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PREFACE

This volume is the second and firal research report by the
Public Services Laboratory of Georgetown University to the U.S.
National Center for Education Statistics under the provisions
of research contract no. 300-76-0253. The first report was
"Indicators of Youth Unemployment and Education in Industrialized
Nations," and reported a large quantity of statistical data from
industrialized countries on education and employment of young
people. These data can be used to understand the dimensions of
the problem of youth unemployment and the transition from school
to work for young people.

This report is intended to assist policy makers in Ffulfilling
their responsibilities to provide the best possible programs to
reduce youth unemployment and improve the transition from school to
work. To do this, the focus is on the assessment of measures and
programs recently undertaken by governments to solve these problems.
In particular, assessment methods and data needed to enable assess-
ments to go forward are the subject of the inquiries made by the
authors of the chapters in this volume.

Because several European countries have recently adopted quite
different measures for combating youth unemployment and easing the
school-to-work transition, contributors to this volume have heen
obtained from several authors in different countries. In this way,
a variety of experiences and perspectives are brought to bear on
the topic of assessment methods anrd data needs.

The volume Legins with a general treatment of the topic in an
introductory statement by Selma J. Mushkin, "Transitiof from School
to Work: Criteria for Assessment.™ In Part I, a series of seven
country studies is presented, each one reporting on a particular --
type of measure or program. In Part II, new developments in re-
current educa’ion as a basic reform of the relationship between
school 2nd wurk are examined.

Selma J. Mushkin
Stanley D. Nollen —
Editors
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TRANSITION FROM SCHOOL TO WORK:
CRITERIA FO.. ASSESSUENT

SELMA J. MUSHKIN




The high rate of unemploymeat among young persons has focused
attention on the problem of transition from school to work. WNational
govermments have taken measures to ccpe with the problen. and have be-
gun to ask: What is the impact of the dctions we have taken? What
could we do differently to reduce youth unemployment? What would be
the likely impacts bo*h in teras of gains and costs of optional
measures? The purpose of this paper is to provide guidance for the
assessment of existing programs and of options to those existing
programs. A number of general principles are proposed, the varied
objectives of transition programs are identified, criteria cor-

responding to objectives are suggested, and data requirements are
discussed.

The present paper is not designed as a manual incorporating the
methods and steps for rigorous evaluation of transition programs.
Among other things, two central ingredients of such rigorous ex-
amination are not discussed here, namely: assessment of alternatives
(including cost-benefit or cost-effectiveness analysis) and comparison
of results (with a control group, previous performance, or some other
established standard). Instead we intend that the paper provide back-
ground material for beginning the process of reviewing the performance
of transition programs within nations by identification of objectives
and specification of criteria, This paper, together with ensuing dis-
cussion of it and technical papers prepared by experts on particular
tynes of measures, is intended to produce a set of usable assessment
guidelines. New data needs are identified for officials concerned
with data collection and with formulation and administpation of
measures on the transition from school to working life.

Many nations confront difficult issues in easing the transition

of young persons from school to the world of work. Among such issues
are these: .

- Should the emphasis in the transition be on preparation
for work, better job information, cooperative ties with
industry, participation in work release programs, improved
job referral systems, or on educational retourm?

<,
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- Should job program eligibility be restricted to youth?

- Should the emphasis be on private sector employment or
public service Zobs?

- Should the educational system be altered to interact with
manpower and employment programs?

- Should preference be given in job creation to those who
are on public assistance or otherwise receiving low
incomes?

~ Should training for new employment be done in Formal vo-
cational education courses or should industry take on the
training (with or without subsidy)?

- What type of incentive should be used tc encourage public
or private job creation? Subsidies, tax deductions, tax
credits?

Hard questions about the transition from school to work must be
asked if assessments are to be carried out. Too often the right
questions are not asked, much less answered.

Transition from School to Work

Why the problem of transition? Educational systems in most
nations create an artificial separation between learning (school)
and living (work). The longer the period of the education, the
longer the period of artificial separation. Stated differently,
the boy, or girl, who worked on the family farm or for the family
enterprise, experienced little break between learning to live and
learning while living. However, in most places in the Western
world, competition has driven out the small s-~ale farm and business
enterprise and with it the opportunity for young persons to have a
natural liazk between learning a job and doing a job. Extensions
of opportunities for education, including adoption of the compre-
hensive secondary school method, are beneficial in many respects,
but they also have had the effect of increasing the availability
of formal education and the isolation of young persons from day-
to-day real life affairs.

In place of the earlier working life style, programs are being
structured to achieve the earlier easy transition, but to do so
within the general climate of widespread access to education.

The types of measures which have been adopted and for which
assessment criteria and data needs are studied include:

(1) Vocational education via introduction of work ex-
perience into schooling as in cooperative education,
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Part-time compulsory education for school leavers.

Industrial training of young workers involving the
school system.

Employment subsidies (direct or indirect) through
special tax provisions, including remission of
social taxes on employers.,

Vocational preparation via first-year off-the-job
training as a link between schooling and work life,

Work experience programs for new labor force en-
trants with 2 training component available,

Principles

A number of general principles may be considered in formulating
objectives and assessment criteria. These principles include:

Q)

()

E)

G

)

The multiple objectives of public programs require
that assessment criteria be specified for each
objective.,

Assessment criteria for each cbjective need to en-
compass the entire objective as stated.

Assessments require knowledge drawn from a number’
of disciplines--economics, sociology, psychology,
biomedical sciences. Single disciplinary approaches
to assessment are at best likely to yield partial
measurements.

The setting of objectives of a program requires a
definition of the problem, including its causes,
its size and scope, its evolution, and future
developments. (It is not unlikely that objectives
come to be redefined during assessment as more is
understood about the nature of the problem.) ~

Monetary measurements of Renefit relative to cost,
e.g., rates of return, benefit-cost ratios, net
benefits, are useful for across-programs compari-
sons. The strength of a rate of return analysis

or of net benefit measurement is that it has a
systematic conceptual framework, a history of use
in the public sector, and provides a single sum-
mary statement of results comparable for alternative
actions. Frequently, Iimportant information is not
revealed in the summarization such as numbers of
persons affected by age, and important consequences
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are omitted from the assessment because they are not
routineiy translated into monetary terms.

In the formulation of objectives, efficiency objectives

and equity objectives each need to be considered separately.
Purposes of efficiency and of eguity in particular often -
call for conflicting actions. Reductions in unemployment,
or increased skill levels, cannot be compared to equity
outcomes that define who receives the benefits by income

and other characteristics and who pays the costs.

Non-linearities between costs and measures of program
impact need to be identified.’ (For example, the first
25 percent increase in placements, graduations, or en-
rollments, may be obtained more easily (at lower student
cost) than the next 25 pervent.)

Assessment of programs at an existing scope, level of op-
eration, or coverage does not necessarily provide guidance
on relative progress toward meeting objectives at different
places, future time periods, or differ:nt sizes and scopes
at the same place and time.

Spreiflic criteria are required for each of the institutions
involved in a program. (For example, transition programs
involve, directly or indirectly, several disparate in-
stitutions: educational institutions, labor markets, and .
business enterprises, and for each the objective and specific
yardstick will be quite different. Effects on public

schools are gauged in a different manner from effects on
private employers. Interaction effects between the edu-
cation and work sectors need to be identified, both positive
and negative, in order to get a comprehensive assessment.)

Specified criteria are required for each of the target i
groups of the program, e.g., for transition programs, '
this includes all young persons, students, adult workers, .

- Students' families, unemployed, employers, schools,

and comnunity. Separate accounting of costs and returns
to each guooup provides considerable information useful '
for judging program success.

Cause-effect relationships are usually difficult to
identify. Caution in attributing outcomes to a
particular program is always advised; multivariate
analysis and disaggregated variables help somewhat.
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What Are the Objectives of Transition Programs?

A good transition program requires that its objectives be clearly
formulated in their several dimensions. Each nation and each community
within 2 nation has the task of determining what those objectives are.

How is the effectiveness cf transition programs to be assessed?
How can we know what a nation really gets for the resources it spends
on transition programs? How do we know when the broad education and
employment purposes are met? The measurement of success or failure
can only be done in terms of the objectives as a nation formulates
them for itself.

Until recently, educational programs, including transition pro-
grams, have been measured in terms of inputs. Such criteria as dol-
lars spent per student, the amount of subsidy per new worker employed,
the proportion of young persons participating in the program, and
teacher training and qualifications were the operative criteria in
Judging the performance of a transition program.

Criteria that take account of objectives change the basis for
assessmont from such input or process variables to output variables
that can yield more direct measurement of deficiencies, gaps, and
additional requirements.

When the objectives of transition programs are identified, the
outputs or achievements can also be described and quantified (with a
little luck). Such measurements can be used to determine the actual
results ol budget and program decisions, for assessing such decisions,
and for determining priority claims on public funds.

The formulation of outpuc-oriented objectives in alieviating the
burdens of youth unemployment is far from a simple or straightforward
exercise. As indicated earlier, most programs do not have single ob-
Jectives; there are multiple purposes to be served and of ten purposes
may prove conflicting., Multiple objectives tend o be especially
characteristic of educational measures. The multiplicity has a
political strength, in that, a consensus may be forged among groups
with rather diverse expectations. The ways in which objectives are
formulate@ depend on the basic values of public officials and the
views they hold about priorities.

Target groups.--The objectives of measures on the transition
from school to working life may identify different groups in the
population as targets of concern: .

- th2 young persons themselves
-~ their families

- the commanity

- the educational establishment
- employers and industry

- the nation.
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A primary objective of attacks on youth unemployment may be the
immediate political stability of ‘the nation, or stability required for
industrial development. Or the concern may be longer run in tarms of
the adult roles later of the young persons now unemployed. When youth
are the target, the value structure becomes especially important. °

Other objectives too are clearly invelved. The community’'s well-
being may be at issue with an immediate concern of mitigating hard-
ships of unemployment so that youth will find themselves wanted by
society rather than outcasts. Crime avoidance is a community objective
together with all the spread-out impacts that follow from crime.

The educational establishment has until recently had a passive °
role, yet it bears the brunt of anticipated rajection by the students
of school. The learning achievements of young people may be impaired
by the alienation resulting from barriers to jobs. ™hat good is this
learning going to be to me?"

Jobs or jobs plus.--Objectives may be considered on a more specific
level. An immediate objective of i insition programs is to achieve jobs
for youth. This jmmediate objective often requires further elaboration.
It is jobs for youth at some standard of pay, learning, and job satis-
faction. The immediate objective, furthermore, has a follow-up ob-
jective of advancement in the future (including social, economic, oOr
geographic mobility) and increased motivation to work and productivity.
Objectives of jobs for youth could be pursued at the expense of jobs
for those in other age groups. Thus, another objective becomes an in-
tegral part of programs intended to alleviate youth unemployment,
namely, jobs for youth without imfafvémg the job prospects of others
in the population.

Seowm

Public sector impacts.--Other public purposes more directly re-
lated to the public purse are sometimes advanced, namely, reducing the
public costs of unemployment, such as wuemployment benefit or welfare
payments, or increasing the tax base. Direct cash payments to the un-
employedy or those with inadequate inqomes are costly but per person
wtpeated" the costs tend to be lower than that of programs involving
the bureaucracy in provision of administrative services. When a job
program is used, the income generated by the new jobs also generates
new revenues for the govermment. Such additional revenues become an
offset to cost.

Equity as a purpose.--Objectives of transition programs between
school and work may include the objective of greater equality--equal
opportunity to learn skills needed for work force participation,
equal access to knowledge about employment opportunities, equal
access to jobs, and equal access to high-paid occupations.

Europe, engaged in its educational reforms of the 1960°s,
started from a traditional system of duality in which high academic
performers were put into separate secondary school tracks leading

fuse
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to the university and to professional employment, Children with lower
performance at age 10, ll, or 12 were moved into a manual track which
called for completion of schooling in fewer years »nd with lesser
academic content. The broadening of opportunities for access to higher
education and adoption of comprehensive high schools were moves toward
greater equity. Expectations of those admitted to the university and
other institutions of higher education, however, were those of the
upper and midcdle classes, who earlier had almost exclusive access to
such education and .he employment associated with university gradua-
tion. The consaquence has been a frustration of those student ex-
pectations due to unemployment or underemployment.

-

Personal development objectives.-~-Discussion on assessment of
transition programs is sometimes premised on the odd notion of an
abstract person who has no emotions, motivations, values, attitudes,
interests, or personality characteristics to influence, guide, and
direct behavior. This naive view is being corrected formally by
{a) social science research on a broad spectrum of variables beyond
access to a job (or information about a job), (b) empirical studies
of the differences in the self-concept, habits, attitudes, and moti-
vational dynamics of lower-class compared to upper or middle-class
young persons which derive from different environments and early
childhood, and (c) analyses of the role of motivational and per-
sonality characteristics in finding and holding jobs and advancing
in career paths.

Unless young persons have confidence in their own ability to
succeed, and that they, by their own efforts, can bring success
about, much of the resources spent to relieve the unemployment
sitvation by special transition programs will go to waste. .Important
measures of assessment thus come to be attitudes toward self and
toward society.

Critreria

Assessment requires that direct indicators of progress toward
achievement of objectives be quantified, when they are available,
and indirect measures used when more direct indicators are not easy
to come by. It is oftea desirable to attempt to indicate judgmentally
(e.g., by a Delphi process) dQirections of change of ouftcomes for which
quantification, either direct or by proxy, cannot be carried cut.

Is the activity or program a success? This question cannot be
answered unless there are yardsticks available by which to assess
progress.

Because of the multiplicity of objectives, measurement on all
dimensions is frequently difficult, and a choice among objectives
has to be made in arriving at a workable set for purposes of
assessment. Among the problems encountered in this choice is the
lack of agreement among officials in government who have an interest

12
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and concern. Often a workable Tormulation of criteria can be arrived
at, however, without reaching full accord by using particular indi-
cators and moving toward agreement on those indicators, se:tting aside
disagreement on basic objectives.

In selecting the indicators, the following questions should prove
useful:
E

A}

~ Do the indicators encompass the entire objective as stated?

- Are the indicators subject to measurement by recent and re-
liable (and preferably recurrent) information?

Is the informétion required by the indicators already available?
(If not, are the costs of data collection reasonable in terms
of size and significance of the objextive?)

i

Will the incdicators (and the information that supports them)
be clear to potential users?

The essential concern is to select criteria or indicators of
progress toward program objectives that are functional. The criteria
presented draw for the most part on information that exists in a num-

ber of countries either as part of the nation's statistical base, or e

as part of program account keeping. In some instances, new data would
have to be collected and even new instruments designed to achieve the
desired information.

Objectives referred to in the earlier section are listed together
with illustrative criteria that might be applied in measuring the
achievements toward the defined objcctives. Some transition programs
will have other objectives in mind; some will generate data on progress
that differ from those listed. 5

For assessment purposes, particularly for assessment of alternatives,
the criteria would have to be selected with a view to feasibility, cost, !
and the dangers of information overload. Experience indicates a maxi-
mum of five or six criteria as program yardsticks. The selections pre-
sumably will be based on each nation's formulation of purposes and the
data that are most readily available for that nation.

-

foms

Qt)
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Gbjective

EMPLOYMENT

Jobs for youth who are out of school

Access of youth to regular labor
market

Reduction in youth unemployment

Learning on the job

Jllustrative Criteria

Number and percent of school leavers
and of trainees employed

Percent who retain jobs by length
of employment

Percent of jobs held by trainees
that are new; percent in which
trainee is a substitute

Number and percert of jobs created
that are permanent

Number and percent of temporary
job holders who achieve
permanent status

‘Percent of youth employed in
permanent jobs

Percent of jobs (public and also
private) by occupational skill
level that could be filled by
school leavers, all youth, in
special target groups

Number of youth served by employ-
ment exchanges

Number and percent of youth un-
employed

Ratic of youth unemployed to total
unemployed

Number of spells of unemployment
of students participating in
transition programs and dura-
tion of such unemployment

Number and percent of all youth and
of trainees who have an opportunity
to learn skills on the job

Increase in earnlngs with length of
employment ’

Frequency of promotion

Number of jobs with a payoff to -
training

Number and percent of all youth who
are offered scholarships or other
financial awards to go to special
industry training programs

Number and percent of youth pz~-
ticipating in transition program
who also participated in earlier
special work-study programs
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Ob jective : Nlustrative Criteria

Pay and access to advance Median and variance of earnings of
program participanis relative to
others

Age-earnings profile; present value
of Future earnings

Attitudes toward money and pay in-

R * creases as recogunition of job
) success ¢

Number and percent who decline to
participate in a program because
of pay scale

Number and percent of trainees who
are promoted after designated
time intervals

Number and percent of trainees who
undertake further training on or
off the job

Degree of responsibility in the job

Maintenance of jobs for non-youth Reduction in jobs held by adult
' workers

Number and percent of adults in the
labor force who are unemployed
(male and female) traceable to
youth program

Estimated nuwnber and ratio of job
substitutions rather than new
job creations

Attitudes of older workers to
special youth programs

Private employer incentives in Differential cost of hiring youth
hiring youth under Xhe program, including
‘ (a) pay, (b) productivity,
(c) enployer costs of training,
tuynover, absenteeism, recruit-
- ing, and (d) social costs
(spcial “insurances, workmen's
__.-compensation)”
Ca;munity attitudes toward business
* irm .-
Wage (and other cost) elasticity
of demand for young workers

i Job satisfaction ~ Percent of youth placed who are
. satisfied with their jobs
Percent of youth who are oriented
toward work who are satisfied
with their job. -
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Objective Illustrative Criteria
Motivation of youth to work #Measured motivaticn to work

*Instruments on measuring such
attitudes as work builds char-
acter, develops ability, and
need achievement

SCHOOLS AND TRAINING INSTITUTIONS

Improved attitudes *Student attitudes: (number and

percent who like, dislike)

Number and percent of school
leavers who participate in
educational offerings

Amount of vandalism

Number and percent of truancies

Reasons for participating in program

Curriculim updating Number of new courses introduced
Percent of students enrolled in
) new courses
i Percent of employers who find
school training adequate

Improved school retention Number participating as trainees,
work reiease students, etc.
Number and percent who participated
in similar transition program
and ratio .
Number of school dropouts
Number and percent of transition
R program students completing program
Work skill and knowledge achieved *Achievement test scores of transition
. program studer*ts '
#Attitudes abou’ work of transition
students
*Attitudes abcut self of transition
program students :

- . W . L. -

. %* Critgria requiring use of sociological or psychological instruments
are identified. There are large numbers of such instruments in

existence; the task is mainly one of selection among existing ‘ ’
instruments.
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Objective

L ]

I)lustrative Criteria

PZRSONAL DEVELOPMENT

Improved self-concept, confidence,
self-esteem

Development of need achievement

FEY
Impﬁkved outlook about society

Improved skill and knowledge levels

<

Attitudes toward learning and
knowledge

FISC

Efficient resource use

Reduced income maintenance payments

* See page 11.

1

/

*Number and percent of transition
program students by self-esteem
score, and scores on related
instruments measuring self-
concept, self-confidence

*Number and'percent of transition
program students by need-~
achievement scores

*Number and percent of transition
program students according to
scoring on tests of external-
internal control, fatalism, work
ethic ‘

*Achievement test scores
Measured performance on the job

*Measured score on attitudes toward
learning

Number and percent of age group
not in school, not at work

Number and percent of youth dis-
couraged from labor force
participation ‘

Cost of program per trainee

Cost of program per new job

Net cost of program per trainee after
allowance for cost offsets

Change in costs with change in
scale of program, e.g., in-
cremental cost per trainee
for program expansion

Proportion of resources used which
would otherwise be idle

Benefits received relative to cost

Change in amount of unemployment
benefits paid to youth

Change in amount of welfare payments
paid to youth
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Objective Illustrative Criteria
Reduced social costs Reductions in expenditures for
public safety
Number and percent of youth wit
criminal records )
Number and percent of young girls
arrested for prostitution
Adolescent pregnancy rate
Youth c¢rime rates .
Numbter and percent of youth abusing
drug usage
Amounts of pubiic housing vandalism
and percentage attributed to youth
Increased revenue » Estimated added tax revenues at-

tributed to more jobs for youths;
higher earnings of youths

Program impacts do not all relate to the same time period. On
the contrary, some of the impacts are immediate, some secondary feed-
backs, and some tertiary that define intergenerational impacts.
Examples of these objectives may be grouped schematically as follows:

Primary

Jobs (e.g., number in job, number and percentage unemployed)

Higher earnings (e.g., change in youth earnings)

Opportunities for career advances (e.g., number of youth
reporting promotions)

Greater skill and knowledge (e.g., change in achievement
test scores)

Secondary

Improved productivity (e.g., changes in earnings)

Reduced alienation and crime (e.g., lower crime rat:s)

Imprcved persondl development (e.g., improved self-
confidence scores)

Reduced family tensions (e.g., lower number of divorces)

Improved knowledge and skill in the adult populatipn
(e.g., measures of educational achievement)

Tertiacy

Improved performance of sibling and children (e.g.,
number and percent of relatives of trainees who gain
information about occupations and job) L

Greater motivation for child learning (e.g., learning
achievement of children by achievement level of parents)

Improved child care (e.g., number and percent of young
mothers who understand about child care)




Some of the feedback cr intergeneratiunal impacts may be negative
rather than positive. Programs that fail to achieve a final personal
development purpose, for example, a job with prospects for advance,
may contribute to alienation and personal and family stress.

If equity is an objective of transition programs, as well as ef-
ficiency, assessment criteria include measurements of who benefits ang
who pays by social and economic status. One gquestion is who te=ars the
tax burden which generates the revenues to pay the programs. To assess
benefits, characteristics, such as sex, age, race, parents’ occupation,
previous education, and previous employment for program beneficiaries,
would be recorded. )

Data Needs

Assessments absorb much information. While considerable data are
available about youth, schools, and jobs that are useful for assessment
purposes, there are gaps. Existing data are likely to fall short of
measuring the outcomes of optional transition programs. However, with
the data that are available in most states, an important beginning can
be made. The illustrative criteria listed are intended to start a
process of (1) reviewing available data, (2) collection and compilation
of short-term, low-cost data, and (3) subsequently improving measurements.

Indeed, there mav be a sequential iterative process of data improve-
ment that is implicit in assessment work. Beyond the initial short-term
phase, the questions raised about the way programs work and about the-
causative chains (for example, from self-concept to learning, or from
finding to holding a job) necessitate more fact gathering and more and
better instrumentation.

Nations, in coping with the demands for accountability through
assessment, have sought to improve instrumentation so that job satis-
faction, self-esteem, work ethic, self-confidence, external-internal -
control, need achievement, and the like can be measured with greater
validity. Fact gathering on these measures is going forward.

Similar fact gathering is ongoing involving the gathering of
data on achievements (skills and knowledge) in the population generally
and in applying achievement test instruments to the "treateg™ group in
the population.

In any case, the fact gathering that is undertaken has to be
commensurate with the gains from analysis and evaluation. Fact
gatheraing is costly, especially experimental and longitudinal surveys.
Commitment_of the goverument to assessment is likely over time to pro-
vide the funds required to understand program performance.

