almost two thirds (57%) of those outside the workforce are female, with particularly
high proportions in other social groups such as Roma, people with low education,
people with no professional qualifications and people with disabilities (Vladimirova
2011). The increasing rate of disabilities is largely due to the quality of healthcare
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and working and living conditions. For natural reasons of advanced age, over 40%
of economically inactive persons are aged 65+.

There are differences in the total working time of Bulgarian men and women
(Rangelova 2014). Both men and women in employment are predominantly in full-
time employment. Unpaid caregiving and domestic labour is mostly done by women.
A frequent reason given to dismiss women from employment is that their partner has
a business or employment, while no such justifications is given for men. Young
women often have problems getting hired because they have young children or are
of childbearing age, while young men do not encounter any difficulties related to
(potential) fatherhood. These gendered differences contribute to a deepening gap in
income after retirement. Higher work insecurity of women translates into income
insecurity after retirement (Rangelova 2014).

The economic circumstances of Bulgaria’s ageing workforce are multidimen-
sional: the size of the labour force is diminishing; labour quality is impaired by
skills losses resulting from emigration; the impact on the wages paid by employers
is negative—all of this disrupts the stability of social systems. These processes have
affected women even more negatively than men.

Over years of social transformations in Bulgaria, women’s work situations have
become stratified. Gender disadvantages are greater at higher age and for those
with lower human capital. The greatest differences in earnings between women
and men occur among those with primary or lower education level (women earn
69.8% of men’s income) and those with basic education (women earn 70.8%); dif-
ferences are smaller between men and women with higher education at bachelor’s or
master’s-degree level (75.5%), and are lowest between people with doctoral degrees
(88.7%) (Stoyanova and Kirilova 2008). Although women’s labour force participa-
tion increased in recent decades, the gender pay gap persists despite women being
more likely than men to attain tertiary education. Given the relative equality that
has been achieved between men and women in education, and similar labour mar-
ket involvement on a full-time basis, the persisting gender pay gap requires further
explanation.

The family is subject to special protection by law, with a series of measures to
protect working mothers against pre-and post-natal employment dismissal. Various
types of paid leave are provided for pregnancy, childbirth, child adoption, raising
children up to two years of age, for medical examinations, attending to a sick family
and so on. Employers have certain obligations regarding the health protection of
pregnant women and mothers of children up to the age of six, and mothers who take
care of children with disabilities (LC 1986). Parents of children up to eight years
of age are also entitled to unpaid parental leave for a period of six months without
losing length-of-working years’ time, which counts for the pension contributions.

Limited research has been conducted exploring the interplay of gender, work and
retirement topics in Bulgaria. The focus of academic debate is on pension reform and
its consequences at a macro-level, and on the economic implications of the demo-
graphic crisis. Income inequalities across the lifecourses of Bulgarian women with
different educational levels have not yet been investigated, nor have the implications
of extended working life.



11 Bulgaria 175

The Pension System and Extended Working Life Policies
in Bulgaria

The pension system in Bulgaria has undergone many changes since the 1990s, but
the current model was introduced in 2000 (SIC 2000). The main objectives were
to ensure pensions reflect the individual contributions made to the social security
system, to strengthen and stabilise the Pensions Fund, and to introduce a new structure
comprising three pillars—one solidary (state-based on social insurance) and two
capital (market-based). The opportunity for early retirement of workers in precarious
and physically demanding or risky work (the first and the second labour categories)
was preserved, and also for some specific professions (military and police officers,
teachers, ballet dancers and so on). For these groups, the required retirement age
is gradually increasing (from 53 to 55 for the military and police officers, from 42
to 45 for ballet dancers starting since 1 January 2017), while the length of service
has remained the same. People who have accumulated the required length of service
may retire up to one year earlier with a reduced pension. The July 2015 amendment
allowed employers to dismiss workers at retirement age and completed length of
service with one month’s notice.

Public pension contributions fell twice since 2000 (from 32% in 2000 to 16% in
2010), and remained at a low level of 17.8% for the next six years. People born after
1959 make reduced contributions of 12.8% to the state pension fund. The remaining
part of the contribution (5%) is transferred to the second pillar. Cohorts born after
1959 will receive reduced state pension benefits at their retirement (NSSI 2015,
2017a; SIC 2000) but they will have second pillar pensions.

Contributions are determined on the insurable income, between lower and upper
limits. The minimum insurable income is set according to economic activities and
professional groups but is no less than the minimum monthly salary for the coun-
try (460aB or €236 for 2017); the maximum insurable income is the same for all
professions (26008 or €1329 for 2017) (SSSBA 2017).

Pension reform in Bulgaria aims to achieve a pension age of 65 for both women
and men—by 2029 for men and 2037 for women, up from 64.2 for men and 61.2 for
women since 2018. In 2027 the number of years of contribution from employment
to earn a full pension will be fixed at 37 years for women and 40 years for men.
Currently, women can retire at 61 with 35 years and four months of work. For
specific professions with an early retirement option, the retirement age will also
gradually increase (by two years on average). Overall, the frequency of retirement
aged people employed is growing. The most important reason by far given for this
decision is economic (86.6% of working pensioners), that is, to maintain an income
that can provide a good standard of living. Avoiding isolation is also important (13.4%
point out reasons such as opportunities for social contact, satisfaction with the work
activity, and so on) (NSI2012).

Leading economic analysts at the Institute for Market Economics define the pen-
sion instalments as having the same effect as a tax on labour market supply and
demand (IME 2013). An extended working life pension policy introduced in 2007
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changed the formula for pension calculations. With this new formula, if a person is
entitled to a pension and continues working, the accrual rate for each year of con-
tributable service increases during the post-retirement age period. Before 2012, the
accrual rate was 3%, and was later increased to 4% (NSSI 2015). In 2012-2013 the
retirement age and the required years of work were increased by four months. If
people lost their jobs, older workers were obliged to register at the labour bureau as
unemployed. The result was an increase in the number and rates of unemployed peo-
ple age 50+ and especially 55+. A programme entitled ‘Assistance for retirement’
of the Employment Agency was developed to provide matching employment for
unemployed older workers until they reach retirement age. No data or conclusions
have been published on the impact of this programme.

The number of people receiving pensions has been increasing in absolute terms
over the past ten years. This is partly due to pensions (such as disability payments)
that are actually a form of social assistance because they complement the main
pension. Some pension categories are not related to labour activity. Those include
social pensions for old age, granted to people aged 70 when the annual income of a
member of their household is less than the guaranteed minimum income established
in the country in the previous 12 months. This social monthly pension is 120.981s,
(€62), one-third of the amount that is set as the poverty line (3148 or €160 for
2017); and social disability pension, granted to adults (16+) with more than 71%
disability (NSSI 2017b).

Extended Working Life Employment Policies

Public policy for extended working life, i.e. postponing retirement, is often nullified
by the practice of business organisations dismissing older employees after the age
of 55. The actual reason is not so much the officially claimed reduced labour pro-
ductivity of older workers (Vladimirova 2012) but the higher price of their labour
due to supplements for longer years of professional experience. On the positive side,
family policies exist. The availability, provision and accessibility of kindergartens,
and the quality and diversity of service provision is a public policy (mostly at local
government level) but also increasingly part of the corporate policies. Together with
opportunities for parental leave provided to both parents, this creates better conditions
for achieving equality in the working lives of men and women.

Over the last decade, the economic activity and employment of the older workforce
has increased, especially for women (Rangelova 2016; Borissova-Marinova 2016).
Older age employment increases mainly in the age group 55-64 years (58.2% in
2017) and is lowest for people aged 65+, mostly due to the increase in the statutory
age and the minimum length of working years for retirement. As quoted in the
Eurostat database (Eurostat 2017; NSI 2017), the employment rate for men aged
55-64 is higher than for women of the same age (62.5% and 54.3% respectively
for 2017). About 40% of the unemployed and about 50% of long-term unemployed
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are over 50 years of age (EA 2016). To promote the employment of people over
50, measures are being implemented, such as encouraging employers to create new
jobs and hire the unemployed and long-term unemployed; flexible employment;
promoting entrepreneurship; motivational training; adult education and so on (EPA
2002; EA 2016).

According to the results of the “Transition from work to retirement’ survey, the
main reason for continued work after reaching the retirement age is to earn enough
income for oneself and one’s family. Respondents reported that safer and healthier
work conditions would increase the motivation to continue one’s active work life.
People in pre-retirement age are more conservative in their attitude to the employment
of retired persons because they perceive them as an imminent threat to their own jobs.
There are two main reasons for the studied cohort’s support for extended working
life: salaries are generally higher than pensions, and longer working life means higher
future pensions (NSI 2012). In Bulgaria, as elsewhere, women dominate in sectors
with lower pay levels, while men generally work in those with higher pay levels
and on management and governance positions. Gender disparities in pensions are
consequently high.

Employment Obstacles Faced by Older People

Employers are generally unwilling to invest in the training of people over 40 and
especially over 50, despite still having at least 10 years of expected economic activ-
ity. At the same time workers’ qualifications were acquired decades ago and the
technology level of modern production has changed skill requirements dramatically.
Discrimination often occurs on this basis. Although older retired people are not those
at the highest poverty risk in Bulgaria, they nonetheless represent more than a quarter
of those in poverty and nearly one seventh of those in deep poverty.

Bulgarian legislation regarding anti-discrimination and equal treatment is fully
harmonised with European regulations and international norms. Nevertheless, cases
of unequal treatment and direct or indirect age discrimination exist and are quite
widespread. The results of a national representative survey of the Research Institute
of Societies and Knowledge show that women (60.5%) more often than men (55.4%)
perceive being over 50 as problematic in the context of continued employment. In
the capital city, this share is 73% for women. Older age is an obstacle from the
perspective of 19% of employers and is among the most frequently quoted (15.5%)
reasons for rejected job applicants. Discrimination against people over 50 on the
labour market is double that experienced in younger age groups; in the case of
multiple discriminations, age is one of the significant accompanying criteria. There
are still employers who include an age limit in recruitment announcements, excluding
part of the workforce from the opportunity even to apply for a job. As human rights
organisations’ surveys show, this discrimination at entry is facilitated by individuals’
low awareness levels and poor legal knowledge of their rights, uncertainty as to which
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institutions to address to defend their rights, and not least by the passive behaviour
of the institutions that tolerate age discrimination.

Health Policies

Population ageing has serious public and economic consequences for Bulgaria’s
healthcare system. Higher costs are not due to ageing alone, but also due to unhealthy
ageing. Many Bulgarians still lack necessary health promotion knowledge and pre-
ventive care. The efforts of general practitioners and specialised medical profession-
als, so far, seem ineffective, but their efficacy cannot currently be assessed because
no toolkit exists for registering the results in the National Framework Agreement.
There are no programmes for early detection of diseases before the emergence of
clinical symptoms.

Several diseases such as cardio-vascular, cerebrovascular and cancer are much
more frequent among older people compared with younger counterparts. The fear of
competition and employment dismissal increases stress and stress-related diseases.
Stress rates are especially high for those aged 45+ who have been trapped in unem-
ployment, creating serious barriers to returning to employment and even greater
problems relating to having interrupted careers.

Morbidity from chronic diseases is high, despite its downward trend since 1996.
Among older Bulgarians there is particularly high frequency of cardiovascular dis-
eases, respiratory system diseases, digestive system diseases, and neoplasms. Car-
diovascular diseases and neoplasms are the main reason for chronic reduced work
capacity and disabilities (34.2% and 20.8% respectively in 2016). These diseases are
related to risk factors that include lifestyle (smoking, alcohol consumption, poor diet
and lack of physical activity), and are the main causes of death and account for over
80% of all deaths (78.6% for men and 84.5% for women in 2016). The mortality
rates of middle-aged men (4065 years) are considerably higher than those of women
(Lillova 2018) and the average life expectancy is 71.2 years for men and 79.2 years
for women (7 years more).

Adapting Bulgaria’s healthcare system to the needs of its ageing population
requires optimisation, modernisation and rationalisation. Predictable problems are
increasing healthcare costs, accounting for the needs of an older workforce, financing
and development of additional health services, provision of complex health services
for senior citizens, increasing health knowledge among all age groups, and promoting
healthy lifestyles, in particular among people over 50.

Debate on Extended Working Life

The public debate on extended working life is dominated by what is understood as a
demographic crisis and the stability of the pension system. Demographic ageing is
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regarded as a major challenge for Bulgaria (Voynova 2013). There is a widespread
belief that social security is failing in its purpose today but will do so much more in
the future. The fear of losing future pensions weakens intergenerational solidarity.
Arguments that future pensions cannot be guaranteed dissuades people from paying
contributions now.

A leading argument in ongoing public discussions is that pension reform is
allegedly leading to informal employment without social protection and higher unem-
ployment among older people. Pension reform was based on the assumption of
longevity in good health, preserved productivity and possible access to employment
for most people. However, a large proportion of both employers and employees do
not support the idea of extended working life. The attitude of the employees is due
to fear of insecurity and impoverishment. Employers explain their reluctance to hire
older people due to the cost of higher social security contributions and perceived
diminishing productivity and qualifications of older workers (Slavyanska 2017).

Public surveys show that people up to the age of 65 are more inclined to work
than cease their economic activity earlier because they (1) feel fit enough to work;
or (2) wish to avoid reducing their income (NSI 2012; Mihova 2013). The desire for
early retirement is driven by fatigue, deteriorated health, or having a safe income in
the form of a pension. In the case of early retirement, only one third of early retirees
intend to live only on their pensions; the rest intend to continue earning. The main
preferences are for flexible employment and the majority are not ready to accept any
job available. Only 30% express readiness to get involved in formal employment
programmes (National Employment Action Plans).

Gender and Health Implications

The trend of employment growth among the adult labour force is mainly due to
the extended retirement age and fear of income insecurity. One explanation is that
the active employment policies pay more attention to providing employment to the
unemployed in pre-retirement age than to stimulating more prolonged and productive
employment. Since women form the majority of people outside the workforce, active
employment policy can have a positive influence on them, in particular on women
with low or no qualifications who could potentially provide paid care and thus secure
some income after retirement. However, no systematic research has been done so far
on the health implications of extended working life in the country.

Increasingly, Bulgarian workers want to develop in their professions, improve
their qualifications, stay at work longer, have higher incomes and be secure in their
old age. Yet women are still the first choice at times of mass dismissal of workers and,
combined with a persistent pay gap, therefore suffer from greater income insecurity
during both work and retirement. Older people and pensioners are a substantial group
among impoverished Bulgarians. Merging social assistance with the social security
system lays a burden on the latter and prevents the implementation of an adequate
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policy to the groups most at risk. The differences between men and women’s financial
situation after 60 are very substantial. While the poverty rate among men aged 60+
is around 20%, it is 30% among women of the same age. This gap widens in the age
group 75+, but that is not reflected in policies. Extended working life without accom-
panying complementary policies is likely to have negative implications specifically
for women, with unknown health consequences but clearly negative psychological
consequences.

The socially significant gender differences grow with age and so does the pay gap.
Although they have longer life expectancy, women more often suffer from fatigue
and various chronic health problems, which reduces their ability for extended work
(Zlatanova 2015). However, very low pensions have led to very high proportions of
retired women living in poverty in Bulgaria. At the same time, employers are not
willing to retain older employees in the workforce except in isolated cases (e.g. the
national shortage of teachers). Understanding the complexities of shaping responsive
policies will necessitate further research on the topic.

Policy Recommendations

Policies for integration and support of older workers should assist their participation
in the economy to stop the loss of their knowledge and experience. The specific
measures to implement this policy may vary, but should include both national level
policies and the efforts of both public and private sector organisations.