Data usable for assessment may come from 2 variety of sources -
and in a variety of forms. For example, case studies may be used for
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small scale but intensive programs, when relevant criteria are not
clearly identified, and when relationships among criteria need to be
explored. Large scale survey research may be used for easily
measured criteria and large scale programs. Longitudinal data, al-
though costly, is of special value in assessing the long-term effects
on "treated" individuals, and in tracing indirect impacts of programs.
Cohort data may be used to get at intergenerational effects. Panels
may be usey for repeated sampling. Experimentation with particular
provisions under controlled circumstances is being encouraged by the
need for harder data.

Given the pressuves everywhere for assessment, nations will in-
creasingly be concerned about what programs cause what impacts, for
whom, and at what cost. .
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Introduction

In this part of the volume, seven studies of assessment methods
and data needs are presented. Each study examines a particular type
of measure or program in a country designed to improve the transition
from school to work for young people. The countries and programs
represented are: ‘

United States - cooperative education

United Kingdom - work experience in education

France - apprenticeship subsidies

Netherlands - part-time compulsory education

West Germany - vocational preparation

Italy - European Economic Community pilot projects, and others
Sweden - relief work for youth

Some studies (particularly the first three) emphasize the de-
velopment of methods to use in making assessments, as well as data
needs, and they propose concrete guidelines. Other studies report
some findings from recently completed surveys of the results of pro-
grams as well. The context of each study is outlined below.

In "Assessment Methods and Data Needs for Cooperative Edutation
Program,™ Stanley D. Nollen suggests a general methodology for assess-
ing codperative education programs in the United States and introdudes
specific guidelines to use. He stresses the importance of first de-
fining the problem which the program is intended to alleviate, whidh
requires some analysis of its causes and effects. The objective (s)
of the program must then be stated and specified operationally.
Guidelines for proposing assessment criteria are listed, and many
concrete examples of criteria are enumerated. Data needs to enable

assessments to be made are finally offered. ,/

Maureen Woodhall considers the objectives of work experience’
programs as a means to improve the transition from school to work
for young people, and she examines how govermments can assess such
programs in “"Assessing the Contribution of Work Experience Programs.®
Drawing on information about the Work Experience Program in the
United Kingdom, she focuses on the criteria tc be adopted in assess-
ing such programs and on the data needs to enable govermments to make

- 17 -
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assessments. The rationale and operation of the U.K. programs are
described, and some evaluative comments of an illustrative nature
are included. Some results from previous assessment studies are
presented and inferences for furture studies are drawn.

In "An Appraisal of Policies on Apprenticeships in the OECD
Countries,™ A. Vinokur notes the changing roles and defining char-
acteristics of apprenticeships over time, and the social and political,
as well as economic and educational, objectives they serve. She
briefly sketches the provisions of apprenticeship policies. The
nature of the outcomes to be expected from apprenticeship policies
are suggested by an economic and sociological inquiry. Some key
problems with apprenticeships as a solution to youth unenployment
are identified, and a list of data required to assess the effects
of apprenticeship policies is included.

In "The Opevration of Partial Compulsory Education in The
Netherlands," Arie Mens and Rutger Bremer examine the effects of the
Dutch requirement that young school leavers must continue part-time
education after the compulsory schooling period. The authors outline
the goals and operation of part-time compulsory education and report -
some results from empirical research on this program. They offer
evaluative comments on administrative procedures, evasion of the
requirement, differences among alternative methods of undertaking
part-time compulsory education, and regional differences in out-
comes. Conclusions about the role of empirical studies in the

assessment of evolving programs, based on this experience, are
offered. ‘

The West German program of vocational preparation--off-the-
job skill training for young school leavers as a link between

" === /schooling and working life--is examined by Frank Braun in "Vo-

cational Preparation as a Link Between Schooling and Work Life.™
Braun describes developments in the education and labor sectors
which give rise to the need for vocational preparation undertaken
in bridging courses. He enumerates the objectives of the programs
and their provisions, but focuses on criteria for assessing them,

. ircluding specific guidelines enriched with evidence from the

German experience. Data ir hand, data being collected, and data
needs yet to be filled for making assessments are described.

Based on the'foregeing experiences, Braun concludes with comments
on the foundations of assessment.

Several new Italian experiments with programs to improve the
transition from school to work and reduce, youth unemployment are
examined by Nadio Delai in "New Education-Work Models: Theories
and Data in the Italian Case."” Delai lists all of these programs,
then looks at three of them closely. First is a series of pilot
projects of the European Economic Community affecting students,
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teachers, and employers; in each case, the rationale and provisions

of the projects are described, and broad assessment questions are
raised. Second, a project in the south of Itaiy to alter vocational
training for young people is examined. The main results from a recent
assessment of this project are summarized, with some statistical data.
Third, the provisions of a new youth employment measure are described
and early problems and changes in the measure are noted.

In "Adult Training and Relief Work for Youth,™ G. Rehn describes
the operation of two Swedish programs for promotion of the employment
of youth--one for local governments and one for private enterprise.
Both programs offer employment subsidies for the hiring of young
people as replacements for older employees during training periods
for the latter. The programs are part of the general policy--
decided by Parliament--of promoting recurrent educaticn as a
principle of the education and training system as a whole and serves
the double purpose of increasing levels of skills and decreasing un-
employment among the young.

S ey
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One of the ways to improve the transition of young people to the
world of work after they complete their initial education is to reform
education by providing better links to the requirvements of work life.
One of these reforms is cooperative education--"a plan of education
that incorporates Eroductive work into the curriculum as a regular and
integral element.”

Cooperative education is not a new idea. In the United States,
it began in 1906 in the engineering school of a midwestern university.
But it has experienced rapid growth during the past decade and is cur-
rently receiving renewed attention (along with other educational re-
forms, such as career education) as a way to re-establish linkages be-
tween the education and work sectors and thus help solve the problem of
high youth unemployment.

In this paper, some general methods for assessing cooperative edu-
cation measures are suggested in an attempt to offer technical assis-
tance to governments that are accountable for such measures. In broad
outline, assessment of measures requires first that the problem which
the measure seeks to solve be defined, and second that the objectives
of the measure be clearly stated. Then specific criteria for making
assessments can be proposed and data needs identified to enable the
assessments to be made.

Definition of the Problem

Cooperative education attempts to solve not one buf several problems.
These problems may be related to each other, or they may be guite in-
dependent. TFor example, the problem may be defined alternatively as:

1. James W. Wilson, "Historical Development,” in Asa S. Knowles (ed.),
Handbook of Cooperative Education. San Francisco: Jossey-Bass,
1971, p. 3.
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- There is a faulty link between school and working life.
- Young people do not get jobs after leaving schooi,

- Young people reguire considerable vocational orientation
and training before they are good workers,

- Classroom education is not relevant to work requirements
or job performance.

- Young people cannot pay for their education.

The solutions to these problems can be prelated. If education is
not relevant to work, or if young people are initially poor workers,
then these problems are related to the problem that young people do
not get jobs. But if young people cannot pay for their education,
that problem is not related to any of the others, and separate pro-
grams are required. The design of cooperative education programs
depends on @ correct understanding of what the problem(s) are which
the program is intended to repair. “

Even the same problem which everyone acknowledges will be per-
ceived and responded to differently by different groups. For example,
if young people do not get jobs after leaving school, that will be
viewed as an unemployment problem~-~-a work sector or labo: market prob-
lem--by the public authorities. .It may be viewed as a curriculum problem
by educational instituticns, and as a problem of youth motivation as well
as youth work skills by employers. Thus there are many ways of defining
a problem, and in turn many ways to design cooperative education programs.
The importance of problem definition is simply that objectives of
programs cannot be sersibly laid out until the problem .: defined, and
- ossessment cannot proceed unless objectives are clearly stated. ' If
problem definition, which is deceptively simple, goes awry, so also
does assessment.

The possible causes of the problem are also numerous and must be
analyzed. One of the key assessment criteria must be the extent to
which a program speaks to the root cause of a problem. In the cage
of problems for which cooperative education programs are proposgd as
a solution, causes may be found among the following: -

-~ There is too little interplay hetween education and
work sectors.

- Schooling does not adequately prepare students for work.
- They are not offered sufficient vocational training.

- Vocational skills they learn do not match needs of
employers.

- They are not offered sufficient working life skills.

‘ <27
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- Guidantve and counseling services are insufficient.
- Labor market information received by students is insufficient.

- Industrial training costs of young people are too high in view
of the private returns to training investments obtainable by
employers.

- Internal labor markets reduce employment opportunities for

young people who are not attached to a firm (ports of entry
are restricted).

- Employers are biased against the skills and potential of
young people; or attitudes of voung people toward work
are negative.

- Young people have unrealistic expectations about work and/or
do not effectively uwtilize schooling opportunities.

On the other hand, the problem of young people not getting jobs
may be caused by demozraphlc features of the society, such as a dis-
proportionately large number of young people in the population (excess
supply of young workers). The cause may be deficient aggregate demand
for labor overall. Or the cause may bhe disincentives to employers to
hire young people because of social taxes and labor law. But these
causes are not susceptible to treatment by cooperative education pro-
grams. It is assumed in this paper that part of the reason for high
youth unemployment is traceable to deficiencies in the transition from
school to work which are correctable in psrt by programs of reform in
education.

The effects of problems, such as deficiept transition from school
to working life, high youth unemployment, and irrelevant education,
include adverse economic outcomes, such as:

- additional industrial training costs to impart skills
not attained in school,

- lost production potential from idle young people.

- added social welfare costs for unemployﬁent compensation
and other support.

- increased turnover of young workers while they find their
employment niche,

In addition, there are social and human costs of large but unknown
magnitude. For example:

- discouraged workers who develop negative attitudes toward
the world of work.

5§
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/
- psychological dlslllusionmant and negative self-concept
with adverse effects on: ;amlly and interpersonal relationships.

- 1ncreased anti-social behav;or, including erime and the costs
of combating it and rehabilitating offenders.

Once these adverse effects are identified, they enter into the
assessment process for cooperative education programs: the extent to
which these adverse effects are allev1ated constltutes a benefit of
the program.

Objectives of Cooperative Education Programs

Assessment of programs requires that the objective of the program
be stated. How well have we done compared to what we set out to do?
In other words, the assessment must be reckoned in relative terms
as well as absolute terms.

This stage of assessments--stating the objectives--is complicated
by two factors. First, theve are likely to be multiple objectives.
Objectives may refer to different target groups, to efficiency and to
equity outcomes, to private sector and public sector impacts, and to
personal and collective goals all simultaneously. Thus conflicts may
srise insofar as not all objectives can be met. How then is the as-
sessment to be made?

Second, assessing the effectiveness with which a program meets an
objective is one matter; judging the merit of the objective itself is
quite another matter. Of what use is a program which effectively meets
an unworthy objective? Of what use is a program which only partially
meets a laudable cbjective? But how is the merit of the objeative to
be judged? Is this a program analyst's role or is this only a col-
lective political judgment?

In the case of educational reforms, such as cooperative education,
objectives which have been advanced include references to these target
groups: individuals who participate, employers, institutions of educa-
tion, and the governments.

For individuals, the objectives include some of a2ll of these:

- Integrate theory with practice; combine academic learnlng
with practical learning and thereby find meaning in both
study and work.

- Aid personal development: increase motivation, selfkcunfldence,
maturity, and responsibility; provide diverse experiences to
young people and a laboratory for improving human relations
skills.
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- Improve employment outcomes: increase the probability of
obtaining a good job after schooling, reduce the time it
takes to obtain a job, and increase earnings from employment.

- Aid career decisions: permit young people to test their
work abilities and gain exposure to different kinds of work.

- Provide drop-out prone youths with an incentive to remain

el
in school until graduation.

- Financial aid: provide an opportunity for students to earn

part of the cost of higher education and thus continue their
. schooling longer than taey otherwise could.

There are also objectives of cooperative education which are

targeted to employers who participate:

- Improve work output and reduce labor costs.

- Aid recruiting via retention of cooperative education
students as full-time employees; they are already proven
and incur no additional recruiting cost.

- Reduce turnover because employees who have been cooperative
education students have better work skills and a more cer-
tain career path.

~ Reduce industrial training costs because cooperative educa-
tion students are better prepared for work life.

Additional objectives are stated for the schools which have co-

TR operative education programs: .

- Aid financial status and increases utilization of educa-
tional plant; more students can be accommodated and more
revenue produced at little additional cost if students
are cooperative education students who do not svend all
their time at the school. ‘

- Improve educational quality in curriculum, studewnt-faculty
relations, intra-student relations, and classroom teaching.

- Aid recruiting for students by offering an option of interest
to many young people which is not offered by all schools.

- Improve community relations from ongoing links to industry,
thus easing town-and-gown tensions. "

Governments are also a target group. Aside from objectives for in-
dividuals which ultimately redound to society's favor, there are three
objectives of cooperative education programs unique to governments:
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- Improve social equity: cooperative education is an
equalizer of opportunities because its financial aid
feature enables the less well-off to afford higher
education and because its work experience feature
appeals especialiy to young people from the working
class and thereby draws them into continuing their
education. .

- Improve the fiscal status of govermments: not only do
the earnings of cooperative education students po-
tentially generate additional tax revenue, but also
this source of support for education (it enhances
ability of students to pay tuition) means less re-
liance on tax support for education.

- Demonstrate the effectiveness of the measure.

Not all of these objectives are specified operationally, and hence
not all of them can be unambiguously assessed in terms of their results.
For example, the objective for individuals of integrating theory with
practice is not specified operationally--how can its success be de-
termined? The .ndividual objectives of aiding personal development and
career decisions might in particular programs be specified operaticnally,
but that specification might be unique to each program. Even so, measure-
ment in this area is quite difficult. The objective for schools of im-
proving curricula is in a similar status. But other objectives, such as
improving employment outcomes, aiding recruiting, or increasing utiliza-
tion of educational plant, are operationally clear and may be assessed
using the same criteria across programs.

None of these objectives speak to the possibility of negatively af-
fected groups. Yet such effects may be found, and must be included in
assessments if a balanced and comprehensive picture is to be obtained.
For example, do young people without cooperative education suffer in-
creased competition for jobs? Is there merely a displacement--better
employment outcomes for some and worse outcomes for others? 1Is the
transition from school to working life hindered for non-participants?
Similarly, do nor-participating schools and employers experience ad-
verse consequences? Does the government lose income tax revenues from

employers whose place is tsken by cooperative education students {(whose
tax revenues are gained)? .

Several of these objectives pertain only to the case of cooperative
higher (not secondary) education for which students pay out-of-pocket
tuition costs,. The financial aid objective, and in part the objectives
of utilization of educational plant, recruiting for students, and fiscal
status of governments do not apply to fully state-supported tuition-free

schools. Objectives may also vary -across regions of a country as well
as across countries,

Some objectives of cooperative education programs are of longer
range and more enduring impact than others. This means that some outcomes
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of programs cannot be measured until several years have elapsed, but
those outcomes will continue to be felt over an individual's lifetime.
They may loom large in accumulated value (even when discounted to
present value). Examples of such objectives are those of aiding per-
sonal development and career decisions, improving employment outcomes,
reducing employee turnover, and improving curricula.

Design of Cooperative Education Programs

Cooperative education programs are characterized by several dis-
tinguishing features. First, they are three-party agreements (formal
or informal) among school, employer, and individual. The sghools may:
be two-year or four-year institutions of higher education or they may
be secondary schools. The amployers may be in the private sector or
in the public sector. Each of the three actors has his own
responsibilities.

Second, the work experience is a learning experience for which
academic c¢redit is given and for which tuition is paid. The work
experience is a curriculum element just as classroom experience is.
The school is ultimately responsible for the educational quaiity of
the work experience. Third, the individual participant is a regular
employee of the firm who usually is paid a regular wage for his or
her work (the wage may be somewhat below that paid other non-coop
workers) . The work experience is fairly long-term (e.g., one and a
half years or more in a four-year collegiate program). Sometimes
the period of schooling is lengthened to accommodate the work
experience.

Work experience in cooperative education may be taken in full-
time doses alternating with full-time classroom schooling during the
educational period, or it may be taken part-time continuously with
part-time classroom schooling. Cooperative education students are
year-round students. The majority of cooperative education programs
are in professional and technical fields, such as engineering, busi-
ness administration, and health sciences, but there are also programs
in liberal arts. These programs and the students who take them are
usually mixed in the same educational institution with other non-coop
programs and students.

There has been legislation in support of cooperative education
at federal, state, and local levels of government for some years.
Because educational policy in the United States is in large part -
made at sate and local levels and decision-making is fragmented,
it is not feasible to describe a single cooperative education measure
put forward by government. Rather, the main thrusts of recent fed-
eral initiatives in the United States are sketched.

The U.S. government, under Title VIII of the 1976 amendments to
the Higher Education Act of 1965 (Public Law 89-329), authorizes grants
to institutions of higher education for the "planning, establishment,
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expansion or carrying out...of programs of cooperative education."
It is stipulated that these programs "provide alternating periods
of academic study and of public or private employment, the latter
affording students not only the opportunity to earn the funds neces-
sary for continuing and completing their education, but, so far as
practicable, giving them work experience related to their academic
or occupational objectives.®

Federal government assistance for cooperative education is pa.id
directly to institutions of higher education wvho successfully compete
for funds. Salaries and administrative expenses are payable from
these funds, but none of the appropriations under this title may be
used for the compensation of students by employers. Besides having
a maximum dollar limit available to any one institution, no institu-
tion may receive additional funds after five years of assistance;

each year funds must account for a lower percentage of administrative
costs. )

Grant applications are approved according to which programs ex-
hibit the greatest promise of success either because of {avorable re-
ception by employers or the commitment of the institution to continue
the program after the termination of federal financial assistance.

Assessment is not strictly built-in as a provision of the measure.
However, schools must make reports and keep records to insure correct
conduct of the program and to provide for fiscal accountability. 1In
addition, research grants are separately authorized in the measure,
and thus money may be but need not be used for assessment of par-
ticular programs. The nature of disbursing funds assures that pro-
grams which continue beyond the first few years of operation will be
financially or otherwise viable for the educational institution.

Some large assessment studies have been done under federal contract.2

st »

Criteria for Making Assessments

Once the problem(s) which cooperative education programs are in-
tended to help solve are defined, their causes and effects analyzed,
and the objectives of the programs stated, then specific criteria
for assessment can be proposed. Specific criteria are in fact var-
iables for which guantitative measurements will be sought. In some
cases, indicators for these variables can and should be in monetary

2. For example, Steven Frankel, Alan J. Cohen, and Robert T. Deane,
Cooperative Education-A National Assessment. Silver Spring, Md.:
Applied Management Sciences, Inc., 1978, and Morgan V. Louis, -
et al., School Supervised Work Experience Programs: Costs and
Effects on Personal Development, Education, and Emplovment,

Pennsyiﬁania State University Institute for Research in Human

Resources, University Park, Pennsyivania, 1976.
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terms, while in other cases non-monetary indicators are preferred or
the only kind possible.

Assessment criteria need to be proposed for each of the multiple
objectives of a cooperative education program, and they need to make
reference to each of the target groups of the program. In addition,
a number of guidelines need to be observed when criteria are proposed
for each objective and target group:

Wi

- Outputs need to be measured as well as ihputs.

- Indirect effects (spillovers, displacements) need to be
measured as well as direct effects.

« Net costs--after allowing for cost offsets from other
program areas--are the relevant costs to’compare with
penefits, )

- Incremental costs--costs that are changed by decisions--
are often more relevant than average costs.

- The time frame for manifestation of c2ffects of a program
will vary with the effect in question.

- A small number of criteria for each objective is satis-
factory if they are operational and unambiguously measurable.

- Non-linearities in input-output relationships reguire
measurement over a range of levels.

- Efficiency criteria will differ from equity criteria and
sometimes be in conflict.

.‘:.*Ol'ib_?ﬁ

- Measurement of several criteria simultaneously may help
unscramble cause-effect relationships.

- Craiteria for one geographical or political region may
differ from those for another region.

- Criteria for one scale of program may differ from criteria
for a different scale of program. .
In the case of cooperative education, objectives will be stated for
individual student-employee participants, employers who provide work
experience opportunities, and institutions of education whose curricula
include cooperative education programs. In addition, effects on govern-
ments need to be assessed. Below several specific assessment criteria . .
for each of several operationally-specified objectives are suggested, - -
Of wourse, which criteria are actually taken up will depend on the i
particular objective of the cooperative education program.

N
i
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Assessment Criteria

Do cooperzative education students get jobs
faster or do they get better jobs in the
same time compared to non-co-op students?

Do co-op students have less incidence of
unemployment? Shorter spells of unemployment?

Do co-op students use their education-acquired
skills more frequently than others?

Do co-op students have higher post-school start-
ing wage rates than non-co-op students? Do
they have higher annual earnings (do they work
more) ?

Does the earnings advantage of co-op students
persist or even increase over their lifetime?

What is the expected private monetary rate of
return to investments in co-operative education?
How large are earnings advantages compared to
direct costs and foregone earnings costs?

Are co-op students different from others in
terms of age, sex, race, family background,
work history, or previous schooling? Do

these differences account for program outcomes?

Do co-op students advance and get job promotions
more rapidly than non-co-op students? Do they
have higher skill jobs with more responsibilities?

Is job satisfaction higher among co-op students
than others?

Does cooperative education improve attitudes
of students tcward schools, work, and society?

Does cooperative education reduce tendencies of
young people to permanently drop out of school?

How does cooperative education alter students®

choice of and participation in extracurricular
activities?

33
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Does cooperative education increase motivation,
self-confidence, maturity, autonomy, self-concept,
or other desirable traits?

What are the reasons why students elect co-op
programs?

Are post-school jobs held by co-op students
more closely related to their schooling com-
pared to non-co-op students? Is their job
preparation improved?

Do co-op students have better formulated career
plans than non-co-op students?

To what extent do future job plans of co-op
students match their co-op job and field of study?

Do co-op students have more and better occupational
and labor market information than non-co-op students?

Do co-op students get more post-school training
(on or off-the-job) than others in comparable jobs?

Are co-op students more needy than non-co-op
students? What is their family income?

What proportion of all aducational expenses are
potentially met by earnings from co-op jobs?

What proportion of co-op students would not be
able to go to school without earnings from co-op
jobs?

To what extent are earnings from co-op jobs offset
by stretching out the period of schooling and de-
ferring full-time employment?

How many co-op students are offered permanent jobs
with their co-op employer after completing their
schooling? How many actually go to work for this
employer? - ,

How much is the recruiting budget decreased via
continued employment of co-op students? To what
extent is this budget saving offset by initial
intake expenses of accepting co-op students?
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Financial
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of
School

Are co-op‘students paid less wages and fringe
benefits than other employees doing similar
jobs? 1If so, is it beczuse.general training
is supplied by the firm?

Are co-op students equally as productive as
other employees? Do they have as good skills?
Is their quality of work as good?

Do co-op students do work that other employaes
usually do not do?

Are firm-paid training costs in total reduced
by having co-op student graduates as permanent
employees (because much of their general and
firm-specific training was provided during the
co-op period)? To what extent is this saving
offset by training provided during the co-op
period?

Is turnover and absenteeism of co-op students
better than for other employees doing similar
jobs?

Wha*+ are supervision and record keeping costs
for co-op students? Do they offset wage, pro-
ductivity, training, and turnover costs?

How do employers' costs and benefits vary with
characteristics of co-op students (age, sex,
race, length of time with firm, field of study,
family background, work history, previous
schooling) ?

How do employers' costs and benefits vary with
characteristics of the employer (size, industry,
length of experience with cooperative education)?

Are employers' relationships with local govern-
ment, schools, and the public improved because
of cooperative education?

-

What are the incremental costs of cooperative
education? What are incremental administrative
costs, including guidance and placement? what
are incremental faculty costs? Curriculum de-
velopment costs? Facilities costs?
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What are start-up costs for a cooperative
education program? Operating costs?

How much is utilization of educational plant
improved? How large are fixed costs with re-
spect to presence or absence of co-op education?
Variable costs?

How do costs change as program size changes?
Are there substantial economies of scale?

Is variable cost per student and total cost
per student higher than for non-co-op education?

What are the incremental benefits of cooperative
education? How much is govermment funding in-
creased? How much is tuition revenue increased?

How does curriculum change in non-co-op programs
because of feedback from co-op students and em-
ployers which provides relevance and currency?

Are student-faculty relationships improved?
Are relationships among students improved?
Are classroom dynamics enlivened?

How many students choose the school because of
the cooperative program?

Are higher quality students obtained?

Is one school’s recruiting advantage another
school's loss, or is there a net increase in
students?

Are interactions between the school and industry,
government, and the public improved by the co-
operative education program?

Are the individual participants in cooperative
education (and those whose employment outcomes
are favored) the previously less well-off?
wWhat is the age, sex, race, family background,
work history, and previous education of par-
ticipants and non-participants?

o .
What are the same characteristics of taxpayers
and others from whom funds to support coopera-
tive education are obtained?
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Minimize How large are incremental revenues to government
Fiscal from taxes on earnings and spending by co-op
Burden students during education and after graduation?

Are there losses of tax revenues from displacement
of other workers by co-op students?

How large are social welfare cost savings, such as
unemployment compensation attributable to cooperative
education?

Is public support of education overall reduced via
ircreased ability of students to pay for schooling
due to earnings of co-op students?

What is the net cost to government: fiscal outlays
net of cost affsets, such as those above?

Demonstrate Are positive results of cooperative education pro-
Effectiveness grams traceable to government measures themselves
of Measure or would they have occurred in any event?

Have other programs been initiated or expanded, and
have new experiments been conducted because of the
initiative of the measure? Has the measure fruit-
fully performed a "seed monay"™ function?

Data Needs

Iwo early decisions to be made about data needs for assessment are
(1) what is the unit of analysis? and (2) how are observations to be made
on the unit of analysis? In the case of cooperative education, if there
are objectives for individuals, employers, and educational institutions,
chen each will be a unit of analysis separately for different research
questions. This means data will need to ke collected from individuals
to answer some questions and from employers and from schools to answer
other questions. For example, data are required on earnings or attitudes
of individuals, on productivity or recruiting experiences of employers,
and on incremental costs of schools. .

From whomever data are collected, the question remains whether to
observe individuals (or employers or schools) over time or over space.
Time-series and cross-sectional data each have their advantages and
disadvantages. Interpretations made from analysis of one may differ
from those from another. Often the short time frame within which assess-
ments must be made dictates the use of cross-sectional observations.

Data needs also vary according to the level at which an assessment
is being made, or according to exactly what is being assessed. Is a
specific cooperative education program being assessed, or a measure
which encompasses a variety of programs, or is an overall assessment
of cooperative education in the nation being made? If a program is
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being assessed, '~rgitudinal data following a cohort of participants
and a matched ¢« | group is ideal. If an overall national assess-
ment is being mauc, c¢ross-sectional data disaggregated by relevant
characteristics of participants (e.g., age, sex, race) may be satis-
factory. Here variation in the types of cooperative education repre-
sented in the nation will obscure the findings of the analysis unless
a sample which is homogeneocus with respect to type of cooperative edu-
cation can be selected.

Very little data required for assessments is routinely collected.
This is partly due to the imprecise specification of the "treatment,"
i.e., cooperative education cannot be measured unigquely by a single
variable. It is also partly due to the need for longitudinal data
which are costly. Existing assessments have undertaken original data
collection by specisl surveys,

What specific data needs for assessment of cooperative education
can be indicated? Some examples follow:

- Longitudinal work history data for cohorts of individuals
indicating dates of completion of cooperative education
program, entry into the labor force, beginning cf First
post-schooling permanent employment, departure from first
job, beginnirg of second job,..., from which duration of
employment, unemployment, and periods out of the labor
force can be calculated as well as promotion rates.

- Age-earnings profiles of cooperative education graduates
and others, showing labor earnings (not total income) at
each year of age (or experience) from which gross monetary
returns to cooperative education over the employment life-
time can be calculated as well as the "staying power" of
the training provided during cooperative education.

- Wage rates of cooperative education graduates by age, sex,
and race, by field of study, by occupation of first employ-
ment, and with reference to the stage of the business cycle
so that the partial effects of cooperative education can bhe
distinguished from other influences on wage rates.

- Psychological measurements of attitudes and values toward
school, work, self, and society taken before and after
participation in cooperative education, or in comparison
with similar measurements taken on non-participants with
similar background characteristies.

- abjective and subjective tests of the guantity and quality
of labor market information possessed by co-op students (e.g.,
knowledge about content of occupations, supply-demand balances
in various occupations, and location of jobs in certain occupa-
tions (geographically and industrially)).
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Family background of co-op students (including variables,
such as family income, parents' occupations and education,
marital status of parents, number of siblings, neighbor-~
hood and housing), from which equity effects of cooperative
education can be assessed, as well as factors affecting in-
dividual employment, personal and career development, and
financial aid outcomes aside from or in interaction with
cooperative education. -

Job performance of co-op students as measured cardinally

Ny productivity (in physical input-output terms), turnover
(voluntary and involuntary), and absenteeism compared to
dara on similar non-co-op students in the same work setting.

Incremental personnel and administrative costs incurred by
the employer due to cooperative education, including var-
iables such as additional training costs {measured by direct
costs of material and breakage plus indivect costs of super-
visors® time and lost output) and its offsers such as

lower wages for co-op employees, and reduced recruiting costs.

Change in utilization rate of educational facilities (e.g.,
daily and annual use of classrooms or throughput measures,
such as annual graduations) compared with change in costs
of supplying cooperative education services {necessitating
analysis of costs into fixed and variable categories).

Content analysis of curriculum and courses before and after
cooperative education, investigating elements,.such as problem-
solving, independence of study, communications, currency of
instructional materials, examples, and cases....

Source of tax revenues which support cooperative education
and economic status of those taxpayers.

41




Y ipem

ASSESSING THE CONTRIBUTION OF WORK EXPERTENCE PROGRAMS

MAUREEN WOODHALL

R




terd

Introduction

An advertisement for the new Youth Opportunities Programme, in-
troduced in the United Kingdom in 1978, illustrates the vicious circle
in which many young people have found themselves trapped: "I can't
get a job because I haven't any work experience; I can't get work ex-
perience because I haven't got a job."™ One of the main aims of the
work experience component of the Youth Opportunities Programme, which
began to operate early in 1978, and its predecessor, the Work Ex~
perience Programme which was introduced in the United Kingdom in Sep-
tember 1976, is to try to break this vicious circle, by providing un-
employed young people with the chance to gain useful. and varied work
experience in the hope that this will increase their chances of find-
ing full-time employment. . -

Other countries also have introduced speciasl measures designed
to improve the transition from school to working life by providing
young people who have had difficulties in finding employment with
practical work experience. For example, in Canada the Young Canada
Works Programme was introduced in 1977 to help young people obtain
practical experience, and other countries have experimented with
various types of subsidy to encourage employers to provide work ex-
perience for young people who for a variety of reasons €ind it im-
possible to obtain a permanent job, .

The purpose of this paper is to consider the ohjectives of such
schemes, and to examine how governments can assess work_experience
programs as a means -of improving the transition for young people
from school to work. It is not intended to be a detailed evaluation
of any one scheme, although it will draw on the information avail-
able on the operation of the Work Experience Programme in the United
Kingdom, since this scheme has been in existence far longer than the
majority of similar schemes in other countries. The experience al-
ready gained in Great Britain and elsewhere with work experience pro-
grams will be used to consider what criteria should be adopted in
evaluating such programs and what data and information are needed
to enable governments to assess measures designed to help young people
gain practical experience of working life,
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Why Work Experience Programs Are Needed

In many countries, attempts .are made to provide some sort of practical
experience of the world of work for some young people in their final year -
of school.' The purpose of this is primarily educational--the aim is to
prepare young people for future employment by enabling them to see at first
hand what it is like to work in a factory or in an office, and so to help
them in the process of career choice. But inevitably, the actual work ex-
perience which can be combined with formal schooling is limited, and most
schemes cannot attempt to do more than give certain young people a glimpse
of the realities of working life by allowing them to gain practical ex-

perience in a job for one day a week, or for a few weeks in their final
year at school.

The purpose of the work experience programs that hev» developed in
the past few years goes further than this. The schemes are designed to
help young people who have experienced difficulties in finding a job to
gain extensive and varied w.rk experience, not Jjust for a few days a
" week, but on a full-time basis, for up to six months. The purpose of
this is to improve their prospects of finding a permanent job, both by
enabling them to learn some of the skills and attitudes which employers
are seeking when they fill job vacancies, and also by giving the young
people a chance to *ry various types of jobs, so as to help them choose
a job on the basis of realistic expectations.

Thus, the purpose of work experience programs is to help young
people to overcome unemployment by improving their own competitive
position; they are designed to change people, rather than the labor
market. Work-experience programs therefore differ from job subsidies,
or job creation programs, which are designed to increase the supply of
jobs.

The purpose of. work-experience programs is not to change labor mar-
ket conditions, but to improve the chances of a specific group of young _ _
people in the labor market: those who have never had an opportunity to
acquire on-the-job experience, either because they have never had a job,
since leaving school, or because they have lost a job after a short time,
perhaps as a result of a policy of "last in - first out.™

.On the face of it, therefore, it might seem that the need for work-
experience schemes is not strongly relited to particular labor market
conditions, but that work experience, like vocational education and train- _.
Jing, is a form of investment in human capital, which young people need,
in order to make the best use of their potential. In fact, however,
government programs which provide work experience are needed only when
the normal supply of Jobs is insufficient for the number of young people -
seeking first-time job experience. The impetus for current schemes was,
therefore, the exceptionally high rates of unemployment of young people
which emerged in 1976. The first schemes were at first regarded, at
least by many politicians, as temporary measures designed to overcome
the problem of unemployment of young people that had arisen as a result
of the world recession,
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Now, however, it is recognized that the need for government pro-
grams offering work experience is not a short-lived phenomenon, but
is likely to remain for some years. In the United Kingdom, for example,
the Director of the Manpower Services Commission recently predicted that
"special programmes to help the unemployed will still be required well
into the 1980's,"l and forecasts recently produced by the Institute of
Manpower Studies suggest that the number of unemployed teenagers will
rise from 300,000 in 1976 to over half a million in 1986 and that there
will still be about 425,000, or almost 23 percent, of the age group 16-19
unemployed by '1991.2 Therefore, this same study by the Institute of Man-
power Studies concludes that the new Youth Opportunities Scheme, which
aims to provide young people with ™an effect:ive bridge to permanent em-
ployment™ and which includes opportunities to acquire waork experience
as well as basic training, has ™an air of permanence"™ about it. This
makes it particularly important to attempt to assess the full range of
government programs for young unemployed, and to consider that criteria
are appropriate for judging the success of the programs.

The Objectives of:Work Experience Programs

The schemes that exist in various countries at present differ in
their coverage, and the target populations they are intended to reach.
In some cases, work experience in a sheltered or simulated environment -
is provided for young people with particular handicaps, social as well
as physical, which may prevent them from finding jobs. Such schemes
are closely allied with the special programs for handicapped adults
which have existed for many years in some countries, and which might
properly be regarded as welfare provision, rather than a basic element
of manpower policy. On the other hand, some schemes are open to any
young person who is unemployed rather than being confined to those
with particular disddvantages.

It is important to distinguish between the two types of program -
for assessment purposes. For example, the Work Experience Programme .
in the United Kingdom, which ran from September 1976 to early 1978, '
was designed for "all unemployed young people aged 16-18 who might
benefit from the opportunity to learn about different kinds of jobs
and gain_systematic practical experience of a range of different
trades.™ " On the other hand, a smaller scheme was set Gp in 1972
called Community Industry, which "deliberately selects the most dis- -
advantaged and difficult to employ amongst unemployed young people. "t T

‘L. Department of Employment GazZette, February 1978.

2. C. Leicester, "Keeping the Jobless in Touch with Work,™ The Times,
May 15, 1978.

3. Manpower Services Commission,'Ybung,People and Work, May 1977,
p- 270 .

4. Ibid. \
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Clearly, different criteria should be used to evaluate these two
schemes, since one deliberately seeks the most difficult individuals,
vhereas the other is more general in its scope. This difference is
reflected in the "success rate" of the two schemes, judged in terms
of the proportion of young people who subsequently obtain jobs, or
further training. In 1977, the Manpower Services Commission estimated
that of all those who had passed through the Community Industry scheme,
"half are known to have entered employment or further education.™ This
compares with a follow-up survey of participants of the Work Experience
Programme which showed that 84 percent of them had worked at some time
since leaving the program, and thag 72 percent were in full-time employ-
ment at the time of the interview. Nevertheless, in view of the dif-
ferent target groups of the two types of programs, the figure of S0
percent may well compare quite favorably with the 72 percent, or even
84 percent, success rate of the other scheme. ‘

In general, the objectives of work experience programs are threefold:
to provide a transition oeriod between school and work, to enable young
people to sample different types of work, so that they can find out what
best suits their capabilities, and to provide training in basic skills
and attitudes towards work. In some respects, therefore, work experience
schemes can he regarded as an extension of Formal education, but in a
realistic work enviromnment, with an emphasis on training in what are
described as “basic social and life skills,® rather than the skills of
literacy, numeracy, etc. which are the concern of the formal education
system. Training in these skills may include short work induction
courses, covering topics, such as the importance of time-keeping, how
to behave at an interview, safety procedures at work, and so on, rather
than training in skills, such as shorthand and typing or operating
machinery.

Some people might regard the training component of work-experience
programs as largely remedial: filliug gaps which remain after a young
person leaves school. On the other hand, there are certain things which
can best be learned in a real-life situation, and it may be that how to
behave at an interview and how to get on with older work-mates come into
this category. Certainly, the success or failure of work-experieace pro-
grams may depend on how well the training element is integrated into the
experience, as well as how systematic the procedure of job rotation is,
and how realistically the work experience corresponds with actua
pPermanent employment. . )

The belief underlying any work-experience program is that a young
person will be more attractive to a future employer if he can demonstrate
his familiarity with the demands of a regular job, rather than coming
straight from school, often with minimal formal qualifications. Al though

5. R. Lasko, "The Work Experience Programme,” Department of Employment
Gazette, March 1978.
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they are not designed specifically for young people of low ability,
work-experience programs often do in practice cater for those with

a poor school record. For exampla, in the United Kingdom the first
year's operation of the Work Experience Programme (WEP) showed par-
ticipants "tend to have done rather worse at school than school
leavers generally: 32 per cent of young people entering WEP schemes
had ‘left school without any educational qualifications; the camparable
figures for all school leavers is about 18 percent.®

The main purpose of work-experience programs is, therefore, to im-
prove the competitive position of those young people who have already
experienced difficulties in finding jobs, and enable them to compete
more successfully with older workers. A more specific list of ob-
Jjectives is contained in the following description of the aims of
the Work Experience Programme in Great Britain:

l. To provide an introduction to the requirements, discipline,
and satisfactions of working life.

2. To enable young people to gain a better knowledge of their
own capacities and interest and introduce them to possible
jobs where these might be used.

3. To provide a transitional period betw on education and work-
ing life, and to help voung people widen their skills and
abilities to work with adults as well as their contemporaries.

4. To help young people gain in maturity, self-reliance, and
self-esteen. . .

This list of objectives makes clear that the main aim of the scheme
was to effect permanent changes in unemployed young people, and thus to
increase their employability in the long run. Nevertheless, critics of
the scheme saw it as a cosmetic exercise, designed to remove young people
from the unemployment register. Ultimately, work-experience programs
will be judged.in terms of the success with which they achieve the longer-
term obje>tives of improving individuals® job records, rather than the

irmediate, short-term cbjective of providing an alternative to unemployment,

-

-

How Government Schemes Provide Work Experience

The objective of providing young people with practical experience
can be achieved in a variety of ways. Some work-experience programs
provide young people with an opportunity to work in a normal environ-
ment for a limited period, while others provide practical experience
in a simulated environment; for example, a specially run workshop. "
The important point is that the work experience should be as realistic

6. R. Lasko, op. cit.
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as possible. The new Youth Opportunities yrogram in the United Kingcom
aims to provide four different types of work experience for unemployed
young people:

(1) Work experience on employers’ own premises, where young
people work alongside a firm's own employees, in a variety
of jobs.

(2) Project-based work experience, where young people take part
in a cooperative project run, for example, by a leocal au-
thority or charitable organization, but financed under the
Youth Oppértunities Programme.

e

(3) Training workshops, where young people receive systematic
training and supervised work exparience in a specially
run workshop.

(4) Community service, where young people take part in a
locally run community project, working .alongside regular
staff in a social service department.

This list, which is by no means exhaustive, indicates the range
of work-experience projects that already exist. It should be noted
that there is scope for both private and public sector schemes, and
participation by both small- and large-scale employers. There is
similar variety, in different countries, in the length of work ex-
perience offered to young people, and in the conditions and level of ‘
payment provided. For example, in the United Kingdom work-~experience
programs are normally expected to last at least six months, and less
than a year, whereas there are schemes in Norway and New Zealand
where young people work in projects for only six weeks to two months,
and in Ger?any certain schemes for the "hard-to-place" can last for .
two years.

One distinguishing feature of most work-experience schemes is that
the young people concerned are not employed directly by the employer
providing the work experience, but are regarded as trainees, and there-
fore must receive a training allowance rather than a normal wage. The
rate of pay varies between different schemes, but the objective is to
find a rate of payment which is more attractive than unemployment com-
pensation, but not so high as to discourage young peopl& from seeking
permanent employment. It is not easy to arrive at an appropriate figure,
and there has been some disquiet in the United Kingdom, for example,
that work-experience programs may either involve exploitation of young
people, if employers regard participants as a source of cheap labor, or
may discourage young people from accepting low-paid, but permanent, jobs.

7. See OECD, Review of Experience with National Measures: Backeround °
Paper for High Level Conference on Youth Unemplovment, 1977, YU(77)3.
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Criteria for Evaluation Work Experience Programs

Since the purpose of work-experience programs is to change in-
dividuals, rather than change the labor market, one .set of criteria
For judging the success of the measures mus* always be the subsequent
employment of participants. Does participation in a work-experience
program improve young peoples' competitive position when they seek
permanent jobs, and does the training they receive in "life and social
skills" increase their productivity and their employability? A process
which leads from the dole queue to a work-experience program and then
back to the dole queue camnot be judged a success. The problem that
inevitably arises when making this type of judgment is that whether
or not an individual is successful in finding a job after completing
a spell of work experience depends on labor market conditions, the
supply of jobs, and the prevailing wage rates for unskilled young
people, as well as on the characteristics of the young people themselves.

One of the problems of ‘evaluating work-experience programs in the
last two years is that local labor market conditions have sometimes de-
teriorated while young people have been taking part in a work-experience
program, so that they may remain unemployed, even though the acquisition
of work exps-ience has made them more attractive to potential employers.

Another problem that arises in evaluating work-experience programs

- in terms of participants' subsequent employment records is the difficulty

of comparing what actually happens to a participant after completing a
period of work experience with what weould have happened if he had not
participated in the scheme. One of the objectives of the original Work
Experience Programme in the United Kingdom was to "help young people

gain in maturity, self-reliance and self-esteem.”™ This kind of assess-
ment can only be attempted if there is some kind of "control group™ of
young people who are unemployed, but who receive no work experience,

no training, and no experiences likely to lead to a gain in maturity

and self-reliance. But one of the main aims of the new Youth Opportunities
Programme is to insure that all young people do have some sort of oppor-
tunity, if not of permanent employment or vocational education in training,
then work experience of some sort. In other words, it is a matter of
public policy that a ™control group™ should not exist.

Another criterion for evaluating government measures of this kind
is that they should not divert resources that would otheérwise have been
used to create permanent employment. There have heen fears that if
work-experience programs, financed or subsidized out of public funds,
come to be regarded as permanent, then employers will use these as a
“filter mechanism" to aid them in their normal selection and recruit-
ment. Already, some participants in a work-experience program g0 on
to work for the same employer after completing their period of work
experience. To some extent, this should be regarded as a success of
the schemes since it suggests that they are successful in achieving
one of the objectives, "o enable young people to gain a better
knowledge of their own capacities and interests and introduce them to
possible jobs where these might be used." On the other hand, if the




- 43 -

proportion is very high, then it would mean that employers were simply
using a publicly-funded program to enable them to fill normal job va-

cancies and to provide new entrants with subsidized induction courses,
—-—— rather than meet the costs themselves.

While it is important to evaluate any government measure in terms
of its long-term objectives, there are also short-term, operational cri-
‘ teria that are important in making assessments. In particular, does the
s program appear to be meeting a need in the sense that it is easy to find
-employers willing to mount and operate work-experience programs, and easy
to find young people to fill vacancies? One assessment of the Work Ex-
perience Programme in the United Kingdom coucluded, "It was probably in-
evitable that in the early parts of the Programme, when a relatively
small number of places were spread thinly around the country, there
would have been problems in matching unemployed young people with the
W.E.P. places available in their locality. This problem has been largely
overcome now thal many more places have been made available, enabling the
requirements of unemployed young people to be more closely matched."”

As this assessment suggests, it has always been one of the main aims
of the Work Experience Programme in the United Kingdom to match as closely
as possible the requirements of young people and the opportunities that
are made available to them. However, it is also important that the cis-
tribution of work-experience places should correspond fairly closely
with the distribution of actual job opportunities for young people., It
would clearly be a waste of prescurces to give large numbers of young
people practical experience in manufacturing firms if the majority of
Jjob vacancies for young people are in service industries. In faot, in
the United Kingdom the distributinn of WEP places, by industry, was
fairly similar to the normal distribution of entry to the labor market
by young people. Xn 1977, for example, approximately 60 percent of all
work-experience places were in the service sector, 26 percent were in
manufacturing, and 13 percent in other industries; the corresponding
figures for young peoples' entry into employment were 54 percent to
the service sector, 32 pegcent to manufacturing industries, and 14 per-

~

cent to other industries.’