Pension reforms have contributed to insecure employment and greater unemploy-
ment of older workers. Reforms were based on the hypothesis of longer life in good
health, preserved productivity and access to employment for the majority of this
population, which for many older Bulgarians are invalid assumptions. It is important
to preserve the option of earlier retirement for some workers, for several reasons: it
may be impossible for them to remain at work contrary to their wish (dismissal or
performance difficulties); when they are unemployed with slim chances of finding
a job or the job they are offered is low-qualified and low-paid, and would reduce
their future pension substantially etc. Those who opt for early retirement can receive
employment income, but at the expense of social security instalments in proportion
to their years of service and legally established retirement age. This arrangement
will not decrease expected levels of contributions to the social security system. The
benefit will be the right to make a choice and reduced morbidity because of stress
and cardio-vascular diseases. The right to an informed and supported choice when
considering retirement would be a huge step towards true democracy and control
over one’s own life.
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Chapter 12 )
Chile cne

Ignacio Madero-Cabib, José De-Amesti and Maria-Soledad Herrera

Abstract During the last three decades Chile has experienced an unprecedented
demographic transition due to increased life expectancy and decreased childbirth.
This is expected to cause important challenges to economic, health and cultural
dimensions among older people in Chile. Furthermore, this is a developing country
characterised by a liberal labour market and pension policies and by a male bread-
winner culture-locating women in care and domestic tasks at the expense of labour
market participation. This means that gender plays a key role in the challenges asso-
ciated with an ageing population. We discuss public policies and recent academic
research on the economic, health, and cultural dimensions of ageing in Chile.

Keywords Older people - Extended working life policy + Gender + Health - Chile

Introduction

In 1990, 9% of the population were aged 60+; this has now increased to 16% of the
population and is expected to reach 25% in 2035 (Bravo and Hughes 2018; CEVE
UC 2018). As in many countries, Chile displays significant gender gaps in relation to
employment and pension income. However, this nation holds one of the lowest rates of
women in paid work across the Organisation for Economic Co-operation and Devel-
opment (OECD) member countries (OECD 2017). Scholars have mainly attributed
this gendered context to persistent social norms that associate women with both
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domestic and care work (Madero-Cabib et al. 2019a). We now focus on understanding
this scenario specifically among older individuals.

Labour Force Participation of Older People

Data from a national survey in Chile (CASEN 2015) shows that from 2006 onwards
an increasing proportion of older individuals have participated in the labour force
(Table 12.1). Specifically, 72.6% of men in the 60—64 age group were working in
2006, as compared to 80.6% in 2015. Women display a similar trend, although labour
force participation rates are considerably lower.

As seen in Table 12.2, labour force participation in Chile among individuals aged
65+ is clearly higher than in the OECD average (OECD 2015, 2017).

One explanation behind the high labour force participation among people beyond
statutory retirement age in Chile are the financial obligations faced by many workers
without adequate pension savings for later life. Indeed, as recent studies show (Centro
UC Politicas Puablicas 2017; CEVE 2018), ‘financial needs’ (64.5%) are the most
important motive for extending working lives, while ‘health problems’ (66.5%) and
‘having other duties’ (18.1%) are the main reasons for leaving the labour market.

One of the main ways older Chilean adults remain active in the labour market is
self-employment (CEVE 2018). However, as previous literature indicates, most self-
employment among older adults is in the informal sector (Huenchuan et al. 2007;
Vives et al. 2017), which often entails precarious working conditions (Centro UC
Politicas Publicas 2017).

Table 12.1 Labour force participation (%) by gender and age group

Age group 2006 2009 2011 2013 2015
Men 60-64 72.6 73.7 74.7 78.1 80.6

65+ 29.4 252 26.0 29.4 36.1
Women 60-64 29.3 27.5 29.1 34.6 37.6

65+ 9.4 7.4 7.9 9.5 133

Source CASEN (2015)

Table 12.2 Labour force participation (%) of individuals aged 65+

1996 2000 2004 2008 2012 2016
Chile 18.7 17.3 17.0 19.8 23.0 243
OECD countries 9.7 9.0 11.0 12.2 13.2 14.4

Source OECD (2017)
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Working Conditions of Older Workers

Average income is one indicator of older workers’ working conditions. The average
income of older workers in Chile (65+) is equal to 67% of the average income of
the rest of the population, while in OECD countries this statistic is 86.2% (CAPSP
2015; OECD 2013). Average income for people aged 65+ in Chile is about €458
per month, and there is a substantial gap between men (about €541 per month) and
women (about €291 per month) (CAPSP 2015).

Access to occupational training is another indicator of good working conditions.
In one study, 20.8% of older workers say they would like to continue learning new
work-related competences (Programa Adulto Mayor UC 2013). However, another
study indicates that only 4% of workers aged 60—74 have been in an 8+ hour job
training session during the last year (Centro UC Politicas Publicas 2017).

The evaluation of health risks in the workplace also measures working condi-
tions. Vives et al. (2017) assessed exposure to labour risks in four different domains:
hygiene, ergonomics, security and psychosocial wellbeing. They found that 20% of
individuals aged 70+ are employed in jobs that expose them to high temperatures
and solar radiation. The most common ergonomic risks for older workers are harsh
positions, repetitive tasks, and working while standing. Regarding psychosocial risks
at work, 20% of older individuals believe that time allocated to work is insufficient
for performing their tasks adequately, 50% believe that their jobs involve excessive
concentration, and 45% state that their jobs are highly exhausting (Vives et al. 2017;
Centro UC Politicas Pudblicas 2017).

Recent Pension Reforms

In 1981, during the dictatorship of Augusto Pinochet, Chile was the first country
to entirely replace a public defined-benefit pay-as-you-go pension scheme (PAYG
scheme) with a private mandatory defined-contribution individual-retirement-
account pension scheme (IRA scheme). Since then, every employee must contribute
10% of their monthly salaries to their pension savings. The savings are adminis-
tered by private institutions called Pension Fund Administrators (AFPs), for-profit
companies that invest pension savings in different economic and financial activities.

During the 2000s, the Chilean pension system was the target of multiple criti-
cisms. The main critiques were (1) the absence of a strong welfare net for people
with low pension savings, (2) the unjustified administration fees for AFPs (about
2.6% of workers’ salaries), and (3) the gender inequalities both in replacement rates
and pension income (Arenas de Mesa et al. 2006). To address some of these issues, in
2008 the Chilean government, led by President Michelle Bachelet, implemented an
important pension system reform, which aimed to strengthen the non-contributory
dimension of pensions as a way to reduce old age poverty and to address gender gaps
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in pensions (Cumsille 2015; Todd and Joubert 2011). Regarding gender inequalities,
with the objective of compensating for women’s interruptions in pension contribu-
tions—mainly caused by pregnancy and periods of child rearing—the 2008 reform
introduced a new pension subsidy, consisting of an economic bonus in which, for each
child—born or adopted—women receive a once off contribution equal to roughly
€663 into their private pension accounts. Another measure stated that in the case of
a divorce, a judge is allowed to take up to 50% of the individual pension savings of
either member of the couple and reallocate it to the personal account of the other
member.

Despite the changes introduced in 2008, by 2014 the Chilean pension system
still presented several deficiencies (Mesa-Lago 2015; Barr and Diamond 2016). The
government at the time commissioned an Advisory Committee to identify existing
weaknesses in the pension system and suggested policy measures to overcome them.
The analyses of the Advisory Committee indicated three main limitations of the
pension system: (1) low pension incomes, (2) low replacement rates, and (3) gender
inequalities. For instance, official statistics show that in Chile between 2007 and
2014 the monthly pension median was about €112 (for women approximately €57
and for men approximately €152). The commission elaborated several recommenda-
tions. Among other measures, they proposed (1) strengthening and expanding public
subsidies for pension incomes, both in terms of coverage (from 60% to 80%) and
amount of income (by 20%); (2) that not only workers but also employers contribute
to pension savings (about 5% of worker’s salary); (3) that self-employed individuals
contribute to their pensions by promoting financial incentives; (4) that a portion of the
new employers’ contributions goes to a shared fund which benefits those with lower
pension incomes; and (5) reducing gender gaps by equalising the retirement age of
men and women, and eliminating the use of gendered mortality rates to calculate
individual monthly pensions.

Debate on Extended Working Life in Chile

In October 2018, President Sebastidn Pifiera announced a new bill that aims to
improve the living standards of current and prospective retirees, which is now being
discussed in Congress. Among other measures, this new bill proposes to provide
moderate financial incentives from the state for those who extend their working life
beyond statutory retirement age. However, what this bill project also aims, beyond
providing incentives, is for individuals to have longer occupational careers and there-
fore to postpone retirement, for them to access a salary for a longer life period (a
salary often higher than a pension income), as well as to increase the accumulated
fund of pension savings.

This is the very first time a bill aiming to foster extended working life is proposed
in Chile. It is a policy measure that stresses individual accountability for dealing with
poverty risks in old age. Yet, this policy focus strongly differs from the viewpoint of
some members of the Advisory Committee on pensions, union leaders, members of
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non-governmental organisations, and academic scholars, who have instead claimed
for responsibly increasing welfare and public benefits to prevent and eliminate high
poverty ratios among men and women in old age. They have specifically claimed
that these welfare and public benefits are especially relevant in the frame of the
IRA pension system in Chile, which mainly relies in contributory programs, and
non-contributory gains for individual pension accounts are very scarce. These public
benefits are even more relevant if we consider that, according to a recent Chilean
study on pension contributions histories (Madero-Cabib et al. 2019b), only about
half of people currently aged 65 contributed continuously to a pension fund during
their thirties, forties and fifties; while the rest of people from this cohort either did not
contribute (e.g. people working in the informal sector), or they remained permanently
inactive (mostly women focused on care and domestic tasks at the expense of labour
market participation). Therefore, the new bill corresponds to a policy measure with a
very specific focus: it aims to ameliorate poverty in old age not by increasing welfare
state benefits, but primarily by individualising the responsibility of keeping a decent
living status after the retirement transition.

Furthermore, specialised literature in Chile points out that the reflection on the
extension of labour-force trajectories should consider not only the financial benefits
of later retirement, but other occupational aspects such as the possibility of working
fewer hours per week, working conditions that protect individuals’ physical integrity,
accessible public transport, as well as reduced transport costs for older workers
(Madero-Cabib et al. 2019¢). On the other hand, it is of utmost importance to reflect
on the differentiated impact of these policy measures between men and women who,
especially in Chile, have very different labour-force trajectories during adulthood,
with women often being in longer periods of inactivity (Madero-Cabib et al. 2019b).
Finally, a crucial assumption of these policy measures is that most older workers will
be healthy enough to remain active in the labour market until later ages, which is
why it is essential to consider the advantages and disadvantages for health fostered
by these public policies (Azar et al. 2019; Baumann and Madero-Cabib In Press;
Madero-Cabib et al. In Press).

Voluntary Contributions to Pension Funds

The Chilean pension system provides the option for workers who want to match the
AFP contributions, to voluntarily contribute towards a supplementary private pen-
sion fund. This fund in Chile is known as Aporte Previsional Voluntario (APV) and
is administered exclusively by private bureaus. To make APVs financially attractive,
the state offers economic incentives to individuals who contribute to them, notably
the reduction of some taxes. The 2008 pension reform introduced an additional vol-
untary pension fund that works similarly to APVs, but also requires the employer to
contribute to the employee’s fund, known as APVC (or Collective APV). If employ-
ers contribute, their contributions are excluded from corporate taxes. However, in
spite of tax exemptions and benefits, the overall coverage of these two plans (APV
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and APVC) is still very low, in 2014 only 0.2% of contributors had an APV and
an even smaller fraction had an APVC (CAPSP 2015). Therefore, one proposal of
the Advisory Committee for the 2015 pension reform was to increase the number of
employers contributing to the APVC.

Voluntariness can also be analysed in the regular contributions to the AFP. This is
because monthly pension contributions into private accounts are only mandatory for
employees, but not for self-employed individuals. Chile is one of the few countries
in the OECD (along with Australia, Denmark, Mexico, and Switzerland) in which
self-employed workers are excluded from pension coverage. In Chile, only 6% of self-
employed workers contribute to their pension funds. However, pension contributions
by the self-employed will be mandatory from 2019 onwards.

Health Dimension of the Ageing Context in Chile

As already mentioned, a main assumption of extending working lives is that the vast
majority of older individuals will have adequate health status in order to keep active
in the labour market until later ages (Madero-Cabib et al. 2019d). In this section, we
discuss some of the most crucial health issues among current older people in Chile.

Disability in Old Age

Disability in older adults has been extensively addressed in Chile. One example of
this is the National Study of Disability conducted twice by the Ministry of Social
Development with two main aims: (1) to provide a detailed analysis of the living
conditions of the disabled population, and (2) to find the most appropriate way of
addressing disability issues through public policies. Results of the latest version of
this study (2016) indicate, firstly, that 38.3% of the older adult population (30.3%
of men, and 44.3% of women) report having a partial (20.8%) or severe disability
(11.6%). Secondly, only 16.5% of older disabled people remain active in the labour
market (compared to 40.6% of older non-disabled people). Thirdly, older disabled
individuals who continue working earn an average salary of about €334, compared
to approximately €500 for older non-disabled people. Finally, 51% of older disabled
people report being dependent, 62.8% report a long-term health condition, and 73.9%
of dependent and disabled older people are cared for by informal caregivers (mainly
unpaid women).
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Disability Insurance

The Chilean Pension System includes a Survival and Disability Insurance (or SIS
Insurance). After the 1981 pension reform, every worker had to contribute not only
10% of their salary for pension savings but an additional percentage to SIS insurance.
The 2008 pension reform introduced three crucial changes to this benefit. First, the
SIS insurance contribution had to be paid exclusively by employers. Second, the
disabled worker receives a SIS insurance pay out rate equal to 50 or 70% (depending
on the degree of disability) of his/her average income during the 10 years before
becoming disabled. To be eligible, a disabled individual has to prove his/her disability
to a Medical Board of the Pension Regulator and be under 65. Finally, the 2008
pension reform introduced a Solidarity Disability Insurance targeting the poorest
60% of the population.

Dependency, Dementia and Caring in Old Age

A recent study analysed the risk factors of dependency in older Chilean adults (Cheix
et al. 2015). The authors identified that besides the well-documented negative effect
of ageing, there are some psychosocial factors, such as a higher educational level,
close and consistent contact with family, and activities such as reading or exercise,
that delay the onset of dependency in old age. This research also focused on the
caring of older dependent workers, which is often informally provided by female
family members. The authors mention that caring for older dependent adults can
have negative effects both on the subjective wellbeing (causing stress, depression
and physical fatigue) and the financial wellbeing (no work income and interruptions
in pension contributions) of caregivers. The research concludes by calling for a more
active role of the state in the provision of universal caregiving for dependent older
people.

Further studies on health issues in old age indicate that dependency is much more
prevalent among low socioeconomic groups (i.e. poorest and less educated people)
(Fuentes-Garcia et al. 2013) and that dementia (experienced by 7% of individuals
aged 60+ in Chile) is a major determinant of dependency (Thumala et al. 2017). The
latter study also underlines that despite the impact of dementia on older people’s
lives, this condition is not classified as one of the key diseases which are financially
supported by the state, and is therefore not prioritised in health services.

Another recent study evaluated the economic costs of dementia in Chile (Hojman
etal. 2017). Using primary data researchers identified three main dimensions of total
economic costs associated with dementia: (1) direct medical costs, (2) direct social
costs, and (3) indirect costs (i.e. those costs related to informal caregiving). Contrary
to what occurs in developed countries, indirect costs in Chile represent 75% of total
costs, and it is inversely related to socioeconomic status; in poorer households in
which low incomes do not allow people to afford formal care, family members have
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no choice but to assume the caregiver role. And, once again, women have the biggest
burden of informal caregiving. The authors emphasise, therefore, that socioeconomic
status and gender are key factors related to the cost of dementia.