Closely related to this criterion is the requirement that the dis-
tribution of places should match the distribution of jobs among the
public and private sectors and large and small employers-. One feature
of the Work Experience Programme in the United Kingdom was that the
places were provided mainly by private sector companies, whereas the
Job Creation Programme was far more heavily concentrated in the public
sector. A significant change occurred during the course of 1977. At
the start of the program, in September 1976, the majority of places .
were provided by large companies, but as the program developed, there ‘
was a marked increase in the number of schemes run by small employers.

8. R. Lasko, op. cit., p. 295,
9. Ibid., p. 294,
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This sort of change has been welcomed in the United Kingdom as a sign
of increasing variety and flexibility of the opportunities offered to
young people.

However, although flexibility is clearly one important criterion,
there is a danger that if there are too many schemes, catering to dif-
ferent groups of young people, there may be duplication of effort and
a lack of coordination. The Youth Opportunities Programme, currently
being introduced in Great Britain, is based on the belief that the
problem of unemployed young people is so severe, and likely to be so
long lasting, that it requires a coherent but flexible scheme, or-
ganized on a contimuing basis rather than the series of ad hoc,
temporary schemes that developed in 1976 and 1977 and which meant,
in the words of the Manpower Services Commission, that:

To the individual young person, the scene has been con-
fusing. Since the schemes have been introduced one after
the other, there has been a natural tendency to take what-
ever opportunity presents itself, irrespective of the help
it may give or where it may lead. Tentative bridges or
links be“wez2n schemes are beginning to develop, but they
cannot develap properly so long as each scheme is run
separately. ioreover, a "mixed opportunity™ is hard to
develop, howeve, desirable, because each scheme has its
own criteria and distinctive approach.l0

It is in order to overcome this problem that the Youth Opportunities
Programme is being developed for 16-18 year olds. In this program, work
experience provides one component, together with assessment and employment
induction courses, short industrial courses offering fairly specific oc-
cupational training, and remedial education. At the same time, different
schemes will cater to unemployed adults, including the Special Temporary
Employment Scheme, which replaces the Job Creation Programme. .

This raises the question of the extent to which different schemes
will compete for available resources. Since it is one of the declared
aims of the Youth Opportunities Programme, lil the Work Experience
Programme which it replaced, to improve the competitive position of
young people in the labor market, the question must be asked at whose
expense this improvement will take place. Some critics have, in facot,
argued that it is a mistake to focus schemes to alleviate unemployment
on the young unemployed, arguing that it is the adult head of household
with dependent children who suffers most from unemployment.ll 0n the
other hand, failure to find work when a young person first enters the
labor market may have serious long-term implications, and work-experience

10. Manpower Services Commission, Young People and Work, op. cit., p. 29.

11. See, for example, "Is Youth Unemployment Really the Problem?"
New Society, November 10, 1977.
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programs are designed to insure that today's unemployed school leaver
does not become tomorrow's long-term unemployed, simply because he has
never had the opportunity to acquire practical experience. Nevertheless,
the fact must be faced that by improving the chances of voung school
leavers find a first job, government measures may worsen the chances

of older workers, married women, or other groups.

Data Needed for Assessment N

The previous section on the c¢riteria for judging work-experience
programs suggests some of the data that will be needed for evaluating
the success of new measures. In the first place, information is needed
on the number of places available in work-experience schemes, on the
industrial, occupational, and regional distribution of places (to see
whether this corresponds to the distribution of job vacancies), on the
duration of the experience, and on the distribution of unemployment.
Information is :lso needed on the speed with which vacancies are filled,
the length of time young people remain on a work-experience program, the
number and range of different jobs to which they are introduced, and the
type of training they receive. All this type of information can be col-
lected as »:rt of the regular operation of a scheme.

For example, the Work Experience Programme in the United Kingdom
generated information of this kind, which was used to construct simple
tests of success, such as the "occupancy rate™ of WEP schemes. This
was the ratio of young people actually taking part in the scheme at a
point in time to the number of places available ane month earlier,

This provides a measure of the speed with which vacancies were taken up,
and the extent to which young people remained in the scheme for its full
duration. By the end of 1977, the occupancy rate was 84 percent, compared
with a rate of only 50 percent when the scheme first started, and only 65
percent in June 1977.12 Clearly, this represents an improvement in the
efficiency of the schemes, but it does highlight one problem in evaluating
the success of such schemes. If large numbers of young people leave a
work-experience scheme early, before completing the full range of jobs
available to them, this would show up as a reduction in the occupancy
rate. Bu' follow-up studies of WEP trainees showed that 50 percent left
early, usually because they had jobs to go to. Is this to be regarded

as a sign of success or of failure? i .

This is a question that cannot be answered on the basis of routine
information on the number of places and the number of young people tsk-
ing part in WEP schemes. Information on the future employment prospects
of trainees can only be collected by means of follow-up surveys, probably
on a sample basis. This can be used to compare the employment prospects

- of young people before and after participation in a scheme. A follow-up

survey of the Work Experience Programme in Great Britain showed-that 84
percent of the sample of participants had worked at some time since leaving
WEP, compared with only 35 percent who had worked before taking part in

12. R. Lasko, op. cit., p. 295.
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scheme. This suggests that the program was successful in improving
their chances of finding a job, and indeed 60 percent went immediately
from a WEP scheme into a job--a large number of jobs being with the
employer running the WEP scheme. But once again, this raises the
question of how far this is to be judged a success, From the point of
view of the participants, it clearly is a success. The transition
period provided by WEP was used to enable them to find a suitable job.
It can also be judged a success in the light of one of the objectives
of WEP: ™"Increasing attention is now being given to encouraging em-
ployers to provide opportunities for those you.g people they might
not rormally consider recruiting, for example because they lack
formal educational qualifications.™3 But since 62 percent of those
who went straight into a job after completing WEP continued to work
for the employer who had provided the WEP opportunity, this suggests
that many employers did use WEP as a convenient selection device.
Whether or not this is regarded as a desirable use of a publicly-
financed program is a difficult question. The Manpower Services Com-
mission commented on this issue: "There is also the possibility that
this kind of work experience would come to be regarded by employers

as a useful vehicle for assessment and a normal avenue of recruitment.
Were this to happen, it might be necessary to review the basis of fund-
ing such opportunities,™ll

The whole question of what would have happened in the absence of
work-experience programs is fraught with difficulties. It is doubtful
whether any country has yet solved the problem of comparing the fortunes
of those who take part in special employment programs with a control
group who Jdo not. For the very fact that a young person is, or is not, -
willing to take part in a program may be an important fact which dis-
tinguishes him from his contemporaries, at lesst in the eyes of a po-~
tential employer. And, as we have already seen, it is a matter of
public policy in some countries now to insure that a control group
does not exist, since a control group would consist of young people
without any opportunities for work or training.

Although it may not be feasible to compare the future employment
of participants with a control group who did not participate in the
scheme, it is necessary to compare the performance of those who par-
ticipate with that of other young people who enter the labor market
by a different route. Even this may create difficulties. For ex-
ample, recent changes in the United Kingdom in the metltods of col-
lecting employees' national insurance contributions mean that workers
no longer have national insurance cards--vhich mus™ be stamped each
week--and national insurance contributions are now collected through
the same machinery as income tax. However, this means that it is no
longer possible .to collect information, such as the first employment

13. Manpower Services Commission, Young People and Work, op. cit., p. 27.

14, Young People and Work, op. cit., p. 36.
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of young people, by analyzing national insurance cards. New methods
have had to be devised, including more extensive use of sample surveys,
to collect data which used to be available automatically. This is just
one example of an administrative change which creates difficulties for
monitoring the effects of employment programs. Similar examples could
probably be found in other countries.

Another common problem is that information about the unemployed,
including data on the duration of unemployment, is often not classified
in sufficient detail to enable young people aged 16-18, which is the
group for which most work-experience programs are intended, to be sep-
arately identified. Similarly, if unemployment statistics are analyzed
according to the jobs previously held by unemployed workers, then young
people without experience will simply appear as "other™ or ™ot classified,®
and may be mixed up with other groups of workers, or even excluded al-
together. All this means that comparative data which could be used in
the evaluation of work-experience programs may be difficult to collect
without special surveys. In the United Kingdom, for example, the Man-
power Services Commission's Working Party on Young People and Work com-
missioned a series of research studies of the characteristics of unem-
ployed young people, their attitudes toward unemployment, work, training,
and the variety of government measures designed to help them, and also
the attitudes of employers and their policies on recruitment of young
people. This resulted in useful information on young veople and the
labor market, but it required four separate sample surveys to collect
this information, and there is no regular procedure which will update
this information in the future.

R RV

How Successful Are Work-Experience Programs?

“ The preceding sections have cutlined some of the difficulties that

‘ arise if a full-scale evaluation of work-experience programs is attempted.
Nevertheless, some assessments have already been made of existing programs.
What tentative conclusions can be drawn?

In the first place, experience in several countries suggests that
work-experience programs can be introduced, relatively quickly, and at
relatively low cost, since no special facilities are required.is The
Review of Experience with National Measures, which was produced for
the OECD, Conference on Youth Unemployment in 1977, observed that "early

15. The Manpower Services Commission estimated in 1977 that the cost
of the Work Experience Programme, with a target of 30,000 places,
was Bl9 million. This compares with the Job Creation Programne,
which created 68,000 jobs for young people, but at a cost of L35
‘million. See Young People and Work, op. cit., p. 36.
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experience with such schemes of practical introduction has shown that they
meet a need which can bhe satisfied in a relatively simple way when young
peopleig employment problems stem primarily from ignorance about working
life.”

Probably the most thorough evaluation of a work-experience program
has taken place in the United Kingdom as part of the review of the whole
‘ range of measures for young people, which led to the setting up of the

e ] Youth Opportunities Programme. When the Work Experience Programme was
reviewed in the middle of 1977, after eight months of operation, the
Manpower Services Commission concluded: ™"lhe early months of the pro-
gramme have been pncouraging. It is clear the Work Experience Programme
has been able to harness the enthusiasm of many employers, especially

. those in the private sector, wishing to help unemployed young peuple.

) It, therefore, acts as a means of encouraging young people to enter
'wealth-creating’ sectors of the economy."l7 A more recent review of
the program in March 1978 showed that over 40,000 young people had
benefited from the scheme in about a year and a half and concluded
that WEP "has made a major contribution to the Comm;ss;on's task of
alleviating youth unemployment n18

Valuable insights were also provided by two surveys carried out
for the Manpower Services Commission, one among employers and the other
_among unemployed young people. These surveys asked about attitudes to
"all the government measures designed to help the young uneiployed,
including:

(1) subsidies to recruit wcrkers, such as the Recruitment
Subsidy for School Leavers

(2) grants to encourage employers to provide more training.
TR ‘

. (83) temporary job creation, such as the Job Creation Programme

. (%) ' work-experience programs

~ v

«{5) direct training provision

' {6) rehabilitation schemes to meet the special needs of
some young pecple.

L
4

The result of asking employers about these various SQhemes‘was:

16. Background Papers for High Level Conference on Youth Unemployment,
YU(77)3.

., 17. Manpower Services Commission, Young People and Work, op. cit., p. 27.

18. R. Lasko, op. cit.
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Of those programmes specifically for unemployed young people,
WEP was the most favourably regarded. A number of organisa-
tions already operated what they described as 'mini-WEPs®,
in which pupils from local schools.spent short periods work-
ing in the organisations and learning about working life.

It was this aspect, bridging the information gap between
young people and work, that employers thought particularly
useful 19 :

The second survey, which asked young people what they thought were the
most important features of different types of schemes showed that: ~

There is a consensus among the unemployed tuat the opportunity
to learn the basic skills for a job they have already decided
on is most important. Those who had never worked before rated
as second in importance the opportunity to learn how to make
a good impression on an employer, while those who had worked
before rated second the opportunity to work with a supervisor
who tries to understand them. This difference probably re-
flects the desire of those who have never worked to ‘get a
foot on the ladder' while those who had been in employment

' would know from experience the importance of sympathetic
supervision. “

These results show that both from the point of view of employers and
young people, work-experience programs can fulfill a real need. The
results were summed up as follows:

Employers did not have a high regard for the existing Gov-
ernment measures to aid young people, claiming that they
were too numerous, badly publicised and changing too fre-
e, quently. They thought the most useful scheme was the Work
‘ Experience Programme, with its emphasis on increasing young
people's knowledge of work.2l *

A number of practical lessons can also be drawn from the British
experience. In the first place, it is essential that the opportunities
for work experience should be as varied as possible, and that the ro-
tation of participants between different types of work experience should
be planned and systematic, in crder that young pecple should benefit and

19, Manpower Services Commission, Young People and Work, Manpower Studies.
No. 19781. London: FEMSQ, 1978, p. 25.

- 20. Manpower Services Commission, Young People and Work, Manpower Studies,

No. 19781, London: HMSO, 1978, p. 30. )

21. M. Colledge, "Young People and Work: Research Into the Attitudes and
Experiences of Young People and Employers,™ Department of Emplovment
Gazette, December 1977, p. 13u6.
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learn from their experiences. This does impose a burden on the employer
organizing a scheme, and some of the most successful schemes have been
in firms which have appointed someone whose special responsibility is
the planning and supervision of the training and job rotation of the
program participants.

. This also raises the question of the quality of training provided

. as an integral part of the program. It was never intended that this

AR should he high-level training which prepares young people for a specific
job. But training in "life and social skills,™ to use the term employed
in the British Work Experience Programme, can be interpreted in many

. different ways, and some schemes have been very much more successful
than others in providing genuine training which will increase a person's
employability in the future. The new Youth Opportunities Programme in
Great Britain is being planned so that the various forms of work ex-
perience "should wherever possible include a fully integrated element
of further education.™

Just as it has been recognized that the education and t.aining
element of many work-experience programs need to be upgraded, so there
has been concern about the gquality of selection ard counseling in some
schemes. Administrators of the program have been conc.rned to avoid
any Suggestion of "ereaming™ applicants, which would mean that young
people most in need of help might find it most difficult to be accepted,
but in the early days of the Work Experience Programme some employers
were critical of poor selection of trainess and poor career counseling
for participants of schemes.

Another practical difficulty has been the choice of level of pay~-
ment for participants. The closer the work involved in work-experience
programs resembles the normal vroductive work of an enterprise, the .
greater will be the pressure to pay participants the ™vate for the Jjob.™
But this may mean considerable variations in levels of pay in different
schemes. The new Youth Opportunities Programme provides a single flat-
rate allowance for all young people taking part in the scheme, regard-
less of whether they are receiving training, work experience in employer's
premises, or project-based experience. on the grounds that it will
"facilitate the movement of young people between different parts of the
programme." However, this can create problems if young people then wish
to enter full-time further education, where the rates of financial as-
sistance are quite different. This problem has yet to be resolved.

N :‘i‘“

Conclusion

The rationale for providing work experience for unemployed young
people by means of special government schemes is that governments now
recognize that work experience is just as necessary as other types of
investment in human capital, if individuals are to achieve their frll
potential. Investment in education and training is already heavily
subsidized frcm public funds, but for some voung people this is not
sufficient, and the provision of work experience is also necessary
if they are to become productive members of the labor force.

Q ‘ 5?
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The problem is that most work-experience programs have both social
and economic objectives, and, therefore it is difficult to evaluate many
programs since different, and even conflicting, criteria may be appro-
priate because of their different objectives. The experience of sev-
eral countries in the last two years has shown that work-experience
programs can make a significant contribution to the problem of the
transition from school to work, and current economic and demaographic
trends suggest that they may have to be 2 feature of government man-
power policy for many years to come. Yet they have to be designed and
evaluated with care if they are to be regarded as genuine investments
in human capital rather than a cosmetic exercise, designed to remove
young people from the unemployment register.

.
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I. Definitions

Apprenticeships are generally defined as a system whereby young
people gain entry to an occupation as the result of a relatively pro-
longed process which combines salaried work and training. However,
this definition must be qualified.

First, the unique quality of the apprentice system has been the
Fact that it was the only system integrating training and production,
as opposed to various other systems in which school and work are sep-
apated. This is no longer the case. On the one hand, apprentices are
more and more often being trained in schools and other training centers
prather than on the job. On the other hand, maay hew schemes integrating
training and work have recently appeared in an attempt to solve problems
either of the labor force or of the scholastic system. These schemes
jnclude: continuous training on the job, continuing education, work-
study contracts, practical traineeships in firms, and other specific
programs leacing to the entry of youug people into the labor force.
From this point of view, apprenticeships are merely one of many sSchenes
of organizing that intermediate stage when a young person is no longer
only a student.but not yet a full-fledged worker.

Second, though apprenticeships still often last more than four
years, time can no longer be used as a defining criterion. Apprentice-
ship contracts are increasingly being shortened, sometimes to less than
two years. ‘

The remaining qualification to the traditional defivition is a legal
one. The apprentice system implies a particular type of work contract,
regulated either by a craft organization or by the government, leading
to the acquisition of a recognized qualification by the apprentice.
This ¢qualification may be recognized either by the craft organization
as allowing the apprentice to set himself up as an independent crafts-
man, or by the labor unions as giving the apprentice status as a quali-
fied worker. ‘

: However, despite general agreement on the definition of apprentices,
national statistics vary widely. Some include as apprentices young
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people who are following courses of training which do not involve em-
o ployment and exclude young people who, though employed under the same
conditions as apprentices, do not have a written contract. The latter
is the case, in particular, when the inconvenience of registering such
a8 contract outweighs its advantages for the employer or the apprentice.
These distortions make it difficult to compare national data, which ap-
pear to show a wide disparity in the proportion of young people of vapr- .
ious ages engaged in apprenticeships.

't
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In summary, there is no single definition of apprenticeship which
would apply accurately in all the industrialized countries. Since the
apprentice system is an ancient institution, it is likely that the prob-
lem of definition can only be solved by an historieal analysis of the
system within each country and each region.

II. Problems of Historical Analysis '

As a starting point, we shall distinguish three phases in the de-
velopment of apprenticeships, with the last phase being the only one
which can explain the national and regional differences we now observe.

Originally, apprenticeships occurred within a particular sector
of production. In this sector, the producers owned their own shop
where they were helped mainly by family members. Producers of similar
good or services joined in "guilds"” whose fuaction were to regulate
competition among its members. This involved regulations on the vol-
ume, quality and techniques of production, sale price and salaries,
and entrance into the craft. In the "guilds,® apprenticeships ful-
filled twe contradictory needs: providing masters with low-cost

« labor and limiting access to the sector. In this first phase, the
R development of apprenticeships was governed by (1) the need for man-
power and (2) the relationships between the masters, the workers, the
apprentices, and the political authorities, which started intervening
in the thirteenth century in Europe. Thus, when the need for manpower
was small, control over entry into the profession was accompl ished by
controlling the number of people allowed to become apprentices (e.g.,
one per master over and above his ow~ children, payment of an "ap-
prenticeship prize™ at entry, ete.). Yet, examination f the learn-
ing process was informal and the apprentice could become a master as
soon as he had acquired sufficient knowledge. This was the case when
crafts were at their beginnings, and the access to one's own business
was quite open. Later, when the demand for goods--and therefore the
need for manpower--increased, the supervision exercised by the guilds
also increased, the pyramidal structure of the craf*s was widened at
the base, and control over entry into the profession was instead ac-
. complished by controlling the exit from--rather than entry into--the
~apprgq!;icesh"ip. Bhws, the number of apprentices per master was allowed
"to increase, apprenticeships were prolonged sometimes to more than 12
years, and the cost and the difficulty of the ‘qualifying examination
was increased. :

*
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The social origin of the apprentice then became the basis for a
differentiation among the apprentices. Sons of master craftsmen were
often allowed to dispense with the formalities of apprenticeships, and
were among the few who had the necessary financial resources to become
msster craftsmen. For the others, apprenticeships more and more often
led to a lifetime of salaried work: The workmen in turn started to or-
ganize themselves against the apprentices whose free work competed with
theirs. The organization of the work became more segmented, and as the
masters, seeking to keep the business in the family, had less interest
in providing real and complete training, the situation of the\ﬁpprentiees
worsened.

The government's role, over and sbove its fiscal aspect, seéfawed
between supporting, legally and penally, the rules of the guilds, \and
attempting, generally without success, to limit their monopoly by‘kgr-
bidding them to place limitations on the number of apprentices and Ythe
access to the status of master craftsmen, and by enacting laws pro- '
tecting the apprentices.

In the early stages of its accumulation, capital needs an abundant.

labor supply--cheap and unskilled. This spurred capital to, initially, ~\ .

attempt to circumvent the rules of the guilds regarding control over the
number of workers and their wages (with the domestic system, for example)
and, ultimately, to have them abolished. Apprenticeships disappeared in
many countries with the abolition of the guilds.

Furthermore, the organization of industrial production was such as
to allow the full-time employment of the elderly, women, and, mostly,
children. Thus, children were now able to earn a salary in industry
rather than work for free as apprentices. Also, the craftsmen hesi-
tated to train new competitors since they were no longer able to keep
their own numbers down.

The supply and demand for apprenticeships diminished and survived
only in those crafts which were able to keep a certain level of organi-
zation. In the other sectors, apprentices were nothing more than young
people who worked as unskilled labor in exchange for a small salary.
Often the contract, in those cases where it still existed, made no pro-
vision for professional training. Engineers and techniciams in the new
industries were at first salaried craftsmen, and, later, were trained
by technical schools,

At the turn of the twentieth century, the third stage in the his-
torical development of apprenticeships brought with it a differentiation
among nations .and regions. Demand for workers was changed by new forms
of capital development. There was an increasing need for workers with
new qualifications of a semi-skilled nature, and there was a growing
concentration of capital, leading to a hierarchy within each production
unit.
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However, not all production units, in spite of their concentration,
necessarily had a pyramidal structure. That depended on the technological
Status of the industry. 1In many industries, there was still a bipolariza-
tion. Even within the same industry, the organizational structure and
the recruiting practices depended on the level of concentration of capital
and o the force and Strategy of the unions. Finally, the destructicn of
trad . nal crafts and the appearance of new crafts (industrial and com-

VAR merc..-. crafts) varied in each.economy.

The supply of workers to meet the new needs for skilled labor was
- derived from four principal sources:

l. Traditional apprenticeships, where they still existed.
These could supply not only master craftsmen, hut also
workers immediately useful to industry as they finished
their apprenticeships.

2. On-the-3job training, organized informally in irdividual
production units or in low-concentration industries.
This could also supply industries with high capital
concentration,.

3. On-the-job training 4in a formal sense (such as training
centers within production units or among such units, or
in governmental training centers). This training implied,
often under the aegis of the unions, systematic promotions
in high-capital firms.

4. Schools, public or private.

. We can thus explain the very considerable differences among countries
RN in the reported incidence of apprenticeships by the following factors:

1. Problems of definition. To what extent are the types of
training, above, considered apprenticeships? This is it-
self tied to the degree of formal institutionalization of
these on-the-job traineeships, in which the government
plays a detexmining role. .