Cultural Dimension of the Ageing Context in Chile

Attitudes and Opinions on Retirement and the Pension System

Another task performed by the Advisory Committee on the 2015 pension reform was
to develop a survey that examined attitudes and opinions towards the pension system
and retirement. One of the survey questions (a multiple-choice question) referred to
the way in which respondents planned to finance their lives after retirement. Most
of them answered ‘through private pension accounts in AFPs’ (55%), followed by
‘through personal savings’ (35%), and ‘through state subsidies’ (22%), while 15% of
respondents answered ‘they have not thought about it yet’. Another question asked
pensioners whether they would be willing to work five years beyond the retirement
age to increase their pension savings. Only 29% of individuals were in favour, while
48% were against. Finally, 71% of retirees declared that their pension income is not
sufficient to cover their everyday needs (CAPSP 2015).

Another study highlights that most people aged 65+ negatively evaluate the perfor-
mance of the current pension system in Chile (Browne and Valdes 2017). However,
workers aged 25-60 have a slightly more critical view of the pension institution than
retirees did. For instance, whereas 55% of retirees state that their economic status
declined after retirement, 58% of workers aged 25-60 believe that after retirement
their economic status will decline. Additionally, 13% of retirees state that economic
status increased after retirement and only 8% of workers aged 25-60 expect it to
increase after retiring.

Age Discrimination Against Older People

According to some studies in Chile, negative stereotypes towards older people (or
ageism) are related to the perceived deterioration of their cognitive, biological and
social performance (Abusleme and Guajardo 2013; Thumala et al. 2017). In total,
72.9% of Chileans think that older adults are not able to manage on their own (Thu-
mala et al. 2015); although this kind of ageism exists mostly among higher educated
young people (Arnold et al. 2008). Another study that examined ageist stereotypes,
specifically within work organisations, found that negative expectations of older
workers are often associated with a decrease in their cognitive and physical skills,
which in turn impacts their labour performance (Nazar and Figueroa 2015). The
authors of this research claim that in Chile there are still few measures to prevent
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ageism, not only within work organisations but in society as a whole. In other words,
as it currently occurs with racism, classism and sexism, ageism should also be seri-
ously considered as an expression of discrimination against a vulnerable social group
(Butler 2005; Thumala et al. 2017).

Conclusion: Towards a Lifecourse Framework to Better
Understand Ageing Contexts

The substantial increase in life expectancy has led an increasing number of Chilean
scholars and policymakers to devote more attention to economic, health, and cultural
dynamics during the last stage of life. In this chapter, these dynamics have been
discussed in light of gender differences. We would like to reflect on some ideas that
we must consider when elaborating on measures that promote economic, health, and
cultural inclusion of older men and women.

We suggest that policy measures that seek to foster economic and physical well-
being in old age should not exclusively focus on promoting extended labour force
participation in old age, but also to consider other life experiences and previous
stages of lifecourse. This perspective—which in international literature is known as
‘lifecourse sensitive policy approach’ (Leisering, 2003; Madero-Cabib and Fasang,
2016—indicates that adequate social and individual conditions in old age rely on
multiple experiences across the lifecourse such as: (1) the transition to the labour
market once compulsory education is finished in early adulthood; (2) risk prevention
policies as well as the promotion of healthy lifestyles in workplaces across the whole
occupational trajectory; (3) adequate possibilities of balancing family and work life
in middle adulthood; (4) public transport and mobilisation policies in cities and towns
designed with older adults in mind; (5) the presence of strict anti-age discrimination
policies.

In other words, policy measures that seek to promote economic, health, and cul-
tural inclusion among older women and men should consider that wellbeing in old
age is neither a phenomenon exclusively associated with work, nor is it only depen-
dent on what occurs in old age. Instead, this is a process that depends on experiences
in other dimensions of life such as family, education, transportation, diet, cultural
values, sports, health, and work, which are confronted by people from infancy to old
age, through early, middle and late adulthood. We hope that the discussion held in
this chapter about the ageing context in Chile will contribute to a better and more
informed reflection on the development of wellbeing in old age and of extended
working life policies in this country.
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Chapter 13 )
Croatia R

Sini$a Zrinstak, Maja Vehovec and Drago Cengi¢

Abstract The chapter gives an overview of the Croatian socio-economic situation
and pension, employment and health policies. Lower levels of employment in gen-
eral, and particularly for older workers is one of the main features of the socio-
economic situation. Early retirement is common and the active ageing paradigm is
neither discussed nor implemented. In the Croatian context, limited research exists
around workplace issues such as caring, health and pension inequalities. The pen-
sion system is a mixed system, based on three pillars and characterised by a very
unfavourable dependency ratio. This system undergoes constant changes which are in
many cases contradictory, particularly in relation to the penalisation of early retire-
ment and the equalisation of pensionable age for men and women. Employment
policies have undergone many changes in recent years, mostly related to a move
towards more flexible working arrangements. In summary, the gender and health
aspects of extending working life still need to be publicly discussed and researched.

Keywords Pension - Employment - Gender * Older workers - Croatia

Introductory Notes: Socio-Economic Situation, Retirement
Practices, and Older Workers

Croatia has very low labour participation among the older population. According to
Eurostat data the employment rate of older workers (55-64) in Croatia was 42.8%
in 2018 compared with the EU average of 58.7% (Eurostat 2019). While the average
for the EU rose from 45.8% in 2009, the Croatian figures increased more slowly
from 39.4%. This difference is not only the result of a very low employment rate
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in general, but has also been encouraged by policies which informally encourage
early retirement (despite official rhetoric). In 2018, the unemployment rate was 8.4%
compared to 6.8 for the EU28 (Eurostat 2019). While this represented a fall from
17.4% in 2013, this change has been mainly attributed to high levels of emigration
particularly since Croatia joined the EU in 2013, rather than increased employment.

Croatia, along with Italy, are among EU countries with the lowest number of
total years in employment. The duration of working life was only 32.4 years in 2018
(Eurostat 2019). There are also gender differences as the average working life for
women was 3.7 years shorter than for men.

Badun (2011) reported that Croatia has 12,000 per 100,000 beneficiaries of inva-
lidity pensions, the highest number in Europe. This number includes former soldiers
from ‘Homeland War’ between 1991 and 1995. Individuals receiving invalidity pen-
sions are generally young (43% are under 59 years of age), and on average they enter
the pension system at 52.6 years old. In recent years there has been increased interest
in the field of validity particularly relating to invalidity pensions and other disability
benefits (Stubbs and Zrins¢ak 2015).

The widespread use of early retirement as a policy option is reflected in population
attitudes. Research has shown that more than 40% of employed people want early
retirement (men slightly more than women). Just under 40% fear that their health
might influence their work ability before the legally prescribed age of retirement.
Desire for early retirement more prevalent among people with lower levels of edu-
cation (57% with primary education or no primary education, 47% with secondary
education and 29% with college or university degree). People with poorer health also
report high desire for early retirement. 60% of men expect to be retired by 65 years
old and only 6% expect to retire after 65. The proportion of women who want to
retire at 65 and at 60 is similar (36-37% respectively). Comparable to men, only 6%
of women expect to be retire after 65 (Akrap et al. 2013).

The paradigm of active ageing in Croatia is present in debates among experts on
how to deal with the ‘third age population’ and it has been periodically mentioned
in EC/EU reports on the working life (e.g. European Commission 2012; Kaliterna
et al. 2014; Bejakovi¢ 2015). However, issues such as training, part-time work, or
reducing hours for older workers have not been systematically explored.

So far, researchers in Croatia have not analysed the EWCS (European Working
Condition Survey) database. One study explored the quality of working life among
employees aged 50+ comparing Croatia with other EU countries (Gali¢ et al. 2019).
With the exception of medical research, systematic research on ageing is limited. The
concept of active ageing is touched upon very superficially, mainly by pointing out
the need to focus on it (Zrins¢ak 2010, 2012; Spaji¢-Vrkas et al. 2013; Obadi¢ 2018).
Research on age management is a rare (Poloski-Voki¢ and Grguri¢ 2011), as is age
discrimination, which is studied mainly from a legal point of view (Grgurev 2011;
Zeki¢ Eberhard 2014; Bodiroga-Vukobrat and Martinovi¢ 2011). Recent research
based on SHARE data will provide new analyses (Strmota 2017). Thus, there is
an urgent need to have more research on topics related to ageing and late work
employment.
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There is only one pioneering study of employers’ attitudes toward older workers
(Vehovec 2008). Employers from Croatia and Slovenia agree that older employers
perform better than their younger counterparts in relation to willingness to work hard,
reliability, attentiveness, professionalism, decision making competence, loyalty and
honesty and integrity.

Research Insights: Notes on Caring, Health and Pension
System

There is little research on caring in Croatia and the studies which are available mainly
explore work-life balance, i.e. how work influences domestic obligations, particularly
caring for children and other dependant family members. Research suggests that
work characteristics, (primarily work hours, experience of work and perception of
job safety) impact on work-family conflict. Family factors also influence work-family
conflict, the most important factor influencing work-family conflict is care for older
and disabled people (Dobroti¢ and Laklija 2009). Research on caring for older people
is scarce, existing studies are mainly orientated towards policy highlighting that the
majority of care is provided by family and elder care is performed by family and other
non-formal organisations, whereas formal care is underdeveloped and even ignored
by the authorities (Rusac et al. 2011; Badun 2015; Dobroti¢ 2016).

Health in the work place is an interdisciplinary topic. The majority of research
papers have focused on health from a medical point of view, however one paper
has taken an economic perspective (Badun 2017). Badun (2017) reported difficulty
in comparing the costs of occupational injuries and illnesses in Croatia with costs
in other countries, mainly due to variation in components included and methods
applied. As the financial costs of occupational injuries and illnesses are significant,
even without including the costs to workers, the authors’ recommendation was to put
additional efforts into prevention. In addition, it is necessary to develop data trans-
parency within the Croatian Health Insurance Fund’s expenditures to facilitate clear
tracking of costs. It is also recommended that occupational injuries be distinguished
from occupational illnesses and that records of accidents at work must be the same
in all official sources.

There are some studies on pension inequalities due to special pension rules applied
to some categories of pensioners (Badun 2009; Vukorepa 2017). Badun reviewed
all retirees who were granted pensions under favourable conditions and Vukorepa
analysed workers in arduous and hazardous jobs. The scope of such jobs or the
actual level of their arduousness and hazardousness has changed over time due to
technological advancements and the development of health and safety measures.
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Notes on Policy Issues

Pension Policies

The pension system in Croatia is a mixed system, based on three pillars (Stubbs et al.
2018). The first one is a pay-as-you-go (PAYG) system financed by obligatory contri-
butions paid by employees and managed by the Croatian Pension Insurance Institute.
The second and third pillars are fully funded contribution schemes, while the second
one is obligatory and the third one voluntary. The mixed system was introduced in
2002, replacing the old system exclusively based on the PAYG scheme. Despite some
state incentives, the third voluntary pillar has remained underdeveloped, there were
only 359,098 people included at the end of 2019.

There are several critical issues connected with the pension system. The pension
system is characterised by a very unfavourable dependency ratio that was 82% or
1.21 contributors for every pensioner at the end of 2018 (CBS 2019a). Also, early
retirement has been widespread as the average contribution is 30 years, while only
20% of pensioners have 40 or more qualifying years in 2018 (Ministry of Labour
and Pension System 2018). This is reflected in the financial instability of the system
and the fact that it does not provide basic security in old age. The average pension
equals to 41.78% of average salary, while the EU average is 58%. The at-risk-of-
poverty rate was 19.3% in 2018, but 28.1% for men aged 65 and above, and 31.3%
for women in the same age group. For one-person households 65 years and over
the at-risk-of-poverty was 48.1% in 2018 (CBS 2019b). Expenditure for all types of
pensions amounted to 10.5 per cent of the GDP in 2017, which was a slightly lower
than was the EU28 average (11%), but slightly higher than in many other Central
and Eastern European countries.

The problems associated with pension and employment policies are nicely sum-
marised in the Country Report Croatia 2016 (European Commission 2016) which
indicated that low activity rates are mainly the result of early retirement for men,
while for women family care responsibilities also play a major role. Early retirement
mostly concerns men, and the impact can be seen by the fact that more than half
of inactivity in the age group 40 to 44 years is due to early retirement. For women,
retirement is the predominant reason not to work in the 55 to 59 age groups. It should
be stressed that with 12% of the working age population in some form of retirement,
Croatia tops the EU ranking.

The instability of the pension system is a result of a number of partial and contra-
dictory reforms, which have made the system opaque and confusing: for example,
currently there are 18 different laws that relate to the pension system. This can
be illustrated with attempts to prolong working age before retirement. In 2011 an
incentive to work longer was introduced, through addition of 0.15% for each month
of later retirement. On the other hand, penalties for early retirement were reduced
from 0.34 to 0.15% in 2007 (the election year), which meant that the pensions from
early retirement were only nine% lower than pensions at the statutory pension age,
in comparison with 20.4% difference prior to the reform. In 2011 the size of the
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penalty was changed in relation to the number of contribution years. In 2014 policy
changed again and the penalty varies again from six to 20.4%, however those who
have 60 years and who have at least 41 years of contributions can receive a full
pension, without penalties. Early retirement penalties were also abandoned for those
individuals unemployed for at least two years as a result of the bankruptcy of their
employers. There are few incentives for people to work longer as many laws in the
public sector do not allow individuals (with a few exceptions) to work after the age
of 65. Income tax also favours retirement as an option over working.

InDecember 2018, the Parliament adopted a set of new pension legislation, entered
into force in January 1st, 2019. One of the main aims was to promote gender equali-
sation by standardisation of the pensionable age for both men and women (65 in 2027
and 67 in 2031). Some dispensation measures are also envisaged for early retirement
as well to allow some groups of pensioners to work once retired without a reduced
pension. There have been fierce debates on the proposed measures over the applica-
tion of a different pension formula for pensioners who were covered only by the first
(PAYG) pillar and those who were in the first (PAYG) and second (fully funded) pillar
and which would result in a lower pension for the second category. These debates
ended with the Parliament’s decision to retain a pension model with two pillars, and
with adoption of the pension formula, which would not penalise people who pay
mandatory benefits to the first and second pillars with a lower pension. However, the
opposition to the rise of pensionable age and to gender equalisation was quite strong.
Trade unions organized the collection of citizens’ signatures for holding of national
referendum for cancellation of adopted changes. As the campaign was successful
and trade unions collected much more than needed 10% of voters’ signatures, the
Government gave up and the Parliament again changed the law, by which the pen-
sionable age was again set to 65, and the gender equalisation will happen only in
2030.

Employment Policies

Regarding specific employment policies covering measures such as flexible employ-
ment, training and the creation of good working conditions for older workers, Croatia
does not have any well-designed policy to effectively address these domains.

Recently, flexible employment has been promoted by politicians as one of the
milestones of the future employment and labour market policies. Given that Croa-
tia has one of the strictest sets of employment protection regulations (World Bank
2011; Matkovié 2013; Racié¢ 2013; Kunovac 2014), there was an absence of flexible
employment in the Croatian labour market prior to the new Labour Act.

After a long and intense public debate, the Labour Act was adopted by the Croa-
tian Parliament on 15 July 2014, with the aim to increase the number of people
employed, to create a legal framework that enables employers to develop more flex-
ible business models and to adapt to market demands, while maintaining employee
protection and combating the grey economy. The main amendments were greater
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flexibility in working hours; easier cancellation of employment contracts in certain
cases; encouragement of atypical forms of employment.

In parallel with the new legislation, there has been a rise in the number of various
part-time and precarious jobs in Croatia, especially among young and first-time
workers. According to Butkovi¢‘s and Samardzija’s study (2016), the introduced
changes primarily targeted non-standard types of employment, which contributed
to a further segmentation of the Croatian labour market, widening the gap between
well protected workers on standard contracts and other workers who increasingly face
uncertainty. According to the new empirical research, the majority of employed have
an open-ended contract (71%) and one fifth have a fixed-term contract (21%). “This
is very similar to the Labour Force Survey Results for 2017 which recorded 68% of
workers with open-end contracts and 21% with fixed-term contracts (Butkovi¢ and
SamardZija 2019). Some other studies have also documented different non-standard
forms of employment, such as temporary, seasonal, self-employment etc. (Vukorepa
et al. 2017; Murati 2016; Novakovi¢ 2016). However, besides new forms of fixed-
term work, it seems that other forms of non-standard or precarious work are generally
less wide-spread than in most other EU member states. Statistical data and available
analyses on this topic seem to be insufficient.