2. The importance of skilled crafts in the eeonom; as a
whole, and its degree of organization.

3. The strategies of the different types of firms in the
market place regarding whether scholastic training is
acceptable, whether internal promotion or external re-
cruitwment is used, whether the differing diplomas is-
sued (o trainees is acceptable to a lesser or greater
extert, and regarding the mobility of skilled workers
among firms, etc.




el

[

- 56 =

Y. The degree of control of the unions over recruitment and
training of labor.

5. Government policies.

IIXI. The Objectives of Policies on Apprenticeships

Apprenticeships are hoth a form of immediate employment and a
method of long-range training.  Thus, policies of education and labor
supply have both had an impact on apprenticeships. In the period be-
tween the two World Wars, educational policies predominated in most
western European countries. Thus, the essential problem is the choice
between school and on the job training. Officially, the problem is
educational (which is the most suited to the training of skilled
workers) , but it is also financial: Should vocational training be
financed by the government or by the firms who use the manpower, and

" in the latter case, who the state or the firms should decide on the

allocation of fuud?

In the background, however, there are also social and political
aims. 1In certain countries, apprenticeships are associated with the
political image of "corporatism," which is seen as social and economic
organization with the capacity to reduce social strife. Socially, ap-
prenticeships seem to be less desirable than other modes of technical
training.

Since the end of the 1950's, policies on labor supply influenced
apprenticeships. In most industrialized countries, active labor pol-
icies attempted to adjust, in the short run, the supply of labor to
the demand. This period can be roughly divided into two:

(a) Up to the end of the 1360's, one sees rapid capital formation
which led to the double shortage of highly skilled workers and of un-
skilled workers in the developed capitalist econcmies. However, to
remedy these shortages would imply contradictory policies, at least
the short run, except for those policies specifically aimed at inereas-
ing the s'pply of unskilled labor (immigration, female laber, reduction
of time of military service). Policies for apprentices-are particularly
hurt by this contradietion since apprentices are unskilled workers at
the present.time, and only potentially highly skilled. Given the length
of apprenticeship relative to full-time training (technical school,
adult education, etc.), policies for apprenticeships have mainly aimed
at stimulating the supply of apprentices by lowering the age of entry,
and by raising the salary of apprentices. This was done to counteract
the attraction of future higher pay which should motivate the young
people to continue their studies at school.

In many cases, the result of these policies was to decrease the

demand for apprentices by those crafts with high levels of skill and
thus high cost of training, and increase demand by small and
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medium-size firms with low skill levels for whom apprentices wera cheaper
than young workers and could immediately be put to work at unskilled labor.
Schools and centers of apprenticeships outside the work place also con-
tributed to these results. .

"(d) At the present time, the rhythm and forms of capital Fformation
determine a demand for labor which, quantitatively and qualitatively, can-
not absorb either those workers made unemployable by the new substitution
of capital for labor or the new classes of labor born since the end of
the 1850's. The result is a structure which, on the one hand, puts the
brunt of the unemployment on those just entering the labor force and, on
the other, develops' "secondary" market places for labor, such as temporary
work and auxiliary work.

For young people, this means a lengthening of the intermediate period .
between full-time schooling and full-time employment. During this inter-
mediate period, there are times of unemployment, of full-t+ime work on a
temporary basis, of training, and of part-time work. In part, governmental
policies on the labor force structure this period.

Governmental labor policies at the present time do not use the tra-
ditional measures against unemployment. The effect of stimulation of de-
mand on inflation is feared. Investment would not create sufficient new
jobs and governmental job creation also tends to be. inflationary. Thus,
the aim of governmental policies is, on the one hand, to reduce the labor
supply by sznding immigrants home, encouraging women to stay home, raising
the schooi-leaving age, etc. On the other hand, policies encouraging
businesses to hire include forceful measures, such as the requirement to
hire a certain proportion of new workers, but, more often, measures to
reduce the cost of labor. Cost-push inflation is the underlying hypothesis.
Finally, a certain number of measures aim at creating "channels of in-
sertion™ into the market place which both inform and trarsform the supply
and demand of young people's labor to create a better adjustment.

The methods used in carrying out these policies are based on two
postulates:

1. The unemployment crisis will be of short duration, either
because it is cyclical or because the drop in birth rates
in western countries will lower the supply of Wworkers.
Therefore, the policies used are differentiated, flexible,
and of short duration. Also, it is important to avoid
any supplementary fixed costs because of budget problems,
and efforts to brake the growth of social expenses, such
as education.

2. Even though unemployment affects young people of all skill
levels, training must be continued for verious alernative
reasons. It must continue either because it is believed
there is a shortage of skilled labor, or becaus: it is
prudent to have a reserve supply of skilled labor in
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case the economy picks up, or because it is politically
expedient to use training and the hope of professional o
advigcement ¥8 a justification for a caretaking operation. \ T

From all these p%ints of view, apprenticeship may seem ideally
suited since it implies immediate employment of young people for a
moderate lerngth of timp, a cheap form of labor for firms, practical
training or the job which can be accompanied by theoretical training
in already existing and thus less costly schools, and a great flexi-
bility which can adapt!to needs.

Thus, in countries like Germany and Austria, where apprenticeship
is the channel used by |those young people who have left school to enter
the workforce, policies| aimed at reducing unemployment among the young
are policies on apprentiiceship. In other countries, where apprentice-
ship concerns only a small fraction of *his age group and of firms,
public policy on appren iceship is a very small part of the measures
taken to help the young lenter the workforce. In these countries, the
immediate success of pollicies on apprenticeship in increasing number
of apprentices depends op the alternatives available to young people
and employers. The alternatives fop young people include full-time . ?
studies beyond the legal school-leaving age, direct entry into the
workforce in a subsidized or non-subsidized job, unemployment (either
compensated or not), and, finally, new channels of workforce entry,
such as programs of initiation to work, temporary protected jobs,
practical contracts of work-study, etec. For employers, the alterna-
tives include no hiring with the possible introduction of labor-saving
techniques, organization of the work and some temporary help, full-time
hiring of young people with or without subsidy, and, finally, hiring
young pecple without a labor contract, within the context of temporary
public works and with or without training intra or extramurally.

However, policies on epprenticeships should also be Judged by
their effect on the young people. The retention rate in the apprentice-
ship, success in the apprenticeship by the passage of an examination or '
by the possession of a certificate attesting to a successful completion
of the apprenticeship, the nature and the level of the job obtainead
after the end of apprenticeship, and, eventually, the future promotion
are all fe- .rs which must be borne in mind. -

These general criteria, however, are not sufficient. More specific
measures must be added when apprenticeship policies are used for the bene-
fit of particular sectors of the population, such as the physically or
mentally handicapped, disadvantaged youth, or social misfits. -Other
measures may be needed for specific sectors of the economy, such as the
traditional crafts or the development of self-employment. ‘




IV. Provisions of Policies on Apprenticeship

The compulsory hiring of apprentices is rare. Thus, the aim of
policies on apprenticeship is to attempt to modify the determining var-
iables of the supply and demand for this form of work-training. Three
types of measures can be distinguished:

1. Statutory measures deal with

(@) Conditions of access to apprenticeship., These include
regulations on age, physical and mental condition, and
scholastic achievement of the appreatice. The employer
must comply with regulations on the number of apprentices
authorized, or the ratio of apprentice.’skilled worker,
requirements on his morality and competence, the size
and type of firms authorized to recruit apprentices,
the equipment required, and the regulation of the labor
contract.,

(p) Working conditions and training methods for apprentices.

These include regulations on the apprentice's salary,
on the ‘ength of time involved in work and training,
on the kind of work required of the apprentice, and

. on the nature and place of the training offered. Also
included are regulations on the cancellation of a con-
"tract and conditions under which the apprentice is
delivered a diploma by examination or certificate of
apprenticeship, etec.

(c) The conditions of employment of worker who have com-
pleted their apprenticeship. These include a guarantee
of the working ~onditions and salary of skilled workers,
and regulates accrss to the status of self-employed
worker.

2. Institutional measures are concerned with the creation of
schools or quasi-scholastic institutions tied to apprenticeship
with -institutions of pre-apprenticeship and with training centers
for apprentices. - "

3. Financial incentives on the demand or supply side of apprentice-
ship include direct subsidies to apprentices or to their families, or gov-
ernmental paying of fringe benefits, and direct subsidies to employers
hiring apprentices. Total or partial payment of expenses related to
training are also included under this heading.

These measures are financed in industrialized countries in one of
two ways. Either appropriation is made from the general budget (the
Ministry of Education providing funds for the apprentices' training
centers and some Labor Ministry funding the other measures) or taxes
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of apprenticeship are levied on the payroll of the firms, and are forgiven
For those firms which train apprentices.
Evaluation of the different methods must depend on:
- resource elasticity: how much does tha method of financing
increase the total amount of resources for apprenticeship--

are there substitution effects?

- equity both for the social groups, and for the taxed firms

involved %

- external efficiency
- internal efficiency.

To the extent that the results of these different types of measures depend

in part on the supply and demand of apprentices, a study of these variables
is necessary. ~ .

V. Determinants of the Supply and Demand For Apprentices

The traditional neoclassical analysis would suppose a microeconomic
model in which homogenity of factors and of soclioeconomic envircoment is
assumed. The questions we ask are to what extent does this model help
us assess the individual effects of changes in variables, and how can we
integrate in the analysis differences in environment and structures which
can explain specifically different responses?

Let us assume, first, that the labor market is one of perfect com-
petition where each worker is always paid his marginal productivity. An
increase in productivity--and therefore of the wage rate--can only be
attained if the worker increases his productivity, which implies a cost
(direct or opportunity cost). Under these conditions, only the worker
himself is invited to finance his training, since he is the only one to
receive the benefits,

If all the other markets (especially the lonable funds market for
investing in training and the market for teaching services) are com-
petitive, the worker will decide on the basis of the return he will
receive rhether to work full-time without training, undertake training
full-tir e, enter into apprenticeship, or adopt another method of enter-
ing the labor force. The determining variables of his decision will be
the cust (direct and opportunity cost) of the training per period, the
duration of the training, the additional future remuneraition resulti
from the training, the length of the period over which these benefits
will continue, and the probability of his survival and of the success
of the training.
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Therefore, to increase the supply of apprentices, there are several
things that can be done: shorten the length of apprenticeship, lower the
age of -entry, increase the remuneration during the apprenticeship, pro-
mote Success in passing the tests at the end of the apprenticeship, or
guarantee a higher remuneration to workers who have finished their ap-
prenticeship. These measures, however, will alter the competitive con-
ditions of the market and therefore the optimum allocation of resources
and raise the cost of appreanticeship to the emplayer.

Now, the employers will not wish to finance part of the trzining of
apprentices unless they can recovar their cost at the end of the apprentice-
ship from the increasad productivity of the worker. If workers at the end
of apprenticeship are pa:d higher wages because of their increased pro-
ductivity, then employers hiring appreutices are simply educators and
should be paid the cost of training either by governmental subsidies or
by being allowed to freely use the work of apprentices. In these con-
ditions, to keep employers from lovering their demand for apprentices,
all reductions in the period of apprenticeship and increases in salary
for apprentices must be compensated by the government either by subsidies
or by exemption from social or fiscal changes.

It is only if the labor market is not in a state of perfect compe-
tition that the employer would have some interest in financing the train-
ing of his workers since he would have some degree of monopsony on them.
Some factors that would influence the employer are the mobility of the
apprentice after he has been trained, which depends in part on how much
the new qualifications he has are worth on the job market outside the
enterprise. It will also depend on the degree of monopsony which de-
termines by how much greater is the workers’ marginal productivity than
his pay. It is also possible that the apprentice, once trained, would
become a potential competitor of his employer. In that case, the em-
ployer will also fear a reduction in his own income.

However, th2 economic problem is posed in an environment whose
economic and social structures are not at all similar to the neo-
classical model. Empirical studies have shown that businesses have
unequal access to the labor market, and that their hiring strategies
and training policies depend on the technological characteristics of
the industry and also the degree of capital concentration of the firm
partly determines how much it can affect its internal labor market.

Now the hiring strategies of firms are at the basis of their re-
action to policies affecting the labor market. We shall, therefore,
study these strategies at greater length. We can distinguish between
three types of firms. ’

First, there are businesses with strong control over their internal
labor market. These are generally large enterprises that are character-
ized by higher than the average salaries, formalized salary schedules,
career planning for workers, internal training programs, strong union
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influence, 'and the ability to attract qualified workers, whether they are
Just out of school or from other businesses. When a business of this type—
hires apprentices, its policies will be governed by the unions' power and
Strategies and the businesses' own policies with regard to training em-
ployees. The possibilities for an apprentice here are excellent.

The firms with weak control over their internal labor market are of
variable size and are characterized mainly by their activity. Technology
determines their siructure which is not pyramidal but bipolar with mostly
unskilled workers. Salaries are lower, turnover rate is higher, and hori-
zontal and vertical mobility small. In this type of firm, there is always
a requirement for more wcrkers from the external labor market and the di-
rect cost of labor is of paramount importance. These firms hire cheap
labor (women, young people, immigrants) and only offer on-the-job train-
ing specific to the particular job. Apprentices will be hired only if
rules permit it, if their cost is less than that of other labor, and if
their training takes place cutside the firm and is paid for by the gov-
ernment. In this type of firm, promotions to skilled jobs are limited
and therefore apprentices, once their training is completed, will go
elsewhere.

Small and medium-sized firms can be further categorized. Firms
which are independently capitalized have' variable policies with regard
to apprentices, according to their primary activity, They do have cer-
tain characteristics in common, however. They do have the possibility
of giving effective on-the-3job training as their structure is not very
specialized. Their salaries for skilled workers tend to be lower than
elsewvhere, which would explain the relatively higher rate of departures
of apprentices, and the rather smaller number of skilled positions of-
fered. The latter in turn explains why those apprentices who stay are
those who have not succeeded in obtaining some document certifying their
ability. ;

In craft enterprises, apprenticeship is traditional and usually re-
sults in the apprentice becoming self-employed at the end of his ap-
prenticeship. These businesses are severely affected by government
policies on apprenticeship. Since many of them are not organized, the

‘artisans themselves cannot control entry into the profession, which

tends to decrease the supply. Furthermore, the training period in the
crafts is very long and costly and not much can be done outside the
firm. Therefore, policies aimed at assuring the apprentice a higher
salary and shortening the length of apprenticeship (which protects
him in capitalized firms) tend to decrease considerably the demand for
apprentices in the small craft firms.

In summary, one cannot assume that the impact of policies on ap-
prenticeship will be homogeneous. The size of the firm and the tech-
nological constraints of the particular industry will affect hiring
poiicies. Other factors include differences in working conditions
and in the training content of various jobs which strongly influence
both the rate at which apprenticeships are dropped and the chances of
success in examinations held at the end of the apprenticeship,

0
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The fact that in most countries apprentices are employed in low-
salaried industries can now find a ready explanation which the previous
analysis could not offer.

The Sociology of Apprenticeship

The supply of apprentices is affected by material changes, both
immediate and in the future. The relative decline of the number of
Spprentices can be seen as the result of ‘both the decline of employ-
ment and salary prospects of skilled workers and the development of
new ways for young people to enter the labar force. These ways have
the advantage of being better paid and of shorter length of training
thzn apprenticeship. The same result is achieved when unemployment

among young people is compensated at a relatively high level.

Nevertheless, it is obvious in many countries that when young
people, after they have finished their required schooling, have the
choice among (a) being hired immediately as an unskilled wOor. er, .
() doing an apprenticeship, (¢) undertaking full-time vocational
education (resulting in the same level of qualification as apprentice-
ship), or (d) continuing a classical education (in college), they make

‘their choice based on factors that the neoclassical economic system

cannot fully explain. For example:

(@) In sociological terms, academic institutions have a tendency
to rank the student possibilities based on their social origin, and
they place apprenticeship low on the list.

{(b) Furthermore, the typical conditions of traditional apprentice-
ship (family atmosphere in the workshop, the strictly disciplined train-
ing of the apprentice, and the geographically dispersed location of
groups of craftsmen) make it a good choice for young people who have .
problems dealing with society. To this phenomenon, it is important to
add that in many cases, the preferences of the youth's parents may play
a large role. They may prefer to place the child in a location close
to the family and in a protected environment where they are familiar
with the values of the boss and in activities with which they are
comfortable. -

(c) Not all young people have access to the financial resources
that would allow them to continue their studies. When apprenticeship
can start at an earlier age than any other form of entry into the work-
force, and is the only one which is salaried, then it may be a possible
solution to a family's financial problems.

(@) 'In determining the structure of the supply of apprentices,
one must keep in mind the ideological aspects of apprenticeship. It
is linked to the social image of the independent worker in certain
milieux, and to the values and moral qualities ascribed to certain
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occupations. Comparative studies of a very detailed nature would possibly
explain in this fashion why apprenticeships in different crafts have such
different working conditions without such conditions affecting the supply
of apprentices. (In fact, the opposite may occur. With some professional
and income outcomes, the harder apprenticeship may be preferred.)

Even governmental policies have this ideological content. Apprentice-
ships are presented as a method to solve future unemployment problems by
developing self-employment. )

Remarks and Questions

1. A problem that is little dealt with aad yet important for the
formulation of long-term policies of apprenticeship is that of "qualifi-
cation” and the ways of caquiring it.

Because of technolog®cal transformations and of the division of labor,
on the one hand, and methods of salary classifications of workers, on the
other, the concept of qualificztion has become blurred and variable. As
a result of this, several questions arise. Is apprenticeship still a
method of vocational training that can compete with other methods or not?
If not, for what types of industries and occupations can it still be con-
sidered adequate? Should apprenticeship be considered a vest.gial in-
stitution for underprivileged youths angd declining businesses?

Evidently, frol these points of view, a distinction should be made
between appr icesiip as on-the-job training and apprenticeship as a
labor institution; accompanied by part-time schooling. In that case,
is the training offered merely an alibi?

2. No intervention of the state can avoid the £ .damental contra-
diction between short-term unskilled employment and long- or mediuwm-term
skilled employment. Conflicts between vested interests (such as employers
and unions) are inevitable if these interventions run countepr to the pro-
fessional regulations. Above all, short-term policies on apprenticeship
designed to temporarily resolve problems of youth unemployment risk
creating worse problems in the long run. These long-run pisks include
(1) a narrowing of the age pyramid in traditional occupations, (2) de-
velopment of a type of unskilled labor with low pay and without a future,
in businesses with a weak internal market for whom apprenticeship sub-
sidies are like life-giving oxygen from the govermment's emergency room,
and (3) an exacerbation of the segmentatieon of the labor market with re-
inforced discrimination among young people.

~7
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VI, Data Needs to Evaluate Policies
(1) Institutional framework:
- history of apprenticeship
g \ - . = private institutional structures of apprenticeship, e.g.,
' regulation of professional organizations, limitation of
the ratio of apprentices to qualified workers by the
unions
- legislation:
- age limits for entry into apprenticeship

- length of apprenticeship and working conditions

- salary of the apprentice and provisions of formal
contracts

-~ training outside of work:

- the kind of establishments, their location, the content,
and organization of what is being taught

- are the apprentices trained in the same business that
their academic professional training is in?

- do they take tests and receive a diploma?
ke - howiis the time spent in training outside of work distributed?
- methods of financing:

- of training outside of a business (general budget, special
levies)

- of apprenticeship in a business: apprenticeship taxes,
direct subsidies, methods and length of exemption from
social charges (fringe benefits),

(2) The demand for apprentices:

- classification of apprenticeships by industry and size of
businesses that hire apprentices; percentage distribution

- level of payment, subsidies, and exemptions sssociated
with other methods of employing young pecple

- ratio of apprentiees to qualified employees by industry
and size of business
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- in businesses that hire apprentices: personnel policies,
average level of remuneration, possibilities of internal
promotion, types of division of labor, technology, hier-
archical structure, degree of influence of unions; jobs
occupied by apprentices.

K2
-

o (3) The supply of apprentices:

- level of remuneration of apprentices; remuneration of
young workers generally, and other ways of employing
young people

- social origin and personal characteristics of the
apprentices

~ working conditions of apprentices: nature of the activity,
daily length of work, content, and level of on-the-job
training

- rate of success of apprentices versus vocational students
in passing the examinations leading to the status of
gualified worke..

(%) Internal anc external efficiency:

~ if the main objective is the integration of specific groups
of disadvantaged youths, the percentage that these categories
are of the total number of apprentices

- if the main objective is the equalization of chances: rate
of success of apprentices in passing academic examinations

- rate of dropout during apprenticeship
- study of the professional careers of former apprentices:

- did they stay with the same company where they were
‘apprentices?

- did they establish their own company? If yes, in what
sectors? what is the social origin and the methods of
financing of those who became independent workers or
private entrepreneurs?

- did they leave for other companies? If the answer is
yes, in what type of businesses? at what level of
qualification? at what salary?
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l. Introduction.

. This paper was written within the framework of the project,
"Measures to improve the transition from school to work: Assessment
methods and data needs,™ initiated by Selma J. Mushkin and
Stanley D. Nollen of the Public Services Laboratory, Georgetown
University, Washington, D.C. The Dutch Advisory Council for Youth
Affairs (Raad voor de Jeugdvorming) in Amsterdam served as inter-
mediary in the request for the writing of this paper and staff
of the Council provided commentary on its design.

In this paper are indicated what effects are known of a govern-

: ment measure in the Netherlands relating to the problem of young

e people who leave full-time education at a3 young age and benome avail-
able to the labor market. This government measure dictates partial
compulsory education (PCE): The statutory requirement that young
people who leave full-time education after 10 years must participate
in-a special form of part-time education two days a week for one year.
This measure was chosen because it is very relevant in the context of
the Dutch educational situation and because data can be collected upon
which an assessment of its effectiveness can be based.
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RN R Y

The data presented in this paper were derived primarily from
two sources, viz:

- "Working young people and woung adults in PCE,"” publication

no. 4 of the working group for prognosis of participants in
PCE, The Hague, March 1978.

- The investigatica of educational needs and opportunities
for working young people, being conducted by the Institute
of Applied Sociclogy at the University of Nijmegen, and
for which the data were collected in the school year
1976-77.

* Translated by Marc Schoen en Janneke Kaav.
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In addition, data were used that appear throughout a number of other
sources.

2. Partial Compulsory Education in the Netherlands

In this section, a description is given of PCE in the Netherlands,
including the goals of PCE, the target-group of PCE and its character-
istics, the kinds of educational facilities through which PCE require-
ments can be met and their characteristics, and the procedures within
the framework of PCE. This section is not of an evaluative nature.

It aims to give a description of relevant aspects of PCE.

Partial compulsory education

In the Netherlands, there are 11 years of compulsory education,
consisting of 10 years of full-time compulsory education supplemented
by one year of PCE for 1llth year pupils two days a week. The period
of compulsory education is from age 6 or 7 through the ages of 15 or
16. The lith-year pupils, participants in PCE, are 16 or 17 years old.
The 10 years of full-time compulsory education are linked to the present
structure of the Dutch educational system. The first six years are
spent in primary education. In the subsequent period of four years,
there are various possibilities for secondary education, of which the
shorter types (elementary vocational training and secopdary general
education lower level) last, in general, four years.