Bukovi¢ and Matkovi¢ have explored trends and challenges regarding vocational
education and training (VET) in Croatia (Bukovi¢ and Matkovi¢ 2018). Their findings
point towards several strengths of the Croatian VET system: support for investment,
high level of ownership among VET participants and graduates, widespread (if not
extensive) experience of workplace training, as well as perception of relevance and
quality that is not deviating from the EU average. However, VET in Croatia is hardly
seen by citizens as an attractive or prestigious choice, and is perceived as lacking in
terms of social inclusion and mobility. “Results also indicate strong selectivity and
social stratification between general education and VET tracks. The fact that such
views are shared by many who experienced Croatian VET system makes the matter
even more salient. This is an issue worth addressing, via inclusion/mobility policies,
but those need more sound evidence base” (Bukovié¢ and Matkovi¢ 2018).

Women in the labour market are protected in relation to pregnancy and mother-
hood. There is a statutory maternity leave starting from 28 days before the expected
due date and lasting up to 70 days after birth. After that, parental leave is possible,
for duration of 8 months, or to a maximum of 30 months for twins and for the third
or subsequent child. However, women are frequently discriminated in relation to
their pregnancy or caring needs. Although this is illegal, employers tend to question
women about their intention of having children or they do not renew the contract if
a woman becomes pregnant (Gali¢ and Nikodem 2009).

Health Policies

As stated above, Croatia has a very high number of invalidity pensions, mainly due to
the Homeland war in the 1990s. There are two categories of invalidity pensions within
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the first pillar system—for non-occupational and occupational risks—covering long-
term benefits for those facing permanent loss of work capacity, whether total or
partial (Stubbs et al. 2018). Entitlement to an invalidity pension requires fulfilment
of the following conditions: partial or total disability and completion of the necessary
qualifying period. There has been a change in the law, and from 2014 disability is
assessed based on residual work capacity, involving reassessment every three years.
There is also the possibility of random check-ups.

Pensioners receiving invalidity pensions (including war veterans) made up approx-
imately 25% of the total number of pensioners (Stubbs et al. 2018). There has been a
fall in the number of invalidity pensioners since 2015 which is a result of an admin-
istrative measure introduced in January 2015, whereby all ‘total invalidity pensions’
are to be converted to old-age pensions for all those beneficiaries reaching the age
required for an old-age pension.

The Croatian health system is fiscally unsustainable. For many years, it has accu-
mulated debts and almost every year there are partial health reforms which, unfor-
tunately, have not yet resulted in a sustainable system. Comprehensive reforms are
not yet on the horizon and if ever they occur, it is possible that they could be revoked
under different political mandates.

Debate on Extended Working Life

As described above the opposition to extension of the working life is quite strong,
and public debates do not touch any positive aspect of extension of working life. The
main argument against rising of pensionable age is that the life expectancy in Croatia
is lower than in the EU: for women it is 2.5 years lower, and for men it is 4.3 lower.
The same argument is put against the gender equalisation. The idea to introduce a
possibility to work after 65 (which at the moment is mandatory pensionable age in
public sector) has been also put on hold and not included in the most recent legislation
change.

Conclusion

This chapter has shown that although some data and research exist, in Croatia there
is a large gap in terms of data, research and policies which address issues such as the
working life of older population, active ageing, and the gender and health implications
of extended working life, and the pension system. In parallel with the process of post-
communist transformation and in particular with the process of ‘Europeanisation’,
concepts of active aging, gender equality, quality of the working life and extended
working life have entered the Croatian social and political milieu, but they have so
far not resulted in any clear and effective policies. It is hard to predict if, how, and
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when this can be changed in the future but an important step in this direction is to
provide more data and research, in turn stimulating public debates on these issues.
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Chapter 14 )
Cyprus Gzt

Petroula M. Mavrikiou

Abstract The demographic challenge of an ageing population and the increasing
diversity of working life call for a greater focus and deeper analysis of the opportu-
nities and less favourable consequences of extended working life policies. The 15th
principle of The European Pillar of Social Rights (2017) emphasises that everyone
in old age has the right to resources that ensure living in dignity. However, currently
these rights are not ensured properly, as there are big differences concerning gender,
health, and employment among older adults in many countries. This chapter discusses
the gender and health implications of the extension of working life in Cyprus.

Keywords Extended working life - Reforms - Cyprus pension system - Pension
gap - Health - Policies

Introduction

Extended working life policies have implications for gender and for the health of
citizens at European Union and international levels. Since 2014 the retirement age
in Cyprus is 65 years for both men and women. Early retirement is penalised with
a reduction in the pension for each month until a person reaches the age of 65,
and financed with an additional amount for each month for prolonging working life
until the age of 68. In a country where the General Health System is yet to be fully
implemented (it is expected in March 2020) there is a huge need to make reforms to
improve the working and retirement experiences of Cypriot citizens.

This chapter briefly describes the situation in Cyprus in relation to gender and
health implications of policies introduced to extended working lives. It discusses
the current patterns on gender and employment in Cyprus, the pension system and
pension policies, employment policies to extend working life, policies to reduce the
risk of poverty and the health care system. The chapter concludes with some policy
recommendations.
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Gender and Employment in Cyprus

Cyprus joined the EU in 2004 and the Eurozone in 2008. In 2015, approximately
one third of women were at risk of poverty in Cyprus (European Institute for Gender
Equality 2015). Since Cypriot women continue to act as the primary carers of children
and dependents, they are more likely than men to work part-time, hold lower paid
jobs, have lower social security contributions than men, and usually interrupt their
social security contributions during pregnancy (Statistical Service of Cyprus 2012).
The gender pay gap which is defined as the difference between the average gross
hourly earnings of male and female employees as per cent of men’s gross earnings
was 16.1% in 2011, dropping to 13.7% in 2017 (Eurostat 2018).

The proportion of women working and their characteristics differ significantly
between countries, particularly due to the institutions and attitudes governing the
balance between private and work life which impact on the careers and thus the
pay of women. In Cyprus, even though women overreach men in university degrees,
their working patterns lead to a significant gender pay gap. These patterns include
horizontal and vertical segregation in employment. Key decision making positions
such as management, are dominated by Cypriot men while administrative and support
staff positions are dominated by Cypriot women. For example, at European level,
Cyprus has one of the smallest shares of women occupying higher positions such as
management (21%) (Eurostat 2018). There is also gender segregation in employment.
Professions such as engineering are dominated by men while teaching is dominated
by women. In 2012, 70% of employees working in the education and health sector
were women while only 10% of the employees working in the construction were
women; 72% of the employees working in the transportation and storage industry
were men and 67% of the employees working in other production industries were
also men (Statistical Service of Cyprus 2012). Some other factors that partly explain
the gender pay gap are: education, type of work (full-time or part-time), rate of
employment, marital status and motherhood. For example 15.6% of women in Cyprus
work part-time (compared to 9.1% of men), and 11.3% of women (compared to 10.9%
of men) in Cyprus are unemployed (Eurostat 2018).

Cyprus has one of the highest gender employment gaps for older workers among
the EU member states. In 2010, the employment rate for men was 61.9% and 38.1%
for women. Even though in 2017 the total employment rate was similar to that of
2010, the gender gap in employment rates of 2010 which was 23.8% dropped to 14.8
per cent (Statistical Service of Cyprus 2018). A time series of the last eight years
regarding the employment rate for two age groups by gender is shown in Table 14.1.

Unemployment may be an obstacle to extending working life and maintaining
quality of life. In Cyprus it is generally accepted by public opinion, and also evident
from data, that it is quite difficult for those aged 55—64 to obtain a new full-time
job. In recent publications of the Statistical Service of Cyprus of (2018), in 2017
the average rate of unemployment for women aged 55-64 was 2.98% compared to
7.01% for men.'

! Author’s calculations. Calculations have as a base the total number of unemployed persons.
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Table 14.1 Employment by age between 2010-2017 for older men and women in Cyprus

Age group

55-64 65+
Year Men (%) Women (%) Total (%) Men (%) Women (%) Total (%)
2010 | 619 38.1 56.3 73.7 26.3 12.8
2011 62.4 37.6 54.8 72.1 27.9 11.1
2012 | 61.8 38.2 50.7 71.9 28.1 9.5
2013 60.8 39.2 49.6 73.2 26.8 7.8
2014 | 60.2 39.8 46.9 72.8 27.2 7.2
2015 58.6 414 48.5 70.2 29.8 7
2016 | 57.6 42.4 522 68.4 31.6 73
2017 57.4 42.6 55.3 73 27 7.6

Source Labour Force Survey, 1999-2017. Statistical Service of Cyprus (2018)

In addition, there is a gender gap related to poverty in Cyprus. Nearly three in
ten women are at risk of poverty or social exclusion This can be partly explained
by women’s lower lifetime earnings, due to caring responsibilities and due to their
greater propensity to work part—time (Statistical Service of Cyprus 2017; European
Institute for Gender Equality 2015: 33).

Until 2013, Cyprus was prospering, with the Services and Tourism sectors provid-
ing the main income of the country. The shocking financial crisis of 2013 completely
changed the lives of Cypriots, as many people lost their jobs, and many middle class
employees in Cyprus lost a high percentage of their life earnings due to the bail in? of
major banks. Nowadays, the crisis which significantly affected the public and bank
sector where women are mainly employed, is declining and, after six years, Cyprus’s
economy is growing at a steady pace.

Pension System and Pension Policies

The first Social Insurance Scheme in Cyprus was introduced in January 1957 and
it compulsorily covered all employees, with the exception of certain categories of
agricultural workers. The self-employed and those workers exempted from compul-
sory insurance were given the right to be insured voluntarily. In 1980, a major reform
introduced an earnings related insurance, replacing the previous scheme of flat rate
contributions and benefits. Currently, there is only one Social Insurance Scheme
(General SIS) where current contributions finance current pension expenditure—a

2 A bail-in is the rescue of a bank that is on the brink of failure where creditors and depositors take
a loss on their holdings, as opposed to a bail-out, which involves the rescue of a bank by external
parties, typically governments that use tax-payers money.
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pay-as-you-go (PAYG) scheme-which covers all employed and self-employed peo-
ple in the area controlled by the Republic of Cyprus (Social Insurance Services of
Cyprus 2018).

The pension system in Cyprus currently comprises of three pillars: a General
Social Insurance Scheme (GSIS), a compulsory earnings related scheme which cov-
ers every person gainfully employed in Cyprus, both in the public and private sec-
tor, including self-employed; the Social Pension Scheme, an income-tested scheme,
which covers residents of Cyprus with no or low pension income (e.g. housewives);
and Occupational Pension plans, which provide supplementary pensionable benefits
to their members such as the Government Employees Pension Scheme, the Semi gov-
ernment Sector Employees Pension Schemes, the Voluntary Provident Funds, and
other similar collective arrangements. The old age pension is payable at the statutory
pensionable age of 65 for both men and women for both the private and the public
sector, provided that the person has been insured for at least ten years and given other
requirements.

Until 2013, the rate of contribution, for employees working in the private sector,
was 17.9% on the monthly wage and was divided into 6.8% contributions paid by the
employer, 6.8% paid by the employee and 4.3% paid by the State. For self-employed
people the contribution was 16.9% of expected income: 12.6% was paid by the
self-employed and 4.3% by the State. It is worth noting that until 2013, public and
semi-public sector employees had no or very little contribution to the pension scheme
as most of the contribution was paid by the State. Since 2014, contribution rates for
private sector employees, increased to 20.2% on the monthly wage, divided into 7.8%
paid by the employer, 7.8% by the employee and 4.6% paid by the State. For self-
employed people the rate of contribution is 19.2% on the expected income: 14.6% is
paid by the self-employed and 4.5% by the State. Newcomers in the public and semi
government service were affected negatively as their contribution is currently the
same as the private sector, 7.8% for those employed after 2011, while for permanent
public sector employees, the contribution is still 3.95% for those employed before
2011° (European Commission DG for Employment, Social Affairs and Inclusion
2018a: 123).

The gender gap in pensions is around 37.2% for pensioners aged 65-79 in the
EU-28. In Cyprus, the pension gap reaches 48.7% for the 65-9 age group, one of the
highest gaps in Europe. This gap may be attributed to the various inequalities that
women are facing during their working life: as mentioned before Cypriot women
continue to act as the primary carers of children and dependents; they are more
likely than men to work part—time; they hold lower paid jobs; they have lower social
security contributions due to the gender pay gap; and they usually interrupt their
social security contributions during pregnancy (Statistical Service of Cyprus 2012).
These factors are cumulative and they have an effect on women’s pensions.

30n the 1st January 2019 all employees’ contribution increased by 0.5%.
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Pension Policies to Extend Working Life

In the last five years many pension reforms were introduced due to the financial crisis.
In an attempt not only to extend working life, but also to secure the Social Security
fund for the current and future generations, in 2013 pensionable age increased for all
employees to 65 years for both men and women and early retirement was penalised for
all workers to discourage early retirement. Early retirement, before the age of 65, is
penalised with 0.5% reduction in the pension for each month until the person reaches
the age of 65. For example, for someone who retires at the age of 64 (12 months before
the age of 65) s/he will experience a monthly reduction of six per cent from her/his
expected pension. At the same time, there are financial incentives for prolonging
working life until the age of 68. Postponement of pension entitlement comes with
the benefit of increasing pension by 0.5% for each additional month of postponement
(European Commission DG for Employment, Social Affairs and Inclusion 2018a).

Employment Policies to Extend Working Life

Currently there are no specific employment policies to extend working life targeting
old employees. Protection from discrimination on the grounds of age is only covered
by the right to equal treatment in employment as described by the Equal Treatment
in Employment and Occupation Law of 2004 (L. 58(I)/2004). The Law harmonises
the Directive 2000/78/EC and establishes a general framework for equal treatment
in employment and occupation (Department of Labour and Equality Authority,
Ombudsman 2018). This Law covers the industrial relations in both the private and
public sector, and aims to fight discrimination on the grounds of age in terms of:

Access to employment, self-employment and work.

Selection criteria and terms of recruitment, in all sectors of activity and on all
levels of professional hierarchy, including professional development.

Access to all types and levels of vocational orientation, training, further education
and reorientation, including the acquisition of practical and professional experience.

Working conditions and terms of employment, including terms of dismissals and
emoluments.

Membership and participation to employees or employers organisations.

Policies for Reducing the Risk of Poverty in Cyprus

Policies for reducing the risk of poverty are focused on the population age group
of 65 years and over, families and other vulnerable groups. The old age pension is
payable to an insured person who reaches the pensionable age of 65 and satisfies
the relevant contribution conditions. If the person satisfies certain stricter insurance
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conditions then s/he is entitled to old age pension at the age of 63. For example
miners, the only special arrangement for workers in hazardous/arduous occupations,
can receive a pension at the age of 63 provided they have worked in a mine for at
least 3 years, and they are also entitled to a one month reduction in the retirement
age for every 5 month period they worked in a mine on condition that they are no
longer engaged in that activity. They may not, however, retire before the age of 58
(European Commission DG for Employment, Social Affairs and Inclusion 2018b).
If an insured person has reached the age of 68 but does not satisfy the insurance
conditions for a statutory pension, s/he is entitled to a statutory lump sum instead of
a pension if s/he has attained actual basic insurance of at least six insurance points*
and 312 weeks have elapsed since the week of commencement of insurance.

For many decades and especially before 1974 many women were not in paid
employment. They used to work in the fields without any salary or worked unpaid in
the home. For those women who did not contribute to the Social Insurance scheme
and who are not entitled to any other benefit after the age of 65, are entitled to
the Social pension. Any person who is not entitled any source of pension or other
similar payment and whose monthly amount is equal to or greater than the monthly
amount of the social pension is entitle to the social pension. Currently the monthly
amount paid for the social pension is €334.62 for 13 months. Table 14.2 shows a
breakdown comparison on the beneficiaries of minimum and social pension aged 65+
between men and women for 2013 and 2015-2017. The table shows very clearly that
the percentage of women who receive either minimum pension or social pension is
much higher than the respective percentage of men.

In addition, the Guaranteed Minimum Income (GMI) is a financial benefit which
is provided to all persons and/or families with income below a minimum threshold
and increases with the size of the recipient unit. Currently, the level is set at €480
per month for a single person.

Many Cypriots consider their Provident fund as a mean to secure their retirement
years, and pay their loans when they retire. The provident fund in Cyprus is one of the
three pillars of the Social Insurance scheme; it is mainly provided by organisations
and businesses in the private sector; is financed by contributions from employers

Table 14.2 Share of recipients of minimum income benefits in the population aged 65 and over by
benefit (2013 and latest available data)

Beneficiaries aged 65+ as % of | Beneficiaries aged 65+ as % of
total population 2013 total population, latest data
from year 2015-2017
Men Women Men Women
Minimum pension 16.5 30.6 13.8 28
Social pension 0.9 24.9 0.8 22

Source European Commission DG for Employment, Social Affairs and Inclusion (2018c)

4An insurance point is the result arrived by converting real and assimilated insurable earnings to
insurance points.
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and employees and is considered a Supplementary pension scheme. Employees may
decide according to collective bargaining to pay voluntary contributions for a pri-
vate pension. The beneficiary usually receives the private pension as a lump sum
payment at her/his retirement age or by monthly instalments in addition to the state
pension provided through the General Social Insurance Scheme (GSIS). Private sec-
tor workers and private employers contribute equally and fairly to the social insurance
scheme even though the private sector is paid less than the public sector in Cyprus.
The pensions of the private sector worker will always be less than those of the pub-
lic sector, complementary and voluntary schemes such as the provident funds help
sustain the retirement income of people working in the private sector. According to
administrative data, there were 1959 registered provident funds in 2014, of which
approximately 41% have fewer than 10 members, 46% between 10 and 100 members
and 13% have more than 100 members (European Commission DG for Employment,
Social Affairs and Inclusion 2018a: 124). With the aim of strengthening and forti-
fying the sector, a new independent Single Supervisory Authority for Insurance and
Occupational Pensions is to be established that will emerge from the consolidation
of the two existing supervisory agencies, the Director of Social Insurance and the
Ministry of Finance. Unfortunately, no gender breakdown statistical analysis exists
for this type of pension.

Few policies directly target the reduction of the risk of poverty and the improve-
ment of women’s lives in Cyprus. These policies are usually associated with family
e.g. maternity leave and rights. These rights comprise 18 weeks of maternity leave
with possible extension under certain criteria, special rights for breastfeeding, pro-
tection of the rights of pregnant workers (and of adoptive mothers) when returning
to work, and criminalisation of the dismissal of a pregnant worker (or/and adop-
tive mother). In addition to maternity leave a monthly allowance payable during the
maternity leave period of 18 weeks is provided for pregnant women. In 2017, the
Parliament of Cyprus voted on legislation introducing paid paternity leave for new
fathers who may apply for two consecutive weeks’ paid paternity leave during the
first 16 weeks from the week of the birth or adoption of the child. Also a maternity
lump sum amount is given to all women who have given birth while living in Cyprus,
provided that she is a legal resident of Cyprus and that she or her husband fulfil their
social insurance obligations. A widow receives a monthly payment provided she
was living with her husband at the time of his death. Since 2018, a widower who
is permanently incapable of self-support and maintained by his wife is entitled to
pension. In addition, for those who legally reside in Cyprus and whose resources are
insufficient to satisfy their special needs for care, the state provides homecare or long
term care. Social Welfare Services employ carers who visit older people in need of
care at their own premises and provide services according to their needs. Carers can
also be employed by Community Councils or may be self-employed. The salary of
the carers is paid by the state. Homecare service provides personal hygiene, house
cleaning, washing of clothes, cooking, payment of bills, shopping, etc. When older
people’s individual needs cannot be met on a 24 h basis by their family or other
supportive services, Social Welfare Services place older people in governmental,
community or privately owned residential homes (Social Welfare Services 2014).
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Finally, unemployed people receive benefits from the Unemployment Scheme
if they lose their job. This scheme stipulates that a person aged 16-63 employed
in the Republic of Cyprus, or aged 64—65 but not eligible for the old age pension,
may receive a weekly payment of 60% of their average weekly earnings based on
contributions paid in the preceding year. However, self-employed people are not
entitled to unemployment benefits.

Healthcare and Policies

In 2013, the Convention on the Elimination of All Forms of Discrimination against
Women and the Committee on the Elimination of Discrimination against Women,
among others urged the Republic of Cyprus to:

‘Ensure universal access to health care and services for all women, with particular
attention to migrant and elderly women, as well as the swift implementation of the
National Health Insurance System’ (United Nations 2013)

On November 10th 2017, Cyprus ratified the Council of Europe Convention
on preventing and combating violence against women and domestic violence, also
known as the Istanbul Convention. According to the last national survey on gender
based violence, the levels of domestic violence against women in Cyprus is 28%
while the age group which is at the highest risk is between 45-65 years (Mavrikiou,
Apostolidou and Parlalis 2014).

The absence of a general health system and the lack of universal care, has impacted
negatively the access to health care services for low income groups, women and
especially older women. After decades of fruitless efforts, on the 1st of March 2019
all employees in Cyprus have started to contribute to the first phase of the General
Health System with a flat contribution of 1.7% covering only out-of-hospital care, a
contribution to be gradually increased to 2.65% by 2020 to also cover in-hospital care.
The GHS has set a maximum annual amount of co-payments for each beneficiary
in order to protect vulnerable groups (e.g. low income persons and/or persons with
increased needs in medical care) and safeguard unhindered access of the population
to the necessary healthcare services. The maximum annual amount of co-payments
will be €75 for the recipients of the Guaranteed Minimum Income, low income
pensioners and children up to the age of 21, and €150 for the rest of the population
(General Health System 2019).

Through the implementation of the General Health System every Cypriot citizen,
based on the principles of social solidarity, justice and universality, both in regards
to contributions and coverage, should enjoy lifelong, equal and unhindered access to
high quality healthcare services, regardless of gender, age and class.



14 Cyprus 213

Debate on Extending Working Lives

The issue of extending working lives in Cyprus with all its consequences, is solely
a political discussion rather than an academic or research issue, and started with
the financial crisis of 2013. The discussions are mainly between the government,
the political parties and the affiliated trade unions. Trade Unions and social part-
ners (mainly the left) ask for the state to implement Social EU directives, to design
a national strategic plan for combating poverty and inequalities, to make a fairer
distribution of wealth, to implement a fairer taxation system, to eliminate the gen-
der pay gap, to treat men and women equally and to take positive measures for
reconciliation of family and work life. Currently the media in Cyprus do not pay
attention particularly to extended working life. Only occasionally newspapers and
social media mention policies to extend working life. On the other hand though, the
General Health System, lower paid pensioners and quality of life rank almost always
first among newspaper headlines. However, political debates have never incorporated
the element of gender in any discussion.

Policy Recommendations

Demographic changes and massive reforms in the pension system of Cyprus due
to the economic and financial crisis of 2013 pushed Cypriots to work longer. To
maintain a high quality of life during the working life of the Cypriots but also to live
with dignity during their pension years, policy makers should consider ways to:

Minimise gender inequalities in the labour market and bridge the gender pay gap.

Improve further the financial incentives for prolonging working life until the age
of 68.

Reform the retirement paths of various vulnerable occupational/employment
groups that have not been addressed in a comprehensive manner.

Narrow the gender pension gap and mitigate the effect of labour market
inequalities on pensions.

Reform the third pillar of the pension system (occupational pensions) and better
governing of the occupational pension funds in a way that will promote adequacy,
sustainability, safety and transparency.

Provide affordable childcare or long term care services that may increase the
number of female entrepreneurs or improve women’s access to private sector labour
market and leadership.

Promote further research and alternative angles in order to understand the issue
of gender, health and extended working life in Cyprus.
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Martina Rasticova, Monika Bédiova, Jana MikuSova, Aneta Krejcova
and Jiri Cerny

Abstract Ever-extending lifespans and low birth-rates (about 1.5 child per woman)
contribute to the ageing of Czech society. By 2060, it is expected that just over one
third of the Czech population will be aged 65 or over. By the 2060s, Czechs will be
expected to retire at age 69 or later. Even with later retirement, the percentage of
people entitled to an old-age pension will increase so that by the 2050s, approximately
28% of people may qualify for an old-age pension, compared with today’s 20%.
Changes in demographic composition will also influence other indicators: the average
age around 2050 might be between 48-50 years, about ten years more than now.
Politicians, managers and society leaders aim to find ways to successfully face this
demographic challenge and enable everybody to have a sufficient level of economic,
social, and health care provision. Most crucial in the near future is the adaptation
of employment policies and pension reform. This chapter describes the situation
regarding the employment of people over 50 years in the Czech Republic, research
focused on extending working life, employment policies and characteristics of the
pension system, paying special attention to gender differences.

Introduction

Czech social policy after 1989 has been affected by changes in the political scene and
the new institutional rules accompanying that transformation. Although the Czech
Republic’s economy has been heavily transformed, structural unemployment could
not be improved due to the inefficiencies of public institutions and public employ-
ment services (PES). The reform of these institutions is among the priorities of the
European Employment Strategy (EES). From the ‘European’ perspective, the con-
tribution of EES to the structure and quality of European social policies is entirely
positive. In the Czech Republic, it is so mainly for promoting and accentuating the
need of reform measures towards achieving the goals set in the national action plans.
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Although this recognition has not yet been followed by the necessary measures to
accomplish those goals, such as providing job opportunities for older workers, the
EES or the Czech employment strategy must be credited for its proactive stance in
acknowledging problems of the labour market.

In the 1990s, employment policy in the Czech Republic was determined by the
economic transformation. Among the main problems were low regional and profes-
sional labour mobility, badly targeted social benefits, heavy taxes, and non-existence
of lifelong education. Also, the structural inconsistency of the demand and supply
of labour played its role, resulting in growing unemployment. During that period,
employees aged 50+ were not directly endangered by structural unemployment, as
they were not among the most disadvantaged groups because older workers could
opt for early retirement. The situation became worse only after parametric changes to
the pension system that included early retirements being penalised with lower ben-
efits and retirement ages being increased. Handicapped older workers and members
of other disadvantaged groups who were less qualified joined the ranks of the long
term unemployed. More recently, the 50+ group has contributed substantially to the
unemployment rate, despite some signals of increased employment.

In the 55-59 age bracket, the unemployment rate reached 10.5% by the end of
(2013) (76,400 unemployed) and was high also in the 50-54 age group (63,700
unemployed). For comparison, in 2008, the unemployment rate for the 55-59 age
group was 7.5%. Increased participation of older workers in the labour market in
recent years may reflect the increasing retirement age. Another possible factor may be
older Czechs’ worse living conditions, resulting from the economic crisis. Individuals
may face a number of other factors that undermine their ability to be employed at older
ages such as lower education, health handicaps, and perceived lower adaptability to
the changing conditions. Despite decreased job performance (in some instances) and
the need to provide family care, older people in the labour market face an insufficient
menu of flexible working arrangements, particularly part-time jobs. The position of
older workers is also made more insecure by the stereotypical views of employers,
who automatically assume worse performance, implying less willingness on their
part to invest in the personal development of older workers (Czech Statistical Office
2013).

Research Regarding Older Employees in the Czech Republic

Quantitative research findings suggest that many in the 50—64 generation of the Czech
Republic are now trying to stay in the labour market until the retirement age, mostly
because of financial reasons and due to fears of difficulties in looking for new jobs
(Simandlova 2014). It is more difficult to find a new job in the 50+ age bracket. In
the study by Simandlova half of respondents aged 50-64, once unemployed, were
unemployed for longer than one year; this category also included people who had
been looking for jobs for over three years. In 2012, 22.7% of long-unemployed
people were in the 55+ age group. Unemployment and long-term unemployment
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are also among the main reasons for early retirement, chosen mostly by those who
would otherwise have major difficulties finding jobs and those with hard manual
jobs. While two thirds of men working aged 55-59 still work, less than one quarter
of 60 and 64 years are employed. Half of women aged 55-59 are already retired. On
an international scale, the Czech Republic has the third highest percentage of people
aged 50-64 who are already retired. Generally, early retirements are unfavourable
for many individuals because of pension cuts and limited opportunities for income
alternatives, presenting no solution to the situation of older people with difficulties
in finding jobs at pre-retirement ages due to insufficient income. Forty per cent of
respondents of the 50-64 age bracket said being laid off was the reason for early
retirement, which makes losing a job the most frequent reason for early retirement.
Other reasons include early retirement with extraordinary severance packages (29%)
and bad health conditions (17%). Only 4-5% of respondents said that they retired
early because they wanted to enjoy life more or spend more time with their families
(See Fig. 15.1). This seems to disprove the myth that people retire early to ‘tend
their gardens and enjoy their grandchildren’. Usually, Czechs retire early because of
being laid off and being unable to find a new job (Fig. 15.1).

The respondents often said continuing work became a problem due to combined
reasons such as age with bad health condition added or age and gender plus other
combinations. Fewer than three quarters of respondents are without health problems
limiting their performance (see Fig. 15.2). Thus, it may be difficult to find a job, say,
for people living on partial disability pension, who might welcome a part-time job.

Bad health status of family member or friend Il 2%
To be able to spend more more time with his/her family mm 4%
To enjoy his/her life . 5%
Fulfilment of requirements for retirement benefits I 10%
Bad health status TG 17%
The offer of an early reteirement GGG 29%
He/she was dismissed GGG 40%
0% 5% 10% 15% 20% 25% 30% 35% 40% 45%

Fig. 15.1 Reasons for retirement in the Czech Republic. Source Simandlova (2014)

Complete permanent invalidity 7%
Partial permanent invalidity 9%
I have health limits, however, no disability 12%
| have no health limits 72%

0% 10% 20% 30% 40% 50% 60% 70% 80%

Fig. 15.2 Health reasons diminishing chances of finding a job. Source Simandlové (2014)
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The problem is that, generally, part-time jobs are few and poorly paid (Jouza 2017).
According to the research, the potential solution of finding a part-time job is scarce
for the 50-64 age bracket. Not only is there a current shortage of part-time jobs,
but also wages are poorer than those of the full-time jobs, despite the same work
(Jouza 2017). Additionally, the 50+ generation is sometimes dubbed the ‘sandwich
generation’ because its members still have dependent children and have to care for ill
parents or partners. Such carers are then in a difficult situation, finding it complicated
to establish work life balance.

The loss of a job by an older person is regarded as a very negative life. Such
experiences are corroborated by results from a quantitative enquiry, with 94% of the
respondents seeing the loss of a job at a pre-retirement age as a major problem and
84% saying it is very difficult for people over 50 to find a new job. Further, seniors do
not feel that the younger people appreciate their wisdom event (Simandlova 2014).
See Fig. 15.3.

Many employees in the Czech Republic are latently or even explicitly discriminat-
ing against older workers. According to some research in the Czech labour market
(STEM 2007), this is mainly age discrimination (see Fig. 15.4). Nine out of ten

Young ones appreciated the wisdomof the old ones |

Nowadays, young ones are prefered I

Only hardly, people over 50 will find a job |
Nowadays, computer-related knowledge is a key skill o
Loosing a job in a pre-retirement age .