Ten-year compulsory full-time education with a subsequent 1lth
year of two-day PCE was introduced on August 1, 1975, At that time,
a sweeping series of reforms of compulsory education, started in 1970,
came to an end, for the time being at least. Before 1970, compulsory
education was two years shorter (eight years) and PCE was as yet un-
heard of. The present requirements evolved first through nine-year
compulsory education (1971) and several kinds of PCE (first for 10th-
year pupils, later for llth-year pupils; first one day a week; later
two days a week).

The goals of PCE -

PCE was introduced to make possible--for a specifi> group of
young people--a smooth transition from school to work. Those enter-
ing the working weorld at a very young age must at least continue
attending school two days a week. In that way, a counter-balance
can be offered to three days a week of employment and a contribution
can be made towards better preparation for and guidance in participa-
tion in society as a whole. ~

At the beginning of the 1970's, PCE was considered a transitory
phase between eight-year compulsory education (1970) and the achievement
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of 12-year compulsory education. The latter could be achieved by way
of a number of phases in which the compulsory age and the compulsory
number of days a week could be increased. As a result, among other
things, of the worsened economic situation and a change in educators®
thinking, other ideas are now being voiced. PMow, PCE is looked upon

as a permanent alternative te participation in full-time education.

In addition, more than two days a week of school attendance is not
considered desirable in PCE (based, among other things, upon industrial-
organizational consideratiens).

In the Netherlands, PCE is the object of intense debate. The
framework for this debate is formed by different points of view abcut
the extension of compulsory education, i.e., the raising of the
school-leaving age. Among others, the following points are made:

~ If a very great part of an age group participates in
full-time education on a voluntary basis, it is neces-
sary to make this participstion compulsory in order to
prevent the development of res:idual groups.

- An extension of compulsory education is the best
means to compel the governmentr to create good edu-
cational facilities.

- Emphasis upon the extension of compulsory education
for reasons of reducing unemployment (more teachers
will be needed and fewepr youth will be in the labor
Force) is misplaced. An extension nf compulsory edu-
cation should be based upon educational considerations.

~ An extension of compulsory education should only be
introduced when adequate educational facilities exist,
offering training opportunities that are of value to
the groups of young people iavolved.

- A further extension of compulsory education is not a
good means of creating equal chances. A system of
recurrent education is far more suitable in this
respect

- It seems peculiar, on the on hand, to compel young
people to attend school for a longer period of time,
while, on the other, wishing to grant them, in other
respects, more freedom.

the most important goal of PCE itself is to offer preparation,
guidance, and support to these young people in their new roles
as employees, Aside from this, considerations, such as those above
obtain, applied to a specific group of young people. These are
young people who want to combine study and work or--often more
realistically--who decidedly wish to g0 to work or do not wish
to attend school on a full-tim: basis anymore,

~3
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The target grau§ of PCE

The most common means of meeting PCE requirements is through
full-time education. When this path is not taken, there are al-
ternatives at special facilities which pupils attend two days a
week. In table 1, an overview is given of participation by 16-
year olds in full-time education over time,

Table 1. Participation in Full-Time Dav Education bv 16-Year Olds,

1970-7]1 to 1982-83 (Projected).

(Percent of the population)

Year Male Female
1970-71 (actual) 68.4% 52.3%
1972-73 " 75.8 61.3
1874-75 n 80.8 70.0
1976-77 n 89.7 83.4
1978-79 (prognosis) 93.0 88.4
1980-81 v 95.9 92.7
1982-83 " 98.5 95.1

Scurce: Working Group on Projection for Participants in PCE.
The Hague, March 1978.

In the period from 1970 to 1977, the number of 16-year-olds no
longer attending school on a full-time basis dropped drastically.
For boys, the reduction was from about 30 percent to 10 percent
of the age group, and for girls, the reduction was from 50 percent
to 15 percent. The projections indicate that this development will
continue. If policy remains unchanged and the tyend continues,
there will remain only an insignificant number of l6-year-o0lds not
attending school on a full-time basis in the 1980's. 1Im 1982-83,
about 4,600 1llth-year boys will still belong to this group, and
about 12,800 girls. In 1976, these figures were about 21,500 boys
and 32,100 girls. This development has many causes, two of which
are (1) an economic situation in which young people are discouraged
from entering the labor market prematurely and/or with little r no
qualifications and (2) changes in the educational system, viz,
lengthening of the duration of many training programs.

The 3roup of young people who have to meet PCE reguirements

outside f{ull-time education is not a cross-section of the age group
as a whole. In table 2, some characteristics of this group are shown.
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Table 2. Characteristics of 1lth Year Students Not'Partieipatiqg
in Full-Time Education.

(Percent of all llth year students)

Kd

Male Female

Possession of secondary

school cer+tificate

SGE* 4.9% 10.9%

EVT* 30.9 36.9

No certificate 6u4.2 52.1

Employment

Employed 78.5% 70.5

Unemployed 21.0 23.5

Father's occupation

No (working) father 0.2 39.1

Un-/semi-skilled lahorer 26.1 25.2

Skilled laborer, lower level .
employee, small trades people 21.1 27.8

Other 12.6 7.9

* See appendix for explanation of abbreviations.

Source: Working Young People's Investigation, Institute of
Applied Sociology, University of Nijmegen. (Data
collected in the 1976-77 school year.)

A majority of these young people do not have 3 secondary
school certificate. They are dropouts. In most of the cases,
those having a certificate received it at elementary vocational
training schools, where students are trained for occupations at
the level of manual laborer or lower-level employee. Twenty per-
cent of the boys and 30 percent of the girls are unemployed.
Those who are employed perform mostly unskilled or semi-skilled
lebor. About 40 percent come from families in which the father
is not working (unemployed or incapacitated) or in which there
is no father. About 25 percent of the fathers perform unskilled
labor and 25 percent perform work at a level just sbove that.

These data show that the group has a lopsided composition
as regards training, employment, and social origin. Thus, we
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are confronted with high vulnerability: training is low-level, un-
employment is high, and the social environment is poor. Obviously,
there are great difficulties for partial compulsory education.

Types of education meeting PCE requirements

As mentioned in the last section, the most common means of
meeting PCE requirements is through full-time education. Table 1
even indicates that in the near future, there will remain hardly
any young people meeting these requirements through special train-
ing programs and courses. In 1976-77, the year of the data in this
article, these educational facilities were still significant.

Four types of PCE facilities of this type can be distinguished:
1. Young Workers' General Education (YWGE).

2. In-service Vocational Training (IVT).

3. Designated educational institutes.

4. Recognized courses organized by trade and industry.

The first two types are the most important. In general, YWGE
offers no vocational training. The vocational preparation is of an
exclusively general nature. In YWGE, the desire is to offer students
the opportunity to develop personally and socially. Work is done in
groups, and not by traditional educational methods. The staff
functions as assistants rather than as teachers. For participants
in YWGE, there are no training prerequisites.

In IVT, a direct relation is laid between the content of the
course and the pupils' vocation. Very often, there are study con-
tracts with employers which stipulate that specific attention is
paid to vocational training at work. Often there are training
prerequisites for participants. In that case, they must have an
elementary vocational training school certificate.

The third type of special program consists of a variety of
possibilities. There are participatory education experiments and
cooperative projects between YWGE and IVT. There are also night
schools for secondary general education (lower level) and secondary
technical education (lower level). The fourth category (recognized
courses organized by trade and industry) consists primarily of in-
service training for vocations in the nursing field.

These four types of programs differ greatly. This is true not

only of the nature of the training program, but also to the extent
to which they are directed towards PCE students (see table J).
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Table 3. Number of Students in Special Training Programs by Age.

llth-year students 19-year-old students

Special Total enroll- (Percent of program (Percent of program
training ment, 1974 enrollment) enrollment)
program

Boys Girls Boys Girls Boys Girls
YWGES 10,327 12,169 70% 853 10% S%
TVT* 56,158 11,904 15 10 50 60
Designated/

recognized -10,7.) 21,249 Unknown 85 \ 70

* See appendix for explanation of abbreyiations.
Source: See table 1.

NOTE.-——See text for explanation of special training programs .

For the most part, YWGE serves PCE students. A reduction in the number
of PCE students not attending school on a full-time basis should have
great repercussions for this type of educational institution.

In IVT, which attracts boys in particular, the percentage of students
likely to be meeting PCE requirements (Alth year students) is very small.
For the most part, IVT is an educational institution which is directed
towards older youth who are not subject to PCE and is, therefore, far
less vulnerable to reductions in their number. This applies to an even
greater extent to designated or recognized courses.

There are important developments at hand in the entire area of edu-
cational facilities for «working young people. Just menticned were
participatory education experiments, in which attention is paid to both
general social development and vocational training, and to a guided in-
troduction to occupational practices. These exper iments have existed
for many years. But recently the government has been promoting co-
operation between YWGE and IVT at the regional level as well, The
latest development is the involvement of (day) schools in elementary
vocational training and secondary vocational training (lower level)
in this cooperative effort.
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Procedures within the framewcrk of PCE.--The most important
regulations relate to three areas, viz, registration, exemptions,
and compliance.

The parents are responsible for registration. The student
himself is required to attend school regularly. Under the Labour
Act of' 1919, the employer is obliged to arrange for course at-
tendance. Schools must report registrations and withdrawals to
e \ the municipality in which they are situated. TIf the child does
- © not atteld school in the municipality where he lives, this in-
formation\:ust then be forwarded to the latte:.

ExempYions from PCE are possible. The two most important
grounds are\a medical certificate of physical or mental incapacity,
and a decisiye objection by the parents to the ideology of the
School or schools at a reasonable distance from their home.

The mayop and aldermen of the municipality are charged with
overseeing compliance with compulsory education. Compulsory edu-
cation (CE) offiyicers are in charge of the actual operation. If
the . parents have not registered a child to whom PCE applies, and
10 exemption has'been granted, the CE officer contacts the parents.
In cases of persistence, he issues a warrant tendered to the
Public Prosecutor) The statutory fines are relatively low. Unlaw-
ful absence of stugents of more than three days must be reported
by the schoolmasten to the municipality. The CE officer must try
to prevail upon the\student, but he Goes not have disciplinary
sanctions at his disposal as this is not considered consonant with
an educational approach. In case of contravention of the labor
prohibition, the CE officer nust c2ll in the labor inspection..

The govermment gives a so-called PCE incentive premium to en-
Medw ployers employing PCE students registered at educational institutious
designated for PCE. This measure is of a temporary nature and is in-
tended to accommodate employers for whom PCE can be a serious incon-
venience so long as they are unaccustomed to the situation.

3. The Operation of PCE

In this section, Five different subjects are touched upon,
which together give an impression of the operatioa of .CE. These
five subjects are administrative procedures, evasion of PCE, dif-
ferences betweer the severzl types of part-time educational facil-
ities, opinions of PCE students themselves, and differences among
regions.

Administrative procedures

In 1976, an iavestigation of PCE was conducted by the Association
of Dutch Municipalities (VNG) in which the procedural aspects were the
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main object of investigation. The investigation concerned the experiences
and cpinions of the municipalities which play 2n important role within the
fremevork of PCE. The most important results can be summarized as follows:

Half of the municipalities have difficulties meeting their require-
ments with respect to registration and withdrawal of PCE students. 1In
most cases, the educational institutions are held responsible for this,
by reporting information too late to either the student's munieipality
or to the school's municipality which, in turn, informs the student's
municipality too late. 1In these cases, the CE officers lack the in- -
formation they need to act in time upon contravention of PCE regulations,

In the opinion of the legislators, supervision of compliance with
PCE regulations should be more in the nature of a rocial service than
judicial action. However, there is hardly any ind.cation that PCE
activities are officially being placed organizationally within the
framework of the social services of the runicipalities. The civil
Servants involved nearly always work in the departments of population
or education of the municipality. Besides, in most cases, it is a
part-time assignment as well.

In about 50 percent of the municipalities (especially the larger
ones), warrants are issued for contravention of PCE regulations. The
Judicial procedures are, however, often unsatisfactory. The procedure
is usually too slow and takes too long, the fines are too low, and in
some areas charges for PCE cases are Systematically dismissed by the
public prosecutor. Offenders are either not punished at all, or not
punished iu time, so that they are not, after all, likely to meet their
requirements either. Co sequently, judicial action has hardly any pre-
ventative effect.

With respect to absenteeism among PCE students, many CE officers
experience the lack of disciplina»y sanctions ss an obstacle. They
are sympathetic to the educational approach, which permits them only
to use persuasive means, but, as a result, their work is also less
erfective,

Evasion of PCE

It will come as no surprise th~+ there are /many complaints about
evasion of PCE. We get an impression of the extent of evasion from
the Working Young People’s Investigation of the Institute of Applied -
Sociology and the fourth publication of the work group on Projection
of Participants in PCE. ;

i
{

About one-fourth of the young neople not ‘attending scheol on a
full-time basis, but to whom PCE applies, are not registered at all
at a PCE institution. This group of complete evaders does not,
therefore, meet PCE requirements at all. Further, there is the

¥ phenomenon of partial evaders--absenteeism by thosc who are
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registered at an educational institution. This group, too, consists
of one~fourth of the PCE eligibles. 1Two kinds of partial evasion can
be distinguished: the student who attends school at some periods or
never and the students who attends only one day a week instead of two.
The former is especially prevalent among girls, and the latter among
boys.

In summary, it is clear that the problem of evasion is very great.
Half of the group to which PCE applies either comply insufficiently
to the requirements or do not comply at all.

Differences between several types
of part-time education

This section deals with the differences in the composition of the
group of registered students in WGE and IVT. Complete evaders are not
included, nor are those meeting PCE rejuirements at designated educa-
tional institutions or recognizes courses (cf. p.

Of the registered PCE students, approximately 37 percent of the bovs
and 56 percent of the girls go to a YWGE institute; 42 percent of the
boys and 32 percent of the girls to IVT schools; 16 percent of the boys
and 4 percent of the girls go to a combination of the two (in particular,
a day-time YWGE institute and a day-time IVT school); and 4 percent of
the boys and 8 percent of the girls attend one of the remaining desig-
nated or recognized training courses. A majority of PCE girls there-
fore go to a WGE institute, whereas boys are registered as often at
YWGE institutes as at IVT schools or both.,

In tables 4 and 5, some essential data are reorted showing in
what ways the groups registered at YWGE institutes and IVT schools
differ. There are considerable differences between the two types of
schools in the educational“background of. the PCE students. Most
noticeable is that a majority of students at IVT schools have a
certificate, whereas this is not the case at YWGE institutes. The
social origins of participants in YWGE are, on the average, on a
lower Level then those of IVT particip nts. Of the former, about
75 percent belong to the two lowest categories, whereas this applies
to only 50-55 percent of the latter. Further, nearly 35 percent of
YWGE participants are unemployed, whereas about 15 pzrcent of IVT
pupils are out of work.

Overall, the composition of the IVT group is more favorahle.
This is true for social class, level of previous schooling. and
employment. It has already been noted that the group .not meeting
PCE requirements st a full-time educational institution has a
lopsided composition: a relatively low level of previous schooling,
a relatively poor socioeconomic backgrouad, and a relatively high
instance of unemplcyment., It is clear that also within this group
there are great dilrferences, wherety YWGE has to work with a group




- 77 - o

Table 4. Educational Backeground of llth-year PCE Students
in YWGE and IVT in 1976-77.

{(Percent of all llth-year students)

YWGE vT

Educational background ' Boys Girls Boys Girls
Already in part-time education 14.8% 9.%4 7.5% 8.5%
No secondary education 6.7 2.5 0.3 0.1
SGE,* no certificate 3.2 4.8 3.7 6.0
SGE, certificate holders b.9 8.3 u.2 11.0
EVI,* no certificate 37.9 38.0 23.3 25.9
EVT, certificate holders 28.8 34.5 57.7 47.9
Other schools, no certificate 2.0 0.5 1.2 0.4
Other schools, certificate

holders 0.3 0.1 0.2 0.1
No secondary education l.8 1.4 1.9 0.1

* See appendix for explanation of abbreviations.

Source: Based on publication no. 4 of the working group on Projectian
of Participants in PCE, March 1978.

Table S. Father's Qccupation and Employment of 1lth-vear PCE

Students in YWGE and I'VT in 1976-77.

(Percent of all llth-year students)

YWGE vt
Item Boys"® Girls Boys _ Girls
Father's occupation
No fworking) father 48.1% 45,53 27 .8% 36 .6%
Un-/semi-skilled laborer 25.0 29.2 32.7 17.3
Skilled laborer, lower
level employee, small
trades people 19.7 22.8 26.0 36.8
Other 7.2 2.6 13.5 9.2
Employment of student
Yes 63.0 62.9 83.3 83.1
No 37.0 37.1 16.7 16.9

Source: See table 4.

ok
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whose composition is the most problematic. Relatively speaking, IVT
is in a m.re favorable position.

The opinions of PCE students themselves

Here we shall touch upon the opinions of those registered at one
of the educational institutions through which PCE requirements may he
met. The opinions of the complete evaders are not repcrted; insofar as
they apply, they are obviously even more negative. \

About 60 percent of the llth-year students would not attend PCE
if it were not compulsory. They would have started working instead.
About 65 percent of the llth-year students are against extending PCE
to a day a week for 12th-year students (only 25 percent favor such an
extension).

The opinions of YWGE participants are less favorable than those
of IVT students. Furthermore, it appears that YWGE students are less
satisfied with the value of the type of institution they attend than
IVT students. The extent to which school attendance is experienced
as being pleasurable, though, does not differ between them.

These brief statements show that, in general, there is a negative
attitude towards PCE and the types of educational institutions at
which PCE regquirements can be met. This negative attitude is es-
pecially prevalent among YWGE .articipants.

\Regional differeances

Up to now, data have been reported that apply tc the situation
in the whole of the Netherlands. But there are great differences
between various regions of the country. ©Natioral data may, there-
fore, not be applied automatically to regions.

In this seotion, we shall compare four strongly differing

regions (selected from the 39 regions in which the country has
been divided). The four selected areas are:

l. 7Twente (the east of the country).

2. Tip of North-Holland (the nortlwestern part).

3. Agglomeration The Hague (situated in the west).

4. South Limburg (the southernmost part of the couatry).

The following is a short characterization in very general terms of
each of these regions.

§7
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Table 4.
{Parcent)
Boyas Olrls
Netional average Tip of Agglomer- Tip of Agglomer~
North ation South North ation South

Boya Cirle Twente Holland The Hague Limburg Tventa Holland The Rague Limburg

-

ral.mrm.n_qg
SCoONYS QY

£e

ScEw 4.9 10.92
EVI# 30.9 36.9 46.2% 52.0% 23.5% 28,02 54,0% 69.4% 41,22 37.52
No cercificate $4.2 52.1 33.3 48.0 %.3 2.0 46.0 0.6 38.3 62.%
B 1 o
Dy -
YuCEw 7)) 4.8 FX 10.0 3.4 44.0 40.0 %7 3.2 62.3
1vT= 28.3 23.% 3.0 30.0 29.8 22.0 %.0 14,3 32.4 14.6
Combination and other
part-time educatloan 121 b ) 19.2 12.0 21.) 18.0 12.0 14.2 5.9 8.3
Mo part-time cducation

vducation 6.2 20.2 .1 4.0 25.% 16.0 4.0 35.7 2.3 1%.4
Employment
Employed 0.3 20.3 73.0 %0.0 9.0 72,0 16.0 .4 83.) 47.9
Unemployed 21,0 23.3 23.0 10.0 19.1 28,0 2%, 28.3 14.7 52.1

hoe's orcups
No (working) father 40.2 3.1 0.2 18.4 3.1 63.3 38,7 3.2 32.4 3.2
Un-/semi~skilled .

1aborer 26.1 23.2 3.8 20,4 3. 18.4 3.2 29.2 12.¢ 21.)
Skilled lahorer,

lower level

wmployee, small- L]

tiades people 21.1 21.8 3,0 2.3 23.0 i4.) 22.3 NI i) 19.1
Quner 12.6 2.9 11.3 6.7 3.1 2.0 6.1 4.2 11.% &.4
*  Se¢ eppendin for swplanation of abbreviations,
Source:  Sec table 4, i L. e e e e s wems =
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Iwente has an approximately average age composition, the
unemployment rate deviates little from the average (1975),
there is proportionately much. work in industry and little
in other services and im banking, there are slightly fewer
than the average number of elementary vocational school
(EYT) pupils and an average number of opportunities for
attending secondary school.

Ihe Tip of North-Holland has an extremely young. population,
there is little unemployment, there is relatively little
work in industry, an average amount of work in banking

and relavively a great deal in other Services, extremely
high participation in EVT (the highest in the Netherlands)
and extremely little partigipation in secondary general

education (SGE), and an ‘erage number of opportunities
for secondary educatigs, »

The Agglomeration-fthe Hague has a greatly aging population,
an average unepployment rate, relatively little work in
industry but a great deal in banking and other services,

a proportionately high participation in SGE {and little in
EVT), and an extremely large number of opportunities to
attend secondary school (relatively the largest in the
Netherlands).

South Limburg has a slightly older than average populatiun,
an extremely high unemploymeat rate (almost the highest in
in the Netherlands), proportionately much work i. industry,
an average amount in banking and very little in other
services, proportionately many SGE students (and few in
EVI), and few opportunities for secondary education.

These short descriptions make clear that through the selection of
these four areas, we hav conducted the research in regions that

differ
and as

A

strongly as to demographic and socioeconomic characteristics
to educationar facilities angd participation.

number of characteristics of 16-year olds not in full-time

education are reported for each of these regiuns in tabTe 6. Among
the notahle poirts are the following:

-

-

The percentage of certificate holders is much lower in
The Hague and South Linburg than in the other regions,

Participation in YWGE is highes* in South Limburg,
corplete evasion is most frequent in the Tip of
North-Holland, and, in Jeneral, least frequent in
South Limbuvrg.

The unemployment rate is highest in South Limburg,
particularly among girls, and lowest in *he Tip of
North-Holland and The Hague.

3
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- In South Limburg. more than half of the PCE students
come from families in which the father is not working
(unemployed or disabled) or in which there is no father.

- The perceutage of PCE students is the lowest in the
Tip of North-Holland for both boys and girils.
In the other three regions, the percentage for boys
is approximately the same; for girls, The Hague and
South Limburg have the lowest percentages.

In the different regions, PCE takes on a widely differing char-
acter. This applies to the size of the target group, as well as to
evasion of PCE, and to the type of part-time institutions at which
PCE requirements are met. This also applies to the more general
chzaracteristics, such as percentage of certificate holders, employ- -
ment, and social origin. In the main, the three last-mentioned
characteristics run parallel to overall regional characteristiocs, .
in particular the unemployment figures. j

The data in this table show quite clearly that a discussion
of the operation of PUE limited to national data obscures regionsl
differences. Obviously, the choice of the level of aggregation of

‘data depends on specific questions, but as soon as we wish to get

an accurate picture of the way in which PCE functions in practice,
it is necessary to look st the regional level.