0% 20% 40% 60% 80% 100% 120%

| agree ®m|donotknow ™I disagree

Fig. 15.3 Stereotypes and external barriers in the labour market according to Czech seniors in the
age group 50—64. Source Simandlova (2014)

AGE s 7 s s 40% 11% 2%
PREGNANCY OR MATERNITY nssoy;m— 45% 20% 5%
HEALTH STATUS, HEALTH DISABILITY nmpaymmms: 49% 24% 4%
RASE OR ETHNICITY 6y 43% 35% 6%
GENDER  memg79smm 39% 35% 9%
FAMILY STATUS mepgysmm 36% 36% 15%
NATIONALITY, CITIZENSHIP 169t 31% 48% 15%
SOCIAL ORIGIN OR PROPERTY agsmm17% 43% 36%
SEXUAL ORIENTATION  49sm12% 45% 39%
POLITICAL ORIENTATION, POLITICAL ACTIVITIES 4%™12% 41% 43%
RELIGION OR FAITH 2967% 39% 52%
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mVERY OFTEN mOFTEN = SELDOM © EXCEPTIONALLY

Fig. 15.4 The reasons for discrimination in the Czech Republic. Source STEM (2007)
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citizens (87%) believe that people are often or very often put at a disadvantage on
the grounds of age. According to age management researchers, age discrimination
begins to be focused on the overall presence of age stereotypes and myths of age
(Roscigno 2007; Rasticova and Kolafova 2015).

Age Management and Senior Education in the Czech
Republic

Qualitative enquiries provided by Czech researchers from Alternative 50+ were try-
ing to find out whether the employers work with the concept of age management
(AM). Their findings showed that the majority of respondents (86%) work with AM
in some way; only 14% said that they did not work with such a concept (Simandlova
2014).

Despite age discrimination, older employees are also characterised as having
more loyalty and less pay requirements (Rasticova and Koldfova 2015). Regarding
intergenerational cooperation, research results showed that cooperation with an older
colleague is most convenient for employees of an age-mixed team; surprisingly that
is least convenient for those in older teams which consists of the majority of older
employees. This result needs further qualitative inquiry to better understand the
arguments for and against cooperation with older employees in teams with different
age composition. In keeping with the theory of management diversity, it appears the
most resilient and, potentially, the most efficient working team is an age-mixed one
(Rasticova and Pohankova 2017).

Rabusic (2006) provided a study focused on participation of the older Czech
population in adult education activities based on a representative survey of adult
education in the Czech Republic. Adult education, including senior education, is an
important feature of knowledge society and another factor aimed at making older
Czechs more active in the labour market. Data from RabusSic’s survey also show that
22% of older Czechs participated in courses concerning their occupations, language
and computer skills courses, courses in personality development and leisure-time
activities, and educational activities concerning civic life. The same share of the
population planned to attend a course in the next year. The participation of older
Czechs in continuing education depends on their already achieved level of education—
the more educated the individual, the higher his/her contemporary participation.
Whether older Czech people will participate similarly in the near future then depends
significantly on whether they have already participated in the past (the correlation
between past participation and intended participation in the near future is 0.69) (ibid).
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Policies Regarding Late Employment

Development of Passive Employment Policy (PEP)

Passive employment policy in the Czech Republic focuses on reducing the con-
sequences of unemployment through financial benefits during the unemployment
period. Since 1997, the unemployment rate has increased sharply. Due to the struc-
tural imbalance, which does not take into consideration different groups of the unem-
ployed, the long-term unemployment (lasting 612 months) has afflicted mostly
low-qualified workers, graduates with no previous experience, single parents with
children, disabled people, etc. Consequently, passive unemployment spending has
been increasing, not only because of the increased average value of monthly benefits,
but also due to the increasing numbers of job-seekers participating in qualification
training courses (eligible for a requalification benefit). According to the Employ-
ment Act of (2004), workers till the age 50 receive unemployment compensation
for five months, older workers aged 50 and above require special arrangements
regarding job mediation, so the unemployed in the 50-55 age group receive unem-
ployment compensation for eight months while those older than 55 years receive it
for 11 months.

Active Employment Policy (AEP)

Active employment policy is a collection of measures to ensure the maximum pos-
sible employment. Active employment policies (AEP) are pursued by the Ministry
and the Public Employment Office (PEO) cooperating with other entities as needed
given the situation in the labour market. The PEO tools are: qualification training
courses, investment incentives (financial assistance to employers), community ser-
vice, socially useful jobs, bridging allowance (to a self-employed person who is no
longer a job seeker and who has been paid an allowance, serving as compensation for
the operational costs incurred and paid in the period for which the bridging allowance
is given), training allowance (received by the employer hiring a job seeker who is
under special surveillance by the PEO), business plan change allowance (for an
employer who, due to a changing business plan, can no longer offer to employees
the weekly working hours as agreed), consultancy, support for the employment of
disabled persons, and targeted programs to lower unemployment.

Since the very beginning, the main purpose of the AEP has been to keep the
unemployment rate low. However, the finances allotted to the AEP have steadily
declined in favour of passive compensation for incomes.

Pension system

The Czech pension system consists of a public pension scheme and a mandatory
funded private scheme with voluntary entry. The public pension scheme has a basic
element and an earnings-related part calculated according to a progressive formula.
Currently, the pension scheme covers all the needs of Czech retirees; the risk to
sustainability from the ageing of the Czech population emerges rather in the longer
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term after year 2035 (see e.g. Bezd€k et al. 2003, who investigated fiscal implications
of ageing in the Czech Republic), so further measures should be welcomed.

Two parts of the Czech pension system

The first pillar is the mandatory basic pension insurance, defined by benefits (DB) and
funded on a running basis (pay-as-you-go = PAYGO). The system is universal and
provides for all economically active individuals; the legal regulation is the same for all
the insured persons, there are no industry-specific schemes except for some variations
in the so-called power sectors (e.g. soldiers, police, customs officers, firefighters).
The pension from the basic pension insurance is drawn by more than 99% of the
Czech population whose age is higher than the retirement age (currently set at 65).

Additionally, there is a voluntary complementary additional pension based on a
defined contribution plan, in which employer, employee or both make contributions
on a regular basis. The additional pension can be considered, according to EU termi-
nology, the third pillar of the pension system. The third pillar also includes products
offered by commercial insurance companies—particularly life insurance. Pensions
granted from the third pillar so far represent only a negligible portion of incomes of
the retired. The second pillar, which is usual in EU member states (employer pension
schemes), is absent in the Czech pension insurance system.

Until the end of 2012, the pension system in the Czech Republic rested upon two
basic pillars: the first PAYGO pillar, with resources for the pay-out of state pensions
generated from mandatory payment of pension insurance by persons and employers
at a total of 28% of gross earnings; and the third pillar, voluntary individual pension
insurance with state contribution, and the possibility of tax breaks and employer
contributions. As of January 1 2013, pension reform has ushered in changes to the
mandatory first pillar and transformation of the voluntary third pillar, in terms of
taxation and state allowances.

Types of benefits and components of each pension

The following pensions are provided from the basic pension insurance: old-
age (including the so-called early old-age pension), disability, widow and widower,
and orphan. Components of each pension are a basic assessment (which is a fixed
amount identical for all types of pensions, regardless of the insurance duration and
income) and a percentage assessment based on the insurance duration and income.
Both employers and employees share contributions.

Periods of earnings-related unemployment insurance are credited in the pension
system. The duration of unemployment insurance entitlement varies with age: five
months up to age 50, eight months from 50 to 55 and 11 months for over 55s. In
addition, up to three years spent unemployed without entitlement to unemployment
insurance are also credited (but only one year of unemployment without benefits
before the age of 55 is credited). The unemployment period used for the pension
calculation is reduced to 80%, meaning that if an individual had five years’ unem-
ployment over their career, this would count as four years for pension purposes. If the
unemployment period is in the decisive (reference) period for the average assessment
base calculation, this period is excluded from the calculation and only the income
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from which the premium is paid is used. Unemployed are people who have no job
and at the same time they are older than 15 years, actively searching for a job, ready
to start working within 14 days (except students, mothers on maternity leave, parents
on parental leave, etc.)

If conditions which entitle a person to several pensions of the same type have been
met for payment of old-age pension or disability pension, then only one type of the
pension will be paid, specifically the higher one. If conditions have been met which
entitle a person to old-age or disability pension and to widow or widower pension or
orphan pension, then the higher one shall be paid in the full amount and one half of
the percentage assessment shall be paid from the other pensions, unless the Act on
pension insurance establishes otherwise.

Qualifying conditions with respect to gender and earnings-related

The standard retirement age is gradually being increased by two months per birth
cohort without any upper limit for men (and later on for women too). The pension
eligibility age for women is increased by four months and from 2019 by six months
to be unified with men (fully for individuals born in 1975 at the age of 66 years and
eight months). A minimum required 25 years’ coverage will be gradually increased
to 35 years, by one year per year from 2010. However, people with 15 years’ coverage
(gradually increasing to 20 years) can receive a pension from an age five years higher
than standard retirement age for males the same year of birth.

The earnings-related pension gives 1.5% of earnings for each service year. The
earnings measure currently averages across all years starting from 1986, but it will
gradually reach lifetime average. Earlier years’ earnings are indexed by the growth of
economy-wide average earnings. There is a progressive benefit formula, under which
income thresholds are applied to reduce average career earnings into the calculation
basis.

There are credits for labour-market absences during periods caring for children up
to four years old (or older in case of severe disability). These years are then ignored
in the calculation of earnings for pension purposes so that these absences do not
reduce the assessment base (this approach is used for all non-contributory periods).

It is possible to retire three years (increasing in the future to five years, but no
earlier than age 60) before the standard retirement ages subject to 25 years’ coverage,
increasing in line with general qualification conditions to 35 years. In the case of early
retirement, the total accrual factor (i.e. number of years of contributions multiplied
by the accrual rate) is permanently reduced. It is also possible to defer claiming
the pension beyond the normal pension age; in this case, the total accrual factor is
increased. There is no additional pension accrual for deferred retirement. It is also
possible to combine pension receipt while continuing to work.
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Debate

The debate about the pension system is developing. In 2007, it took place between
two extremes: on the one side, there was a relativist approach according to which it
was enough to make merely cosmetic changes to the pension system. On the other
side, there were radical proposals for privatisation of the pension system based on
mandatory pension funds.

Political parties competed in presenting proposals for a change of the current
system, which was generally regarded as unsatisfactory. While the Civic Democratic
Party presented a concept of equal pensions (flat state pension), the Czech Social
Democratic Party recommended the Swedish model.

Currently, the debate is focused on setting a fair pension insurance for all regard-
ing their gender and other possible inequalities, which would take into consideration
also different lifecourses and career opportunities of different groups of people. This
debate was started in 2019 by the Czech Minister Maldcovd, who is a member of
the Czech Social Democratic Party, who also appointed a new ‘Commission for Fair
Pensions’. Members of this commission are policy makers from all parliament parties
as well as researchers and academicians dealing with pension and extending work-
ing life topics. The debate includes also the discussion regarding flexible working
conditions, gender pay gap and differentiation of pensions according to different job
characteristics. A significant part of the debate focuses on income into the pension
system, proportion of wages and pensions, and professional merit.

Conclusion

Czech social policy after 1989 was influenced by the changing political situation.
Low regional and professional labour mobility, badly targeted social benefits, heavy
taxes, and the lack of lifelong education were among the major problems. Also
the structural imbalance of labour supply and demand played its role in shaping the
potential for extended work to older ages. Initially, the 50+ workers were not directly
threatened by structural unemployment, nor were they among the most disadvantaged
groups, mainly due to the option of early retirement. The sustainability of the pension
system started to turn for the better as a result of the changes in the pension system
parameters (early retirements being penalised and retirement age increased). The
growing participation of older workers in the labour market is obviously encouraged
by the increasing retirement age, lower economic situation of retired Czechs, and a
number of combined factors such as lower education, health handicaps, and perceived
low adaptability to the changing conditions among older people.

The Czech Republic emphasises active employment policy. The AEP may result
in keeping older workers in employment longer by offering qualification training
courses enabling a change of profession, or by offering them a change of employment.
The AEP has tools, discussed earlier, that may also support older workers’ extended



226 M. Rasticova et al.

employment. Unfortunately, the AEP has, so far, not taken into consideration the
insufficient willingness of the employers to employ elderly workers.

However, this particular situation of an aging work force concerns almost all
advanced countries, and also brings a number of positives and hopes for the future.
For the first time in human history, people have a realistic chance of living a long life
in relatively good health. Worries about the economic burden and disharmony of the
labour market due to the ageing of population as a challenge can provide inspiration
for research, enquiries, and detailed analyses of policies and practices that could
address such challenges. One of the avenues of research opening up is concerned
with equal opportunities, focussing on the detection and elimination of explicit and
latent forms of ageism. Next a redefinition will be necessary of productivity theo-
ries with respect to the new challenges to production and individual lives affected
by automation, digitisation, robotisation, and artificial intelligence. Concerning the
setting of employment policies and policies related to retirement timing, a resetting
will probably be required of the present redistribution system.
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Chapter 16 )
Denmark Checkfor

Per H. Jensen

Abstract This chapter discusses the preconditions for high and rising female labour
force participation rates among older workers in Denmark, marked by a highly devel-
oped welfare state and flexible labour markets. Main findings are that changing labour
market practices of older women are conditioned by economic and symbolic stim-
uli encouraging older workers voluntarily to prolong their working life as well as
measures combatting exclusionary mechanisms in the Danish labour market.

Keywords Employment - Gender - Older workers * Pension system + Labour
markets - Work life quality

Introduction

Denmark is a prototypical egalitarian, Social Democratic and women friendly wel-
fare state. For decades, Denmark has also been among the EU countries exhibiting
high employment rates among older workers. Between 2000 and 2017, the employ-
ment rate among workers 55-64 years of age grew from 56 to 69%. Employment
rates among older women has increased substantially; from 47% in 2000 to 65 in
2017. Among EU-28 countries in 2017 only Sweden, Finland, Lithuania, Estonia
and Germany had older women’s employment rates similar to Denmark (Eurostat
n.d.-c).

Growth in employment among older workers in Denmark between 2000 and 2017
has occurred in a relatively favourable economic environment. Before the financial
crises (i.e. 2000-2009) the overall unemployment rates varied between 3.4 and 5.5%.
Unemployment peaked in 2011 at 7.6%; afterwards unemployment decreased to
5.7% in 2017 (Eurostatn.d.-a). Overall, the Danish economy did not suffer as severely
from the financial crisis when compared with many other countries.

The Danish welfare state also helps to facilitate work life balance for women
aged 55-64. Routine access to high quality child and eldercare institutions means
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that women can participate in paid employment rather than provide unpaid care to
grandchildren or frail elder parents or partners (Frericks et al. 2014).

Although Denmark represents a Social Democratic welfare state, for decades the
Social Democratic Party has had limited control in government. Between 2000 and
2011 the government was led by the Liberal Party; between 2011 and 2015 by the
Social Democratic Party, and since 2015 the government has again been led by the
Liberal Party. Shifting governments has introduced measures to prolong working
lives, and these measures have been oriented to both the supply and demand side of
labour markets.

Pension Policy

The Danish pension system is regarded as sustainable and robust in relation to chang-
ing ageing demographics. It meets all requirements and recommendations from the
World Bank (World Bank 1994); the World Bank recommends that pension systems
are constructed as three pillars systems: a publicly managed system with mandatory
participation, a privately managed mandatory savings system, and voluntary sav-
ings. The Danish pension system has been identified as the highest-ranking retire-
ment income system annually from 2012 to 2017 by the Melbourne Mercer Global
Pension Index (2017). The Melbourne Mercer Index compares retirement income
systems around the world based on their adequacy, sustainability and integrity.

Although the Danish pension system may be adequate and sustainable, it is also
very complex. Since the 1960s, the Danish pension system has grown from a one pillar
to a multi-pillar system; from a dominantly public to an increasingly private system
and from a mainly collective to a more individualised system. The three major pillars
of the Danish pension system are: (1) state organised pensions, (2) privately and
collectively organised occupational pensions and (3) private and individual pension
savings (for a historical description of the development of the Danish pension system
see: Andersen 2011; Andersen and Jensen 2016).

Pillar one: All citizens above the state pension age (in 2017, 65 years of age)
are entitled to a universal tax financed, flat rate, state pension. This basic pension is
roughly €9,980 annually for a single pensioner in 2018. Full entitlement requires at
least 40 years of residence in Denmark after age 15. People who do not fulfil these
demands—but have been residents for at least 10 years—will receive a fraction of
the pension, dependent on their years of residency in Denmark.

The rights based basic pension is topped up by different means-tested benefits.
First is a means-tested pension-‘supplement’ amounting to about €10,800 annually
for a single pensioner in 2018. However, additional means-tested pensioner ben-
efits exist, such as housing benefits (maximum annually is €6,340), support for
heating (maximum €680 annually), supplementary pension benefits (maximum is
€2,400 annually), and support for extraordinary expenses in particular health related
expenses.
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The first pillar also includes a compulsory, contributory and fully funded supple-
mentary benefit (ATP) covering all wage earners as well as unemployed and disability
pensioners. The ATP is financed as a tax on labour costs. Contributions depending
on working hours and remuneration and are rather low. The maximum annual ATP
benefit amounts to about €3,200 for people who entered the labour market at the age
of 18 and left the labour market at the age of 65.

Pillar two: As an outcome of collective bargaining agreements, a formally private
occupational pension scheme gradually emerged starting in the 1960s. Occupational
groups have gradually been covered by different occupational pension schemes, and
as of 1991, most segments were covered by occupational pensions. Pension contri-
butions are negotiated among social partners and may differ between occupations—
normally contributions are at least 12% of wages and employers usually contribute
two thirds and employees one third. The pension schemes are fully funded and pen-
sion savings are secured in pension funds, often administrated in close association
with trade unions.

Occupational pension schemes are organised according to principles of defined
contributions, meaning that individual pension benefits depend on individual con-
tributions; returns on invested capital (the pension fund invests the money), and
retirement age alongside adjustments due to changes in longevity. The system is
stripped of any form of redistribution.

Pillar three: The third pillar is composed of an array of four different individual
pensions saving schemes, encouraging personal pension savings, primarily adminis-
trated by banks or insurance companies. The four private saving schemes primarily
differ in relation to the amount that is deductible from taxable income, the age at
which pensions can be paid out, and the period of time the pensions are paid out.

For most Danish pensioners, their actual pension is made up of a combination of
income from all three pillars. However, wage income as well as income from Pillar
two and three has repercussions on pension income from Pillar one.

First, if a person living alone has an income from Pillar two and three of more than
€9,500 per year, a deduction will be made in the means-tested pension- ‘supplement’.
With an income of more than €44,000 from Pillar two and three, entitlements to the
means-tested pension ‘supplement’ terminates.

Second, if a person entitled to the basic state pension has a wage income of
more than €43,000 annually, deductions will be applied to the basic state pension.
A wage income of more than €76,000 annually results in the basic state pension
being terminated. However, if a person who works at least 1,000 hour per year
decides to postpone his/her claims on the basic citizen based state pension, benefits
will increase proportionally under a scheme called ‘Opsat Pension’. If, for instance, a
person postpones his/her take up of the basic pension by four years, the basic pension
increases by 27%, providing an incentive to postpone retirement (Amilon et al. 2008).
If postponed by four years, the state pension amounting to €9,980 annually for a
single pensioner, increases to €12,675 annually.

So far, the Danish pension system is perceived as socially sustainable. Pensioners
who are solely dependent on income from pillar one (e.g. a woman who has been
a housewife all her life and divorced at the age of 66) are well protected against
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relative poverty using EU’s poverty definition as a yardstick—except for immigrants
who have not had at least 40 years of residency. Only people who have had 40 years
of residence in Denmark, Greenland or the Faroes between the age 15 and 65 are
fully entitled to the universal tax-financed, flat rate, state pension. People who have
resided less than 40 years in Denmark are only entitled to a fraction of the state
pension (so called fraction pensioners). For instance, people having resided 20 years
in Denmark are only entitled to 50% of the state pension. The rate of people 65+
at risk of poverty or social exclusion in Denmark in 2015 was 9.9%, compared to
17.4% across EU-28 (Eurostat n.d.-b).

The overall trend, however, is that Pillar two turns into the dominant part of the
Danish pension system in terms of retirement income security, and may crowd out
all of the means-tested pension benefits in Pillar one. In 2014, only 54% of Danish
pensioners received means-tested pension ‘supplement’ from Pillar one, and this
proportion will decline in the future as Pillar two becomes fully implemented when
those who were enrolled in the system from 1991 at the age of their retirement
have paid lifelong contributions to the occupational pension system. That is, in the
future the Danish pension system will primarily consist of the citizenship based state
pension, ATP, occupational pensions and private pension savings.

As Pillar two matures, the Danish pension system becomes highly ‘privatised’
and is deemed economically sustainable. Basically, Pillar two and three are based on
fiscal welfare principles. People do not pay taxes on income that is used to contribute
to the pension system and pension funds themselves are wealthy. By 2015, assets held
in these funds amounted to 201% of GDP. When pensions are paid out (from all three
Pillars), they are subject to ordinary income tax. Therefore, the fully funded pensions
will provide the state with income tax revenues from future pension payments. It has
been calculated that future pensioners will become ‘net contributors’ to the welfare
state. Future pensioners will even finance increasing expenditures to the health and
eldercare sectors (Nielsen 2012).

From a gender perspective the occupational pension system is rather unequal.
Each occupation bears its own pension risks, meaning that men (e.g. typified by
engineers) and women (typified by nurses) are enrolled in different occupational
pension schemes (Pillar two). Pay rates often vary in occupations dominated by one
gender, with women’s occupations typically paying less. This will give rise to gender
differences in future pension benefits. The fact that women earn less on average
(thus, contributions to occupational pensions are lower) and live longer (pension
saving must stretch over a longer period) means that women’s pensions will be
systematically lower than for men. Further aggravating such gender inequalities is
that women do not contribute to Pillar two during periods of maternity (Jgrgensen
2008).
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Recent Reforms in Pension Policies

The Danish pension system was subject to major reforms in 2006 and 2011, where
the major outcome was that the age for the basic state pension between 2019 and 2022
will gradually be raised from 65 to 67. In addition, the state pension age was made
dependent on life expectancy, using 1995 as baseline. Consequently, the state pension
age will beraised to 68 years in 2030, to 69 in 2035 and to 70 in 2040, provided that life
expectancy improves five years. Between 1995 and 2016, life expectancy has already
risen more than five years, from 75.3 to 80.9 years. Therefore, the pensionable age
seems likely to increase in the future, even beyond 70 years of age. Recent predictions
estimate that those born between 1979 and 1982 will not be able to retire until they
reach the age of 72, while the pensionable age for new-born Danes will be 76.5 years.

Employment Policies

Since the late 1990s, Denmark has initiated several measures to prolong working life.
A compulsory retirement age was abolished in most professions, meaning that older
workers are not forced to retire when they meet the state pension age. Furthermore,
discriminatory arrangements in labour market policies were abolished as of January
1st 2007. Until 1996 older workers above the age of 50 did not—and unemployed in
general—have the right of and obligation to ‘activation’ (e.g. job-training, education
etc.), and until the 2006 reform older people above the age of 60 did not have the
same rights and duties as unemployed people in general (Arbejdsministeriet 1997).
This reflects that, until recently, older workers have been considered as peripheral
and marginal components of the workforce by the public authorities.

Until 2006 the unemployment benefit system functioned as a de facto early
exit/retirement pathway. Various regulations guaranteed that unemployment benefit
recipients between 55-59 years of age would not lose their rights to unemployment
benefits. When these rules were abolished as part of the 2006 reform, a senior job
scheme was created, guaranteeing unemployed people 55 years of age (or older)
having lost their rights to unemployment benefits to be offered a ‘senior job’. The
municipality of residency is obliged to provide the senior job to the person in question.
Senior jobs must be in accordance with conditions set up in the collective agreements
and ordinary jobs must not be converted into senior jobs. In 2015 about 4,500 people
were enrolled in the senior job scheme (Finansministeriet 2016).

The 2006 and 2011 reforms also discouraged voluntary early exit/retirement with
the aim of increasing labour supply. Until 2014, people with 25 years contribution to
the early retirement scheme could freely choose to take up early retirement (between
age 60 and 64). Chronologically, the scheme proceeds entitlements from Pillar one
as the state pension age in 2014 was 65; early retirement benefits could be combined
with income from Pillar one and two, and it is even possible to work while receiving
early retirement benefits, but few do so. The early retirement benefit amounts to
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about €28,000 annually (subject to ordinary income tax) in 2018. The 2006 and
2011 reforms, however, reduced the duration of benefits from five to three years,
meaning that early retirement benefits can only be claimed 3 years before the state
pension age.

People who are eligible for the early retirement benefit, but who do not take up
early retirement, are eligible to a tax-free premium of €22,000 when they reach the
state pension age. Historically, there has been a strong gender bias among recipients
of the early retirement benefit. In 2014, for instance, 58% of recipients were women
and 42% men, most probably because retirement comes in couples, there is a tendency
that Danish women leave the labour market when their older in age spouse retires
(Friis 2011). As time progresses, however, the early retirement scheme becomes less
valuable, primarily because income from Pillar two and three as of 2014 are fully
deducted from the early retirement benefit.

On the demand side, public and private companies have been encouraged to
employ senior management policies to address hiring and retainment of older work-
ers. As of the late 1990s the Government launched so-called information campaigns
designed to persuade employers to retain or recruit older workers. These informa-
tion campaigns are anchored in social gerontological insights as well as the credo
from American human resource management philosophy, epitomised as diversity
management (Friis et al. 2008). These campaigns approach employers as rational
actors. Consequently, it is expected that employers will change behaviours once
fully informed about all the advantages of older workers. The campaigns bear some
resemblance with the slogan of the civil rights movement in the USA, ‘Black is
beautiful’, only in the Danish case it is ‘Grey is beautiful’. Hiring and retaining
older workers is presented as a win-win situation. The campaigns bring the message
that older workers are equally productive compared to younger workers, and that
diversity (including age diversity) in the workplace is good for business.

Information campaigns were communicated in the form of codes of good conduct,
benchmarking, and the collection, analysis and spreading of good age management
practices. Good examples were presented as routes worth following and emulating.
As an integrated part of information campaigns, a senior praxis prize was awarded
every year to a large, medium and small-sized companies whose policies and accom-
plishments regarding older workers were regarded as exemplary. The senior praxis
prize is awarded by the Ministry of Employment and the minister him/herself presents
the prize (Friis et al. 2008).

The various forms of age management campaigns have been accompanied with
an age management consultancy scheme. From the late 1990s, Danish firms were
offered five hours of free consultancy to help them formulate and implement age
management. However, the consultancy scheme was abolished in 2009. When the
Social Democratic government was formed in 2011 campaigns supporting employ-
ers’ adaptation of age management policies were terminated. Still, age management
seems to have integrated into Danish companies. About 50% of Danish firms with
more than 10 employees report that they have a senior policy, part-time/flexible work
hours as the most common instruments (Jensen and Mgberg 2012).
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Health Policies

Until 2003, people aged over 50 could be awarded a disability pension if their
labour market prospects seemed poor. In 2003 eligibility criteria were tightened
and changed. While the earlier focus was on ‘loss of employability’, the focus after
2003 has been on ‘working capacity’, meaning that any working capacity should be
used. Since 2003, several reforms have tightened the tests of work capacity. Most
recently, a reform enacted in 2012 emphasised ‘reablement’, and it was decided thata
person below 40 years of age could not be granted a disability pension. The effect has
been that, between 2011 and 2017, the number of newly awarded disability pensions
fell from 16,909 to 9,674 individuals. The disability pension is a tax financed benefit
amounting to about €30,000 annually; 54% of recipients are women while 46% are
men. These gender differences in disability pensioning are most probably, similar to
Norway, attributable to women’s poorer self-reported health, greater levels of men-
tal distress, lower wages, and more unfavourable working conditions including job
strain and less control over work (Claussen and Dalgard 2009).

As mentioned, the pension reform in 2011 raised the age of eligibility for early
retirement from 60 to 64 years of age by 2022. However, it was recognised that not
all beneficiaries of early retirement benefits would actually be able to work until
the age of 64. Therefore, in 2011 a non-contributory senior disability pension was
introduced for people unable to work, available up to 5 years before the pensionable
age. Eligibility does not differ much from the ‘ordinary’ disability pension. In 2017,
only about 1,000 persons had been awarded the senior disability pension.

As an alternative to disability pensions, a flex job scheme was introduced in 1998
to facilitate the employment of persons with disabilities, allowing them to lead an
economically active life. Working hours are flexible, but basically wage and work
conditions are similar to ordinary work conditions. Flex jobs carry a wage subsidy
and in 2015 about 70,000, out of total labour force of 2,861,000, were employed as
flex jobbers. About 61% of all flex jobbers are women while 39% are men. Again,
these gender differences are most probably attributable to differences in health among
men and women.

Precarious Employment

In 2017 about 21% of all employed older workers (55-64 years of age) were work-
ing part-time. Some gender differences do exist, 33% of all employed older women
(55-64 years of age) were working part-time in 2017. A relatively small proportion
of women working part-time do so involuntarily. Involuntary part-time employment
as percentage of total part-time employment among older workers was 13%, while
involuntary part-time work among older women working was 14%. In EU-28 invol-
untary part-time employment as percentage of the total part-time employment was
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22.6% (Eurostat n.d.-d). That is, the proportion of older women engaged in invol-
untary part-time work is much lower in Denmark as compared to an EU-28 average
(Eurostat n.d.-d).

Job security in general is rather low in Denmark and labour turnover is among the
highest among OECD countries in Western Europe (OECD 2016). This is a result of
low levels of employment protection, which form part of Danish flexicurity. Flexicu-
rity is a mechanism that supposedly creates flexible labour markets. It consists of a
combination or interaction between low levels of employment protection, generous
unemployment benefits and active labour market policies (for a discussion of the
Danish flexicurity model and its preconditions, see Jensen 2017). Older workers are
vulnerable in highly flexible labour markets. As part of the 2006 reform, the EU
directive from 2004 on age (direct and indirect) discrimination was enacted, but age
and gender discrimination legislation is not able to safeguard older female or male
workers. Courts always accept the reason for firing given by the employer. That is,
the case is closed if employers have not explicitly referred to gender or age as a
reason for layoffs or firings.

Overall quality of work conditions is high in Denmark. Already Gallie (2003)
found that work life quality is relatively high in Denmark, and more recently Euro-
found (2013) has found that overall employment quality in Denmark is among the
highest in Europe (only surpassed by Finland).

Danish Debate

In Denmark at least two debates have structured ideas about prolonging working life:
One associated with neo liberalism has argued that pension systems are economic
unsustainable and function as disincentives to work. Demographic ageing will fur-
thermore reduce the supply of labour in the future which supposedly is damaging for
the economy. Therefore working longer has been conceived to be a necessity. These
arguments were verbalised by the Economic Advisory Council (as off the late 1990s)
and public commissions (e.g. the Welfare commission in the middle of the 1990s and
the Labour Market commission in the late 1990s), and these ideas were adopted by
the Liberal led government and transformed into reforms in 2006 and 201 1. The 2006
Welfare reform was supported by the Social Democratic Party (and partially by trade
unions) while the 2011 Retirement reform was objected by the Social Democrats
and trade unions, while strongly supported by employers association.

Another parallel debate was based on activities in the Senior Policy Committee
established by the Social Democratic government in 1999. This debate argued that
early retirees are socially excluded and suffer from loss of citizenship due to poor
health or because they are victims of ageist attitudes and discriminatory practices
of employers. From this perspective, social integration or the opportunity to work
longer is preconditioned by changes in employers’ behaviour. To some extent this
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perspective was adopted by the Liberal led government in the 2000s. This led, as
mentioned above, to measures such as information campaigns aimed at spreading
good age management practices. These activities, however, terminated with the com-
ing of the financial crisis and the formation of a Social Democratic government in
late 2011.