4. Conclusions f*

In noting the conclusions to be drawn from the above data, we
consider not only the data themselves, but also the aim of this study. .
The purpose of the project, of which this study forms part, was not :
only to examine several measures pertinent to the transition problem
(transition from school to work), but also to infer from these data
the effectiveness of the policy from which these measures have been
derived.

As to the latter, a statement about the objective of the measures
from the point of view of the responsible authorities (the government,
parliament, etc.) would be indispensable. Some of the ronsiderations
with respect to the possible goals of partial compulsory education
were menticned in Section 2. Examining these arguments (and the
identity of the participants in the debate that arose over PCE)
in oruer to arrive at a conclusion in favor of or opposed to specific !
alternatives would lead us away from the point. Implied here is the 1
fact that no clear and obvious policy aim exists. A close examination .
of the legislation, goverunment measures, discussious ip parliament,
and other information would be needed in order to obtain a consensus
opinion with respect to compulsory education--if it exists at all.

What can be said with a minimum risk of unorthodoxy has been sun-
marized in Section 2.

L
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Does this mean that a comparison between the aim of policy measupres
and their effects is impossible? It seems realistic to answer in
the affimnative. Strietly speaking, it is impossible.

However, from the above data a number of suggestions can be
made as to the jintended and unintended but real consequences of a
policy mepsure. once it has been taken. For example, what ahout
the intention "to offec preparation, guidance, and support to
these young people in their new roles as employees™ versus the
perceniages of young people compelled to use PCE institutions as
alternatives to work? And, pursuing the argument what is the
value of young people attached to PCE in view of their future
chances in the labor market? "Preparation, guidance, and support™
get a special significance in this context. These words could he
interpreted rather cynically. 1Is this equivalent to saying that
the PCZ measures have proved to be ineffective? oOr that, in other
words, effects have been realized othep than those origiuzally in-
tended? This seems at least partly undeniable. It could move the
author of this paper to conclude that the effectiveness of govern-
ment policy in itself is an ambivalent congept, yet to he elucidzted.

Ancother conclusion, somewhat less theoretical in its nature but
just as pertinent, should be that apart from the ambivalence of the
purpose of governmmen. policy, the effects of the policy (insofar as
they can be considered effects, since othep factors-~some of them
uncontrollable--influence the ultimate results) are ambivalent, or
at least pointing in different directions.

Anyone willing to investigate the effectiveness ol government
policies on a given item (e.g., PCE) would certainly have to sub-
stitute for reality, complex as it is, a given set of aims as a
hypothesis about the direction of policy. Secondly, he would have
to single cut from the reality of given consequences or contingent
effects a workable set of phenocaena which could be compared with
the set of aims hypothesized above,

This does not mean that we should be disappointed with the net

result of the above study. It may be considered a "pilot study”

for the project of which it forms a part. Furthermore, it contains
some useful remarks about a policy in evolution: a policy which,
as far s we are concerned, is unique in its kind as a government
contribution to the easing of the transition from school to work
for some of the least advantaged members of wur society,

91
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Appendix
‘. List of abbreviations
SGE Secondary General Ecucation
e (AVO - algemeen vormend onderwijs)
SGE lower level Secondary General Education
lower level
(MAVO - middelbaar algemeen
voortgezet onderwijis)
SGE higher level Secondary General Education
higher level
(HAVO - hoger algemeen voortgezet
onderwiijs en VWO - voorbereidend
wetenschappelijk onderwijs)
Students in PCE Students in Partial Compulsory
Education
{partieel leerplichtigen)
YWGE Young Workers' General Education
(WJ - Vormingswerk Werkende Jongeren)
EVT Elementary Vocational Training
(LBO - Lager Beroepsonderwijs)
VT In-service Vecational Training

(Beroepsbegeleidend Onderwijs)
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Introduction

At first view, the transition from school to work appears to be
primarily a technical problem. The occupational system sets certain
requirements for entrance. The school system provides school leavers
with the skills, attitudes, and knowledge that are required for en-

trance to _the job market. If certain groups of. young persens do-not-—— - - - =

get these skills, they will face difficulties in their efforts to
enter voecational training or employment. Remedial courses may then
bridge the gap between the inadequate preparation of school leavers
and the requirements of the occupational system. Through assessment,
the extent to which such courses are successful might be determined.
This assumes, of course, that positions for vocational training and
employment are available.

With the rise of youth unemployment and a growing shortage of
positions for vocational training, this assumption becomes inappropriate.
Unemployment enables empioyers to raise entrance requirements in order
to reduce training costs. Then expansioa of remedial courses for new
groups of young persons who do not meet these new requirements follows.
But expansion takes place at a time when 2 major barrier to successful
transition is job scarcity--and there is preparation for jobs that do
not exist. By necessity, the actual functions served by remedial bridge
courses will undergo shifts and their objectives will change.

It is this development that has become characteristic of vocational
preparation through off-the-job skill training as a link-between school-
ing and work life. It is under these circum tances that in addition to
training purpuses, these courses have taken on a variety of rapidly
changing political functions. It is rapid change under circumstances
of what can be described as a social crisis that makes difficult the
identification of the real objectives of these courses and the assess-
ment of their outcomes. ‘

For better understanding of vocational preparation, its status, its
objectives, and its outcomes, it is therefore necessary to sketch its
development., A discussion of the technical aspects of the assessment

- BY -
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of a program that neglects the context of its objectives will not be
able to produce useful results.

. Definition Of The Problem

After four or six years of comprehensive schooling in the elementary
schools {at the age of either eleven or thirteen years), school children
in the Federal Republic of Germany are, through various means of selection,
channeled into three different branches of secondary schools that differ
in duration, curricula, and gquality of certificatss that may be obtained:

- Secondary education in the Hauptschule (the "main" school)
results in a total of nine years of schooling which is the .
duration of compulsory full-time schooling.2 The Hauptschul
curriculum gives preparation primarily for vocational train-
ing in the crafts, industry, and clerical jobs. The Hauptschul
certificate has over the last few years become the minimum
requirement for access to such training. In 1974, approxi-

~mately 430,008, -or-358-percent; of all sshool leavers were from 0

the Hauptschule. Approximately 370,000 of them had obtained
the Hauptschul certificate.3

- The Realschule (the middle school) is completed after a total
of ten years of schooling. The quality of schooling in the
Realschule is generally superior to that of the Hauptschule,
and its certificate provides access to better gquality voca-
tional training opportunities. In 1974, approximately
200,000, or nearly 25 percent, of all school leavers held
this ceu tificate.

-~ In tne hierarchy of secondary schools, the Gymnasium constitutes
the highest level of general education. After a total of 13
years of schooling in a primarily college preparatory curriculum,
graduates of the Gymnasium have a near-ex:lusive access to higher
education. In 197%, 115,000, ox 15 percent, of all school
leavers graduated from this type of secoadary school.

About 5 percent of all school leavers have completed cumpulsory edu-
cation in none of the regular secondary schools, but rather ir schools

1. In the Federal Republic of Germany, Lander (state) governments are
responsible for the schocls. While there are attempts to maintain
comparable structures between the Lander school. systems, there is
a large degree of variation. Cf. Bericht Der 3Bundesregierung, pp.
25-34,

2. In several Lander, a voluntary tenth year is added.

3. For data on school leavers in 1974, cf. Berufsﬁeratung, 1974-75, p. 9.
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of special education or Sonderschulen. Among them, graduates of the
Sonderschule fur Lernbehinderte (special school fou pupils with learn-
ing difficulties) constitute by far the largest group. /

After completing--or dropping out of--their respective secondary
or special education school, the majority of school leavers from
Hauptschule, Realschule, and Sonderschule move on tc vocational educa-
tion, either in a full-time vocational school (about one-fifth) or in
what is referred to as the "dual system™ of vocational training. In
the dual system, school leavers are still subject to part-time com-
pulsory schooling in a vocational school one ox two days a week while
about 60 to 80 percent of their vccational training takes place in an
apprenticeship in a private or public enterprise. Thus, for these
groups of school leavers, the apprenticeship in the dual system is the
most important means of transition from secondary school to work. Only
after completing the apprernticeship (taking on the average two or three
years) and after passing the respective examination have they achieved
what is considered the minimum of vocational preparation and of socially

accepted occupational status. Only then do they have .a miniwum of job - -

security.

For a number of reasons, not all school leavers from Hauptschule,
Realschule, or Sonderschule enter either full-time vocational schocls
or appreaticeships. About 20 percent of them take up unskilled work
without previous vocational training, though they are still subject
to part-time compulsory vocational schooling, on the average one day
a week. From the mid-1950's to the early 1970's when the overall sup-
ply of apprenticeships by far exceeded the number of school leavers,
the primary causes for the failure to enter an apprenticeship were
readily identified as lack of ability, deficiencies in previous train-
ing, and lack of educational and accupational motiv. tion.%

From the 1960's on, the improvement of vocational training for
young unskilled workers and ultimately their integration into the "dual
system™ has been declared one of the most urgent objectives of reform
in vocational education. In accordance with the heterogeneous makeup
of young unskilled persons, a variety of strategies were stiggested,

discussed, and in some instances implemented on a small scale\ Within
N Y

}

4, A careful analysis of statistics shows that among young unskilled
persons, there is a severe overrepresentation of girls, who con-
stitute two-thirds of the group, and that there are extreme ve-
gional disproportions. This has only recently been interpreted
as indicative that, in addition to characteristics of members of
the target group, a regionally insufficient supply of apprentice-
ships and an insufficient quality of apprenticeships--particularly
for girls--may account for a large part of the occupational careers
of young unskilled workers. Cf. Bednarz, pp. 38-u46.
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this variety, two pervading types of measures can be identified:

- Measures aimed at creating new courses of vocational
training below the cusrent level of vocational educa-
tion, thus meeting the assumnedly lower abilities of
the target group.

- Compensatory measures aimed at bringing members of the
target group up to the level of current regquirements
for entering vocational training.

From 1969 on, the Federal Bureau of Labor has initiated and expanded
courses of six months to one year duration for school leavers without an
apprenticeship. The courses are aimed at bridging the gap between school
and work. The number of participants in these courses has increased from
approximately 8,000 in 1971-72 to almost 40,000 in 1975-76.° During the
Same periond, the school systems of the Lander began to establish and ex-
pand one year's courses for the same target group. They had 265 par-
ticipants in 1971-72 and about 18,000 participants in 1976.% Despite
these efforts, the n' nher of school leavers entering work without previous
vocational training, after declining for several decades, is rising rapidly.
What are the reasons?

. In the dual system of vocational training, the supply of openings
for apprentices is subject to the economic considerations of each enter-
prise. As a conseguence of the introduction of increasingly sophisticated
technology, apprenticeship training through learning by doing on the job
has steadily been replaced by formalized training in special training
shops. UWhile the cost of training has thus been increased, opportunities
to profitably employ apprentices were reduced by technological develop-
ments as well as protective laws and regulations. In addition, by setting
minimum standards for the training and employment of apprentices, the In-
dustrial Training Act (Berufsbildungsgesetz) of 1969 has supported the
trend towards rising costs in industrial training and led to the elimina-
tion of training in enterprises that did not meet these standards.
Thus, between 1970 and 1976, the number of new openings for apprentices
annually registered with the Federal Bureau of Labor declined from
650,000 to 300,000. While in 1970 about 250,000 openings remained

-

5. Cf. Berufsvorbereitende Massnahmen? Ergebnisse Im Berichtsjahr,
1975-76, p. 378. During a previous period of large scale youth
unemployment (1949-50), similar courses were established to facil-
itate the transition to work of post-war school leavers. A small
numher of such courses has e¢kisted ever since. The interesting
fact is that with the Labor Promotion Act of 1969, the reexpansion
of these courses began at a time when youth unemployment was rel-
atively low.

6. Cf. Klassen Und Scholer Im Berufsgrundbildungs jahr.
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vacant, in 1976 only 18,000 were left. At the same time, there were
50,000 applicants who could not find apprenticeships.’

It is striking that neither Federal nor Lander administrations are
able to accurately quantify the size of the deficit cf places in any de-
tail. The figures that are annually published by the Federal Bureau of
Labor cover only a portion of the supply and demand for apprenticeshins.
It is known that theve are considerable variations in the ‘Tnvolvement
of the Bureau as intermediator by enterprises (size of the enterprises,
branch, region) and characteristics of school leavers (type of secondary
school, region). The only estimates on the overall deficit and its dis-
tribution indicate that:S

- the deficit varies considerably between regions. Thus, even
if in overall figures the supply exceeded the demand by 12.5
percent--a criterion set by the federal government”--in many
regions, school leavers would still be unable to enter vo-
cational training.

- the shortage of apprenticeships has led to a chain of displace-
ments among applicants with different gquality school certifi-
cates. Graduates of the Realschule displace those who hold

. Hauptschul certificates. TFor those who leave secondary and
special education schools without the Hauptschul certificate,
the chances of entering vocational education are nil.

~ the shortage is more severe for girls, for whom opportunities
for vocational training have always been inferior.

- for school leavers of other than German nationality, e.g., for
the children of migrant workers, access to vocational training
is almost impossible, even if they hold Hauptschul certificates.

- access to vocational training is particularly difficult for
those groups of school leavers among whom young persons of
working class origin are overrepresented. The shortage thus

7. Cf. Berufsberatung, 1972-73, p. 37, and Berufsberatung, 1975-76,
pp. 29, 31, and 71.

8. An amendment to the 1969 Industrial Training Act, the Ausbildung-
splatzforderungsgesetz of 1976, contains the provision that data
on the system of vocational education be assembled and published
by the Bundesinstitut fur Berufsbildung. As previously, the com-
‘'pilation of statistics was left to a large variety of institutions;
this proves to be a difficult task which is still in progress.

9. Cf. Das Aushildungsplatzforderungsgesetz, § 2.
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strengthens the existing class bias of the educational
system,

From 1974 on, the shortage of training opportunities has heen
accompanied by a sharp rise in youth unemployment. In less than a
year, the total number of unemployed persons registered with the
Federal Bureau of Labhor had risen from approximately 200,000 to
1,000,000. While in previous recessions, particularly 1967-68,

A young persons were hardly affected, they were now clearly over-
represented. According to the Bureau's statistics, unemployment
in the age group 15 to 20 since 1975 has been at a level of about
100,000.10 1In the age 15 to 18 bracket, this figure represents
unskilled workers exclusively, as apprentices hold contracts for
the compla=te duration of their training. Improved job protection
for older workers, lack of work experience by the young, and a
number of special protective laws--compulsory part-time schooling,
limited working hours, prohibition of emplayment on round-the-clock
shifts and on dangercus jobs--have made the employment of young
workers less profitable to employers.ll TFor a school leaver enter-
ing working life without previous vocational training, the chances
of reaching the age of 18 without at least one short phase of un-
emplovment is nil.

Under these circumstances, the situation of school leavers is
a difficult one indced. Motivation for entering vocational training
appears to be at an all time high, but chances of entering quality
vocational training are continuously being diminished as a conse-
quence of the shortage of places. With a demographic wave bringing
about an annual rise in the number of school leavers from Hauptschule
and Realschule until 1980, a speedy improvement of conditions cannot
be anticipated. School leavers have shown a great deal of flexihility.
They have lowered their educational and occupational aspirations and
accepted apprenticeships that are clearly below their ability. But
there are still those for whom flexibility will procure neither job
nor apprenticeship because they cannot compete.

2. Objectives

It is in the context of these developments that the establishment
and expansion of bridging courses Tor school leavers have to be described.
In the course of these developments, the construction of such courses
has been modified, objectives have been transformed, and new target
groups had to be taken care of.

10. There are estimates that the actual number of unemployed youth is
somewhere between 200,000 and 300,000. Cf. Braun/Weidacher, p. 7

11. Obviously, these are not the sole causes for unemployrment but
suggest some reasons for the overrepresentation of young workers
among the total number of unemployed.

Q 99
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When in 1968-69 the Federal Bureau of Labor began to extend its
commitment to vocational preparation, two types of courses, differing
both in objectives angd target groups, were established:

Courses of vocational preparation Type F were established for those
school leavers who were "physically and’or mentally lacking the maturity
to enter vocational education and whe through participation in the course
could be expected to gain this maturity."12 Operationally defined, the
participsnts were to be "...school leavers from the Sonderschule for
pupils with learning difficulties and comperable school leavers from the
Hauptschule who require the special help of the Type F course because
of learning difficulties that do not lie in disabilities of merely
temporary character.™3 Through vocational training in up to five dif-
ferent vocational areas, the participant is supposed to acquire basic
technical skills. At the same time, his knowledge of these areas will
enable him to rationally choose the vocation in which he will enter an
apprenticeship. In addition, a number of extrafunctional skills and
attitudes are to be acquired: vresponsibility, care, punctuality, con-
sistency, ability to bear stress, cleanliness, orderliness, ete.

Courses of vocational preparation Tvpe V ™are intended for school
leavers who presumably will not be able to meet the requirements of vo-
cational training and who are still lacking the maturity for the transi-
tion to work in the labor market or in a skeltered employment center.™l4
Elsewhere they are characterized as "handicapped™ or as "poor students
in Hauptschule and Sonderschule for pupils with learning difficulties
who presumably will not be able to meet the objectives of the Type T
course."lS

- e

The selection of participants for Type V courses (as for Type F
courses) is done by the vocatipnal guidance departments (Berufsberatung)
of the local branches of the Federal Bureau of Labor. This task involves
a grave responsibility as selection for the Type V course implies se-
lection for a career of unskilled labor and substandard occupational
and social status. It is the objective of the course to prepare "par-
ticipants to acquire the ability to fulfill simple tasks and jobs, K™
and to provide "job orientation."l6 ~

>

12. Berufsvorbereitende Massnahmen Als Hilfe, p. 1984. All quotes were
translated by the author.

13. Berufsvorbereitende Massnahmen, Ergebnisse Im Berichts jahr, 1975-76,
' p. 369.

14. Berufsvorbereitende Massnahmen Als Hilfe, p. 128u.

15. Rahmenvorstellungen Zur Durchfohrung Von Forderungslehrgangen, p. 3.

15. Ibidu,frpp. 1‘ 3.

-,
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With the rise of youth unemployment in 1974, the Federal Bureau of
Labor established three additional types of courses of vocational prep-
aration: Tvpe Gl is mesnt for "school leavers who aspire to vocational
training but cannot enter training because of the shortage of apprentice-
ships."l7 It is the objective of the course to provide basic technical
training while bridging the period until an apprenticeship is found.

Type G2 is meant for school leavers who aspire to vocational train-
ing but "whose applications for apprenticeship are futile because of
poor school achievement."l8 This definition designaves a group of
school leavers who, until the early 1970's, had entered (and frequently
successfully completed) vocational training and who, in the competition
for scarce apprenticeships, are now being displaced by applicants hold-
ing better qualily certificates. They are still registered with the
vocational guidance departments as applicaants for apprenticeships (and
not for unskilled jobs). It is through the course that the lowering of
educational and occupational aspirations is to be effected. The course
is."aimed at work requirements that the participant will meet as (un-
skilled) worker™ (not as an apprentice); ®in the course the participants
are to acquire basic sk’lls for those jobs that provide work and on the
job training opportunities in the respective local labor market.™l8

Tvpe G3 bears the least specific target group definition. It is
designed for "unemployed youth for whom - for various reasons - voca-
tional training is out of the question.™9 The content of the course
is aimed at providing the participants with basic vocational skills,
appropriate work habits, knowledge of safety regulations, and similar
habits and attitudes required for immediate unskilled employment with-
out additional training.

The Federal Bureau of Labor has stated as its policy for all its
courses of vocational preparation that it considers the establishment
of such courses not so much its own task but rather the task of the
school system. "Its (the Bureau's) commitment to the initiation of
these courses and the financial support to participants will therefore
be terminated, when the system of general education is able to fulfill
the task of offering the specific learning arrangements that are needed
to provide all youth--including those with learning difficulties and
disabilities in accordance with their respective capability--with the
skills and attitudes required for vocational training or.unskilled work.m2l

17. Rahmenvorstellungen Zur Durchfohrung Von Grundausbildungslehrgangen,

p. 223.

18. Ibid.

19. Ibid., p. 224,
20.

14

bid.

21. Berufsvorbereitende Massnahmen, Ergebnisse Im Berichtsjshr, 1975-76,
- p. 369.

10
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In 3 number of school svstems of the Lgnder, one year courses for
full-time schooling of school leavers without an apprenticeship existed
as early as in the 1950's. These courses generally had the status of
experiments. Only with the increased shortage of apprenticeships and
the rise in youth unemployment have these courses been expanded to the
degree where they are now both complementing and replacing courses
initiated by the Federal Bureau of Labor. %The responsibility for the
establishment and the design of these courses rests with the depart-
ments of education of the Lander. As a consequence, principles of
construction, target groups, and objectives vary to a certain degree
among the various Lander. To cover the whole scale of possible varia-
tions, courses of vocational preparation of the school systems of three
Lander (Bayern, Nordrhein-Westfalen, and Rheinland-Pfalz) will be briefly
described.

As a measure of reform of vocational education, all Lander have
established experimental courses of Lasic vocational training (Berufs-
grandbildung) . These one-year courses cover the basic content not of
a single vocation, but of a related group of vocations (Berufsfeld),
thus providing a broader basis for further voca“ional training and pre-
venting premature specialization. According to an agreement of the de-"
partments of culture of the Lander, graduates of these courses receive
full credit when entering an apprenticeship. In the long =un, participa-
tion in these basic education courses is to replace the first year of
training in the "dual system" of vocational Trainiag.

In addition to the 11 vocational areas of basic education that are
covered by the agreement among the Lander, Bayern was the first of the
Lander to establish a special course of basic vocational training for
those school leavers ™who either do not aspire to vocational training
in the ‘dual system' or who_do not want to accept any of the available
openings for apurentices."22 “The course is "to provide basic vocational
training for future unskilled workers, that is: persons who do not as-~

pire to an apprenticeship."23 The participants are to acquire basic

skills that are required on the local labor market for unskilled workers.
Upon the completion of the courses, they veceive a report card indicating
these skills.24% Even if they then do enter an apprenticeship, they do
nct get credit for the course.25

-

22, Bayerisches Staatsministerium For Unterricht Und Kultus, Bekannt-
machung, p. 2.

23. JIbid.

24. Baverisches Staatsministerium For Unterricht Und Kultus, Anderung
der Bekanntmachqu, pp. 135-135.

25. Baverisches Staétsministerium For Unterricht Und Kultus,
Schulversuche, pp. 1688-1689.
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The Department of Education of Rheinland-Pfalz has designed three
different types of courses of basic vocational training for school
leavers who do nnt obtain apprenticeships. The differentiation is
among different target groups:

- Scheool leavers with or without certificate who are of
"ormal intelligence.®

= School leavers with learning difficulties with an I0Q
of 80 and above (35).