Conclusion

The employment rate of older women has been growing relatively fast since 2000.
These changes in older women’s practices intersect with changing welfare policies
and changing labour markets.

Within a framework of relatively low unemployment rates, the aim of shifting
governments since 2000 has been to increase labour supply. Measures have been a
combination of retrenchment (pension, disability, early retirement and unemploy-
ment benefit schemes) and the introduction of economic incentives encouraging
prolongation of working life (e.g. Opsat Pension). These new trends in policies rep-
resent new ideas promulgated by the Economic Advisory Council as of 1998 and by
public commissions (e.g. the Welfare Commission and Labour Market Commission)
primarily staffed with supply side economists. Ideas were adapted by the Liberal
led government leading to major reforms in 2006 and 2011 to be enacted as of
2014. Still, the Danish pension system continues to be rather generous in the face of
retrenchment. Poverty among pensioners is relatively low.

In the years to come the Danish pension system will be increasingly developed as
a privatised, fully funded defined contribution scheme. Pensioners will become net
contributors to the welfare state as pension income is subject to ordinary income tax.
Trends towards privatisation may lead to an increase in gender inequality in living
conditions of pensioners. Pension funds are gender segregated which will lead to
lower pensions in female dominated pension funds (women earn less and live longer
than men live).

In parallel to this, measures with the aim of reducing social exclusion of older
workers have been introduced including the abolition of the compulsory retirement
age. Age biases in active labour market policies have been abandoned. New employ-
ment opportunities have been introduced (senior and flex jobs); this includes attempts
to persuade employers to apply senior policies. In addition, older people may find it
attractive to continue working because work life quality is relatively high. However,
gender differences in working life continue to exist, women’s working conditions
are less favourable, contributing to women exiting the workforce earlier than men.
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Chapter 17 )
Estonia ek

Marge Unt, Margarita Kazjulja and Viivi Kronstrom

Abstract This chapter aims to provide a broader context to understand extended
working life in Estonia by describing the socioeconomic background, employment
regime, pension system and extended employment patterns. Estonia is an ageing
society with a decreasing working age population. Intriguingly, despite this decreas-
ing working age population, the number of employed people has increased over
recent years due to increasing activity rates and the prolonged working careers of
older people. The employment rate of older women is especially high compared to
other European countries. Overall, there are diverse reasons for the readiness to work
beyond retirement age. These are related to the favourable tax system for working
pensioners and relatively low pensions which make working an economic necessity.
Older women who face higher poverty risks and higher care obligations combined
with few opportunities to work part-time are especially vulnerable.

Keywords Ageing + Eastern Europe - Gender - Extended working life + Estonia *
Pensions

Introduction

Estonia is an ageing society with a decreasing working age population. However,
despite the decreasing working age population, the number of employed people has
increased in recent years. The increase in absolute employment is boosted by eco-
nomic growth and enabled by higher activity rates, especially the prolonged working
careers of older people. This chapter provides a broader context for understand-
ing extended working life in Estonia by describing the socio-economic context,
employment regime, pensions system and policies designed to extend working lives.
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Gender and Employment in Estonia

Estonia has one of the highest employment rates in the EU: 68% in 2018 among
15-74 year olds. The overall employment rate for women was 8.6% lower than for
men. A crucial contributor to the work force is the high labour market activity of
older workers. In 2018, the employment rate of people aged 55-64 reached 69%,
putting Estonia in fourth place after Sweden (78%), Germany (71%) and Denmark
(69%) in Europe for this age-group. The employment rate of women aged 55-64
(72%) was higher than that of men (66%) which is exceptional in the EU as men
tend to be more active in the labour market in most countries and in all age groups.
It is notable that in the age group 65-74, the employment rate considerably exceeds
the EU average; 28% for men and 25% for women (Eurostat database 2020c). Thus,
for the 65-74 year age group the employment rate for men is 2.1 times higher than
the European average and for women 3.4 times higher (Eurostat database 2020c own
calculations).

In Estonia, a high employment rate for women was the norm during the Soviet
occupation in the second half of the 20th century and this continues to be the domi-
nant model. Labour market tensions were initially solved by pushing older workers,
especially working pensioners out of the labour market (Unt and Saar 2016). Conse-
quently, during the transition to a market economy in the 1990s, the employment rate
of older people fell considerably. However, from the early 2000s, there has been an
overall increase in the employment of people aged 50-74 from 44% in 2000 to 53%
in 2010 and 61% in 2018, despite cutbacks in employment rates during the economic
recessions.

In cohorts born between 1960 and 2004, women had a greater chance of obtaining
higher education as they were more likely to attend general secondary schools, in
contrast to men who were more likely to attend vocational schools (Saar et al. 2015).
The gendered transitions in education translate into high levels of horizontal gender
segregation in the labour market. Women are strongly overrepresented in social and
personal services. In vertical gender segregation, women are more likely to obtain
a professional position due to their higher educational qualifications. At the same
time, women have been increasingly disadvantaged in obtaining managerial positions
(Saar et al. 2015). The disadvantaged position of women in the labour market is also
manifested via the highest gender wage gap in Europe. Based on Eurostat data,
the hourly wage of women was one quarter lower than that of men in 2018. The
biggest difference in wages was between men and women employed in financial and
insurance activities. The causes of the gender wage gap have not yet been analysed
from a lifecourse perspective. We can only assume that it may be related among
other factors to very generous parental leave policies (100% of previous earnings for
435 days) encouraging one parent to stay out of the labour market for an extended
period as there is little flexibility in combining early childcare and work. As only 9%
of parental leave takers are fathers (Estonian Statistical Office database 2019), this
long career break is taken up mainly by mothers. All children between the ages of
1.5-7 should be guaranteed a kindergarten place by the municipality, although there
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is a shortage of childcare places for children under the age of three. Kindergarten fees
cannot exceed 20% of the minimum wage. Thus, in general, the childcare system is
well developed and affordable, but no early childcare places are provided and there
is a scarcity of places for children between 1.5 and 3 years of age. Part-time work
is comparatively rare. In 2018, only 11.1% of the workforce, less than half the EU
average worked part-time. Women mostly either work full-time or stay at home full-
time. The likelihood of having a part-time job increases with age both for men and
women, although it is still considerably lower than the EU average. Partial retirement
is not a typical way to exit the labour market. The high activity of older workers in
the labour market is promoted by pension reforms and low pension benefits.

Pension System and Pension Policies Extending Working
Life in Estonia

The Estonian pension system underwent a paradigmatic shift beginning in 1998,
when the Parliament adopted a reform programme aiming to implement a three
pillar system in Estonia. The first pillar is the public pension or state pension fund
administrated by the government. The second pillar is a private pension, which is
mandatory for newcomers in the labour market and to all those born after 1983
and voluntary for older cohorts. The aim is that the first and second pillar will
together guarantee 40% of the net replacement rate. The third pillar is a voluntary
pension scheme. The second and third pillar pension funds are not included in general
government accounts and are managed by banks and insurance companies (Unt and
Reiska 2017).

The general statutory pension age in Estonia in 2019 is 63.75 years for both
women and men and one must have at least 15 years of tenure. The pre-reform
statutory retirement age was relatively low in Estonia, having been set at 55 years
for women and 60 years for men in 1956. At the beginning of the 1990s together
with general pension reforms, the statutory retirement age was revised. In 2012, the
statutory retirement age was 63 years for men and 61.5 years for women. It was
equalised to 63 in 2016 and will gradually increase to 65 years by 2026 for both
women and men. At the end of 2018, it was decided to link the pension age increase
closer to life expectancy at the age of 65 from 2027 (not with healthy life expectancy).
The increase in retirement age has not increased the take-up of early retirement (Puur
et al. 2015).

There are only few early retirement opportunities available. Early retirement is
possible for up to three years before the pension age with areduction of the pension by
0.4% for every month remaining until the pension age is reached. For instance, early
retirement 3 years before pension age reduces the pension by 14.4%. It is not possible
to combine working with early retirement schemes (Estonian Social Insurance board
2019). Few early retirement options are related to occupation. Only a limited number
of occupations (for example, police officers, rescue workers, prison officials, civil
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aviation employees, test pilots, workers in jobs that are especially hard and extremely
hazardous to health and so on) may retire early on full pensions. At the beginning of
2019, about 9% of all retirees were in an early retirement pension scheme. However,
entry into early retirement is highly dependent on the labour market situation, and it
is one of the pathways during periods of high overall unemployment (Leppik 2018).
This pathway is not offered to the employees by companies but is manifest as a
survival strategy of individuals to take up early retirement in the eventuality of job
loss. There is also an option for deferred pensions. In this case, the pension amount is
increased by 0.9% for every month retirement is postponed after the general pension
age. The number of people who have opted for a deferred old-age pension is still
low, but the proportion has been increasing slightly. In 2017, four per cent of new
retirees opted for a deferred pension (compared to six per cent who opted for the
early retirement pension as shown above) (Leppik 2018). Thus, there are only a few
opportunities for early retirement in Estonia. Another early retirement pathway has
been disability pensions. However, one must note that there are strict criteria for
disability benefits and theirs value is rather low (Unt and Saar 2016). During the
2016 reform the Estonian Unemployment Insurance Fund began to assess the level
of working ability. The goal was to change people’s attitudes towards those with
decreased working ability and help them find and secure employment. As a result of
reform the number of pensioners on disability/working ability decreased more than
three times, from 97459 in 2016 to 28253 at the beginning of 2019.

Estonia also has one of the lowest net theoretical replacement rates in the Euro-
pean Union. In 2018, the average old-age monthly pension was €441 and the average
monthly disability pension was €269. In cases where there is 100% loss of work-
ability, the monthly disability pension was €382 (Estonian Social Insurance board
2019). The aggregate replacement ratio for pensions excluding other social benefits
has been in the range of 45-55% over the last decade, which is at the lower end
in Europe. Thus, in Estonia, transition into retirement increases the risk of poverty.
In fact, Estonia has the highest at risk of poverty (AROP) rates (cut-off point 60%
of medium equalised income after social transfers) of older persons (65 and over)
in Europe. In 2018, the AROP rate for persons aged 65 and over was 46%, while
the AROP rate for older women (52%) is significantly higher than for men (35%)
(Eurostat 2020a). The poverty risk for single older persons, the majority of whom
are women is particularly high. A high proportion of retirees have an income level
very close to the at risk of poverty threshold implying that relatively small changes
in the ratio of pensions to work income may have an impact on the large propor-
tion of pensioners falling below the AROP threshold. Material deprivation is much
less widespread and only slightly higher than the EU average. In 2018, 12% of over
65 year olds were unable to carry out three items or more from the following list:
to pay unexpected expenses, afford a one-week annual holiday away from home, a
meal involving meat, chicken or fish every second day, the adequate heating of a
dwelling, durable goods such as a washing machine, colour television, telephone or
car, being confronted with payment arrears. There is a clear gender gap concerning
material deprivation; older women (13%) were more likely to experience economic
hardship than men (9%) (Eurostat database 2020b).



17 Estonia 245

Currently both the value of pensions and inequalities in pension income are rather
low. However, pension inequality has increased and will continue to rise in the future
as a larger part of the pension of each successive generation will depend less on
the length of employment and more on the level of salary. The outcomes will be
especially harmful for women’s income in old age as the pension income will reflect
the consequences of the high gender wage gap.

Extended Working Life Employment Policies

In Estonia, older age groups are among some of the most educated in the EU, and
there is not a notable educational gap compared to younger cohorts. 29% of people
aged 65-75 years old and 36% of people aged 55-64 have tertiary education (Saar
and Unt 2016). At the same time, research shows that older people have lower
general skills. The gap between 20-24 and 60-65 year olds is especially large in
the domain of problem solving in technology rich environments (Halapuu and Valk
2013). Furthermore, although older age groups are defined as a risk group by public
employment office regulations, policies relating to the promotion of the employability
of older workers are mostly underdeveloped and (re)training is seldom offered to
older workers (Saar et al. 2011).

Both the readiness and the ability of older workers to remain in employment may
depend not only on opportunities created through structural institutional character-
istics, but also on the ‘age culture’ prevalent in a country. Overall, the majority of
people believe in Estonia that older people are perceived positively. The share is very
close to the average level of EU-28 (59% believe that persons over 55 have a positive
image vs 61% in EU-28), and Estonia is considerably more ‘older people friendly’
than most other Central Eastern European countries (European Commission 2018).
In Estonia, approximately one third of the population believe that age discrimination
is widespread, which is even less than the EU-28 average (42%) (Lindemann and
Unt 2016).

In this context, the Estonian Active Ageing Development Plan 2013-2020 has
set as one of its key policy goals the extension of working lives and maintenance of
economic activity and employability, while reducing unemployment and inactivity
in older age groups (Sotsiaalministeerium 2013 via Leppik 2018). To support policy
initiatives, the ministries have commissioned several analytical reports focusing on
different aspects of policies to extend working lives (Aksen 2013; Nurmela et al.
2014, Puur et al. 2015).
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Health Policies

The crucial resource needed for prolonging working life is good health. In Esto-
nia, life expectancy at birth is considerably lower than the EU average, on average
2.5 years lower. The gap between men and women is notably larger than the EU
average; life expectancy is 73.8 years for men and 82.6 years for women in Estonia
(Eurostat database 2019c). Given a faster rate of increase in the past decade, life
expectancy is slowly catching up to the EU average, In addition, the gender gap
has decreased as male life expectancy has risen faster, by 5.8 years compared to the
increase of female life expectancy by 3.3 years.

The fundamental question is whether extra years of life are spent in good or
bad health. In Estonia larger differences are observed in average healthy life years
compared to the European Union. People live a disability free life on average for
seven years less than in the EU and this difference has changed very little in recent
years. Female healthy life expectancy in Estonia was 5.2 years shorter and male
healthy life expectancy 9.1 years shorter than the EU average in 2016 (Eurostat
database 2019d). Healthy life expectancy at birth was only 54.4 years for men and
59 years for women.

In 2016, the Government launched a Work Ability Reform, modifying the eligibil-
ity criteria and payment conditions of incapacity benefits—now called work ability
allowances—combined with additional labour market policy measures that aim at
increasing labour market participation and preventing early exit from employment.
Among others, such measures include occupational rehabilitation, peer support,
assistive work equipment and commuting benefits.

Debate on Extended Work-Life Policies

The most recent changes in the pension system were undertaken in December, 2018
and the legislation was discussed among policy makers, social partners, experts as
well as in public debate. Also, the NGOs representing the voice of older people were
engaged in the preparation of the changes in legislation, although there have been
few heated debates. In 2016, there was a plan to increase the retirement age to 70,
but then it was tied to average life expectancy instead. There is no systematic review
of the debates available, but one may assume that this decision was on the one hand
pragmatic, but on the other hand also it has made the issue of extended working
life more abstract and easier to ‘sell’ to a broader audience. The life expectancy
component enables future increases in retirement age into one scheme and no concrete
retirement age numbers or scenarios for different social groups have been presented
in most of the articles published in media. There have been proposals made to tie the
retirement age also to healthy life expectancy, but these proposals were rejected.

In short, the reforms in the pension system at the end of 2018 aimed at promoting
longer working lives by tying the retirement age to life expectancy and allowing
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more flexibility in choosing when to retire, while later retirement means a higher
pension. In order to counterbalance the increasing inequality of pensions, the amount
of pension will be less dependent on previous salary in the future and more dependent
on occupation (Piirits and Masso 2017; Leppik 2018).

Secondly, there has been a heated debate concerning the second pillar of the
pension, which has gained a lot of media attention. One right wing party has promised
to abolish or at least make the second pension pillar voluntary on their agenda. This
idea is promoted in the context of the prominent public discourse in Estonia: the idea
of the minimal state and greater individual freedoms to decide. In 2019, there is an
ongoing debate in which most experts strongly oppose both options, but recommend
several improvements in the existing system.

Discussion: Gender and Health Im