- School leayers with learning handicaps with an IQ between .
60 and 80.26

In addition to eriteria, such as school certificate and measure of in-
telligence, a variety of tests are experimented with to improve selection
for the different courses. In spite of these efforts, both the schedules
for the courses and the intended outcomes are similar. In all thre-= types
of courses, there are 20 hours of vocational theory and practice,

hours of natural sciences, and 10 hours of general education.27 All three
intend to lead participants to either vocational training in the "dual
system™ or to the ability to take up work in the labor market for the un-
skilled. And in none of the courses do the participants receive credit
for the course when starting an apprenticeship.

In April 1974, before the dramatic rise of youth unemployment, the
Department of Education of Nordrhein-Westfalen published guidelines for
the establishment of a course of vocational preparation (Berufsvorbereitung-
sjahr) in the vocational schools of the Land. This course was intended
for those school leavers who had not chosen a specific vocation or branch
cf basic vocational training or who would not benefit from participation
in a basic vocational training course.Z8 It was clearly the objective of
the course to enhance the participant's ability to rationally choose an
appropriate vocation for training after completion of the course and at
the sane time limit learning deficiencies through compensatory education.

In March 1976, when Nordrhein-Westfalen had more than its share of
youth unemployment and a number of programs for its reduction had failed,
these guidelines were modified: Now, participation in the course of vo-
cational preparation became obligatory for all those school leavers who
did not attend a school of full-time vocational training or did not hold
a regular job or an apprenticeship. In the course schedule, thos: con-
tents relating to the acquisition of basic technical skills were slightly

26. Der Kultusminister Des L.andes Rheinland-Pfalz, Schulische Mabnahmen, S. 1

27. Der Kultusminister Des Landes Rheinland-Pfalz, Grundsatze, pp. 240-24l.

28. Der Kultusminister Des Landes Nordrhein-Westfalen, Richtlinien zum
Berufsgrundschul jahr, pp. 125 f.
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strengthened, the share of general education was reduced, and the
course's previous objective--preparing for vocational training--
was now extended to preparation for unskilled jobs. In addition,
participation in the course involved the completion of the three
vears’ part-time compulsory vocational schooling for those par-
ticipants who did not continue their vocational training, thus
increasing their placement opportunities as unskilled workers .29
But in July 1977, a new revision of the guidelines cancelled this
provisicn.30 At this time, the possibilities of cbtaining the
Hauptschul certificate were strengthened, thus improving the par-
ticipants' competitive status in the market for apprenticeships.

In spite of the differences hetween the various one-year
bridging courses for school leavers, a number of general conclus-
ions can be drawn. With the growing shortage of apprenticeships
and with the rise of youth unemployment, the target groups and the
objectives of courses of vocational preparation have be«n modified
and extended. Initially, they were designed for school leavers
with learning difficulties. It was the objective of the courses to
lead these school leavers through compensatory measures up to the
level where they would be able to take up an apprenticeship. With
the introduction of Type G courses by the Federal Bureau of Labor
and the revision of guidelines by the Lander departments of educa-
tion, courses of vocational preparation were increasingly offered
to school leavers who by definition were not lacking the ability to
enter an apprenticeship, but who were either unable to compete for
the insufficient number of apprenticeships available or who were un-
willing to accept the (low quality) apprenticeships that were open
to them. While the guality of participants in the courses was thus
raised, the objectives of the courses were lowered. The objective
of preparation for an apprenticeship was either replaced by or ex-
tended to training for positions in the market for unskilled labor.

3. Provisions Of The Measures

In establishing courses of vocational preparation, the function

of the Federal Bureau of Labor and its Lander and local offices is
limited to:

»
-

- suggesting the organization of the course to other instituticns

-~ selecting participants

29. Der Kultusminister Des Landes Nordrhein-Westfalen, Programm gegen
die Jugendarbeitslosigkeit, p. 195.

30. Der Kultusminister Des Landes Nordrhein-Westfalen, Durchfuhrung
des Berufsvorbereitungsjahres, p. 3.
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~ giving the framework for duration, content, and objectives
of the course

- paying the course fees of participants
-~ paying an allowance to participants

L - paying room and board of participants in case of boarding
school-type arrangements

- paying subsidies to non-profit organizations for the equip-
ment of training shops.

All other matters, such as the development of curricvla, the hiring and
firing of personnel, and the selection of appropriate teaching methods,
are left to the institutions that have contracted for the course.

The degree of centinuity of the cooperation between the Federal
Bureau of Labor and the institutions that organize the course may vary
considerably. On the one hand, there are contracts covering periods up
to a duration of five years that enable the organizers of the course to
plan ahead, develop teaching material, hire qualified personnel, and
gain a sufficient amount of experience for an improvement of the course
over the years. On the other hand, in many instances potential organi-
zers of courses are invited to submit bids for courses on a short-term
basis. Here, personnel are hired for the duration of a course only.
Adequate preparation of teaching material and lesson plans, in-service
training, and long-term professionalization of personnel are impossible.

The annual reports on the courses by the Federal Bureau of Labor
differentiate between different types of institutions that organize
- courses:

- Lander and Community administrations.
- Business enterprises or organizations of businesses.
- Welfare and social work organizations.

Participation of business organizations and enterprises. is particularly
high in Type G courses where they hold a share of 50 percent .3l For
them, offering Type G courses appears profitable for several reasons:
The enterprise can use otherwise vacant training facilities and employ
its training personnel while the Federal Bureau of Labor bears the
costs. As course content is only vaguely defined by the Bureau, the
enterprise may develop courses of skill training that meet its very
specific requirements. There is no obligatica to hire any of the
course participants, but it is up to management to select those youth

31. Berufsvorbereitende Massnahmen, Ergebnisse Im Berichtsjahr,
1975“?5 » p. 373 -
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whose ability, skills, attitudes, and discipline best meet the enter-
prise's needs and expectations. On the other hand, participants® in-
terests may be well served because personnel in these enterprises are
generally experienced in vocational training, proper equipment is
available, and there is the prospect of further training or employment
within the enterprise to enhance the participants' motivation (though
for a large share of participants, this expectation will be frustrated).

Welfare and social work organizations hold a particularly large
share of Type F and Type V courses, as these organizations claim au-
thority for the education of underprivileged and handicapped youth.
The non-~profit status of these organizations accords them the free-
dom to design the course in accordance with the needs of participants.
But long-term planning is hampered by the short-term financing offered
by the Bureau of Labor. Since competitive costs and high rates of
placement of graduates into jobs or apprenticeships sre criteria for
continued financing by the Bureau, organizers are induced to stress

training of skills “Nat meet the immediate requirements of prospective
employers.,

The objective of the Federal Bureau of Labor of getting school
leavers off the unemployment rolls holds for vocational preparation
conducted both by enterprises and by welfare organizations. The rate
of placement constitutes the prime assessment criterion rather than
the quality of vocational training. The financing procedure of the
Bureau is the mechanism that limits the scope of training and promotes
strategies of short-term job placement. For the courses established .
by the Lander dopartments of education, there are no comparable limit-
ing mechanisms. Expenditures for courses of vocationsal preparation
or basic education for school leavers without apprenticeship are
financed through the education budgets of the Lander. Economic pre-
cession has led generally to cutbacks in the growth rate of expendi~
tures for education, and the educational system is suffering from
specific teacher shortages--particularly in vocational education—-
in face of high overall teacher unemployment. There upre limitations
to the scale at which courses of vocaticnal training can be established
and supplied with buildings, equipment, and personnel. But once es-
tablished, continuity of financing of the course is not the problem.

4. Criteria For Making Assessments

Establishing criteria for assessing the outcomes of courses of
vocational preparation requires a discussion of possible functions of
these courses. It has been shown how the objectives of the courses
have undergone modifications as a consequence of changes in the

courses' environment, particularly the shortage of apprenticeships
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and growing youth unemployment.32 In order to develop appropriate

criteria for assessment, consensus has to be established on the

problems these courses can Solve and on the objectives that are to

be met.

The courses can reduce learning difficulties, improve attitudes,

and provide the participants with basic vocational skills. The courses

S8 do not--to any considerable extent--increase the number of jobs and ap-
prenticeships. Thus, the courses can improve the competitive status

of participants who will now be able to displace other applicants.

The courses of vocational preparation can be measures that lead school
e~ leavers to the fulfillment of formal content requirements for entering
~ vocational training. They can be measures to facilitate the participants’

transition from school to apprenticeships and job, if apprenticeships
and jobs are available. They are not measures that can reduce unemploy-
ment, though this claim was frequently made for them.

An appraisal of the appropriateness of objectives of the courses of
vocatienal preparation has to be linked to the implications of legal pro-
visions, pclitical consensv~, and scientific insight in the functioning
of the educational and occupational systems: The Industrial Training
Act and the laws of the Lander on compulsory education define the status
of school leavers up to the age of 18 as clients not so much of the labor
market as of the system of vocational education. The completion of

32. In addition to the shift in official objectives, the courses have
had to contribute to a variety of political and labor market strat-
egies designed to relieve some of the consequences of what in public

‘ discussion was perceived as a socioceconomic crisis:
Y .
- The courses were t¢ get young unemnloyed persons off
the streets and off the unemployment statistics.

- The courses were to provide an alarmed public with
the impression that something was being done.

- The courses were to preserve the morale of unemployed
youths during a longer period of unemployment.

- The courses were to channel and keep under control the
reduction of educational and occupational aspirations
of young people in accordance with labecr market and
apprenticeship realities.
It is obvious that assessment of the measures cannot be simply re-
lated to these znd similar functions that the coulrses have assumed
in the current crisis. Neither can it simply be related to the
officially-stated objectives because of the various changes that
these objectives have undergone as a consequence of that crisis.

~
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vocational training in a school or in an apprenticeship is considered the
rule, and unskilled work is to be the exception. There is a political
consensus that all schoal leavers should be irduced to participate in vo-
cational training up to the minimum levels that are stated in the Industrial
Training Act. It is a common belief of educators and social scientists
that vocational training, in accordance with the provisions of the In-
custrial Training Act, constitutes merely the minimum Preparation for

- working life. Vocational preparation below the level of completion of

Ll vocational tralaing implies substandard educational, occupational, and

social status_.33

The original objective of courses of vocational preparation--
compensatory preparation for vocational trzining in accordance with the
Industrial ‘Uraining Act (except for a clearly-defined group of youth
with severe handicaps)--is consistent with both the problem and the
social consensus on objectives. Any modification of this objective
toward preparation of unspecified groups of youth for unskilled or semi-
skilled work is by the same criteria inappropriate.

With the original objectives in mind, 2 number of guidelines for
assessment can be formulated:

(1) If vocational preparation for subsequent vocational train-
ing is the main objective of the course (and not preparation
for unskilled work below the formalized training level), the
success of the course is to be measured by the number of its
graduates who complete vocational training.

In fact, the majority of courses do not have this
objective, but rather seek to Prepare young people
for both vocational training and unskilled work op
unskilled work exclusively. The Type F course of
the Federal Bureau of Labor alone is dedicated to
the indicated purpose. In spite of its objective
though, the percentage of its graduates entering
vocational training was reduced from 70 percent

in 1971-72 to 50 percent ia 1975-76.

(2) Vocational preparation for an eventual educational attain-
ment below that required for skilled labor must be limited
to those young persons who will be unable to complete vo-
cational training because of handicaps that can be clearly
identified.

33. For example, the completion of vocational training is a prerequisite
for eligibility for financial support by the Federal Bureau of Labor
for certain types of furcher education, for within-company promotions,
for eligibilily of certain types of compensation in social security
insurance, eto.
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Most courses do rot meet this requirement. While
preparation for unskilled work is stated as one
of their chjectives, they are at the same tim~ in
tended for a group of participante that is ex-
tremely heterogeneous., Only the Iype V course of
the Federal Bureau of Labor and the basic voca-
tional training course for school leavers with
learning handicaps in Rheinland-Pfalz ape ex-
‘plicitly designed for this target group.

(3) Selection for participation in the course must be in ac-
cordance with its cbjectives. Preparation for vocational
training is of uo-use to those who are already sufficiently
prepared. Because selection for certain types of courses
implies exclusion from subsequent vocational training, the
quality of diagnosis is critical.

Most courses established after the rise of unem-
ployment were designed for mltiple purposes and
multiple target groups. Where target groups were
not defined, appropriate criteria for selection
could not be established. As a result, partic-
ipants who are adequately prepared for vocational
training can be found in most courses.

-

Even where the needs of specific target groups
were to be met, selection of these target groups
was not reliable. According to a survey by the
*Bavarian Staatsinstitut fur Schulpadagogik among
participants of the basic vocational training
course for school leavers "who do not aspire to
vocational training,™ 90 percent reported that
they had originally applied for apprenticeships,
and 65 percent reported that after completion of
the course, they wanted to enter vocational train-
ing. Obviously, not getting, rather than not want-
ing, an apprenticeship had been *he criteria for
their selection for the course.

According to the Federal Burean of Labor, in 1976
approximately 20 percent of the graduates of the

Type V course "for school. leavers who presumably

will not be able to meet the requirements of vo-

catignal training™ entered such vocational train-
ing.3 Clearly, the diagnostic instruments

34. Cf. Dirnstorfer, Zusammenfassung, p. 1.

35. Berufsvorbereitende Massnahmen, Ergebnisse Im Berichts jahy, 1975-75,
p. 378. ‘
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available do not permit predictions that are suf-
ficiently reliable to justify the exclusion from
vocational training. !

(4) The courses must be positioned within the educational
system in such a fashion that negative effects on other
institutions of that system are avoided.

The introduction of courses of vocational preparation
as such takes for granted a generation of failure and
neglect Sf vocational preparation in the secondary
schools. Existing pressure to improve the secondary
schools in both these respects is thereby reduced.36
Beyond the prevention of reform in the secondary
schools, the rapid expansion of courses of vocational
preparation may indirectly increase the problems that
they are claimed to solve by contributing to the cut-
back of apprenticeships. The growing number of
graduates from courses of vocational preparation is
likely to reduce the enterprises’ motivation to en-
gage in the training of apprentices. As the quality
of graduates of the courses improves and the train-
ing becomes more effective, anterprises can select
applicants for semi-skilled jobs from a growing
supply of young people who have acquired basic vo-
cational skills and work at+titudes and need only a
little additional on-the-job training. Increasingly,
vocational preparation plus on-the-job training ac-
cording to the specific needs of the enterprise and
in circumvention of the provisions of the Industrial
Training Act is replacing regular vedational train-
in 2pprenticeships.37 There is evidence that a
large number of enterprises have cut down apprentice-
ship training to a considerable extent in order to
’ then utilize vacant training facilities for courses
of vocational preparation financed by the Federal
Bureau of Labor. Finally, by absorbing school
leavers who are unprovided for, the courses of vo-
cational preparation take the pressure off the au-
thorities who are in charge of vocational training
tc rrovide for a sufficient number of training
opportunities.

Ll
LY A TSN ~.

36. The Federal Bureau of Labor seems aware of that problem. It
considers vocational preparation a task of the schools of gen-
eral education. Its intent is to fill the gap until ‘the schuol
System takes up its task. Cf. Berufsvorbereitende Massnahmen
Als Hilfe, p. 128S.

37. - Braun/Drexel, pp. 31-35.
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(5) Costs of training in courses of vocaticnal preparation need

to be compared to alternative measures. While--within certain
limits--costs must not be the justification for excluding cer-
tain groups from vocational preparation, other measures may
be more efficient. \

As courses of vocational preparation have frequeatly
TRy become substitutes for regular vocational training,
- comparing costs of vocational preparation with costs ;
of votational training appears appropriate. 1In R4
1976, the director of the Department of Vocational 4
Guidance of the Federal Bureau of Labor estimated ,//
that the Bureau's expenditures for each participant.”
in a course of vocational preparation were somewhere
between DM 10,000 and 11,000.38 Costs for basig ed-
ucation courses of the Lander were (in 1975) DM
3,400 per participant,39 and annual costs in”full-
time vocational schools (Berufsfachschulen) were
approximately DM 10,000 per participant.W0

For vocational training in apprenticeships, costs reported by the
enterprises range from net profits gained through produitive work of
the apprentices to net costs up to DM 30,000 annually.*

5. Data
The Federal Bureau of Labor publishes an annual report on the re-
sults of the courses of vocational preparation. This report contains

data on the following aspects of the courses:

v - Definitions of objectives and target groups of the different
course types.

38. Cf. Meisel, p. 9. This includes course fees plus allowance for
participants plus (for a limited number of participants) room
and board in boarding school-type arrangements. The Figures do
not include subsidies paid for building up training shops as
these are frequently vsed for other purposes as well.

39. Bund-Lander-Kommission, p. 15. In the data, there is no dif-
ferentiation between the regular course of basic vocational
training and the special courses of basi: vocational training
for school leavers without apprenticeship.

40. Bund-Lander-Kommission, p. 18.

4).. Sachverstandigenkommission Kosten Und Finanzierung Der Beruflichen,
Bildung.
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~ Number of courses established for the different course types.
- Number and sex of participants by course type.

- Number and sex of participants by course type who enter ap-
prenticeships and vocations of those apprenticeships.

DL - Number and sex of participants by course type who enter
full-time vocational schooling.

- Number and sex of participants by course type who take up
employment.

- Number and sex of participants by course type who continue
within the same course.

- Number and sex of participants by course type who enter a
different course of vocatiovnal preparation.

=~ Number and sex of dropouts by course type.

- Number and sex of participants by course type who have not
been placed,

~ Number and sex of participants by course type in the category
"other or unknown placement."

- Number of courses organized by the various types of organizations
by course type and by Lander.42

The report does not contain data on participants that are needed to as-
vhanen sess the appropriateness of course participation, including '

>

-~ type of~seeondary school previously attended
- quality of certificate obtained

- results of measurement and diagnosis in reference to handicaps,
Jearning disabilities, etc. .

The latter data are available in the guidance files of participants
~in Type F and Type V courses, but similar data for Type G participants
are incomplete or non-existent. Obviously, the collection and publica-
tion of such data would be apt to uncover the unsuitable coverage of
these courses. The data recorded for participants in Type F and Type V
courses show that the largest portion of them are from the intended tar-
get group but that between 30 and 50 percent are misplaced:

42. Cf. Berufsvorbereitende Massnahmen, Erzebnisse Im Berichts jshr,
pp - 287-299‘
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Type of course

Characteristics of participants F : v G3

(Percent in each course by characteristic)

Graduate of Sondarschule 37.7% 59.5% 6.5%
Hauptschule incluaing ‘

certificate 21.3 4.3 6.8
Hauptschule without

certificate _ 32.6 28.5 10.8
Other school 3.1 5.0 2.2
No data on previous school 5.2 2.7 70.2
Learning difficulty ' 31.8 59.2

6.1

Other handicap : 11.6 9.2

Source: Unofficial aggregation from the files of individual participants.

In 1977, the Institut fur Arbeitsmarkt-und Berufsforschung, the re-
search branch of the Federal Bureau of Labor, initiated a representative
study of assessment of the courses of vocational preparation financed by
the Bureau which should provide the data on participants needed for this
purpose, To determine the previous educational caireer of the participant,
information 'is being assembled on

SR

-~ the secondary school or Sonderschule attended

- the type of certificate obtainéd

- the type of vocational prenaration or training obtained prior to
entering the course

-~ the type of previous employment.

To determine the previous educational career of the participant, information
is being assembled on

.= number of siblings

- completion of vocational training by father

ERIC ) 113



N

- 104 -

- occupational status of father

- employment (or periods of unemployment) of father
- employment of mother

- completion of vocational training by mother

- educational and occupational aspirations that parents had .
for the participants.

To assess the previous educational and occupational aspirations of the
participant, information is being assembled on ,
~ occupational plans at the time of completion of Secondary
school

- actions taken by the participant to find a job or
apprenticeship.43

Information on the content and methods of the courses is not con-
tained in the annual report of the Federal Bure:iu of Labor. Organizers
of the courses have been rather reluctant to admit outside researchers
into their courses. Up to this date, self-reports of organizers con-
stitute the only source available on course procedures. Consequently,
most of these reports emphasize the difficulty of the tasks to be ful-
filled and the efficiency and appropriateness of the methods applied.
Even when teachers in the course are highly critical of objectives and
procedures, there is only a small likelihood that the self-report will
give a realistic picture of the course: :

At that time, labour market conditions for all teachers in
the course were extremely unfavourable...and everybody was
extremely interested in being able to work in a further
course....This implied emphasising the success of the pre-
vious work..., quite a perverse situation as all teachers
knew very well that this success was very dubious...4l4

Thus, high unemployment of teachers and social workers, a high rate of
competition for jobs in this field, and competition among organizing
institutions for courses makes the largest number of sources on pro-
cedures in the courses umsuitable for assessment purposes. For the
same reason, organizing institutions will continue their resistance
against on-site eveluation by independent researchers.

43. Erhebungsbogen Zur Untersuchung, Questions 1-32,

44, Hanesch, Single, p. 76.
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Again, it can be hoped the study of the Institut fur Arbeitsmarkt-und
Berufsforschung will shed some light on this aspect to the extent partic-
ipants can provide such information. The questionnaire contains guestions
referring to

- persons or institutions suggesting participation in the ™
- ‘ course
S =R ‘
- reasons for dropping out of the course ‘

»

-~ vocational areas covered by the course

~ duration of training within one area

- areas of general education covered by the course
-~ part-time attendance in vocational school

- shares of theoretical and practical instruction
- size 9f learning groups

- general appraisal of quality of instruction

- appraisal of peer relationships in the course

- participation in internships in en;erprlses organized by
the course

- participation in leisure activities
\ it - inveolvement of social workers
- examinations that had to be completed

- certificates of participation or report cards that were
obtained

- possibility to obtain the Hauptschul eertificate.us

The educational and occupational careers of participants after com-.
pleting the course certainly constitute the most important information
for assessment as placement in vocational training or employment are the
courses’' more prominent objectives. Rates of placement are not exclu-
3ively dependent on the quality of training within the course. Other
variables appear to be equally important, such as conditions in the
regional labor market, quality of the regional system of vocational
school ing, quantity and quality of apprenticeships available in the

45. Erhebungsbogen Zur Untersuchung, Guestions 34-66.
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area, connections of organizers of the course to local business organi-

zations and entarprises, and quality of the efforts of the local voca-
tional guidance department of the Bureau of Labor for placement of
course graduates. »

Beyond the rates of placement in jobs, apprenticeships, and vo-
cational schools, the annual report of the Federal Burean of Labor in-
dicstes the vocations in whjch graduates have been placed.%6 This in-
formaiion is important because the quality of training differs con-
siderably among vocations.%’ Vocational training has expanded incre-
mentally over the last five years, particularly in those vocations
where opportunities for future employment are poor.

The definition of target groups for vocational preparation further
suggests that completion of, rather than just placement in, an apprentice-
ship should be the criterion of success. With these target groups, drop-
out rates should be expected to be high. This appears to bhe particularly
true at a time when many enterprises have made it their policy to hire
more apprentices than they actually need and to use the probationary

period of three months' maximum duration as a period for selecting the
final candidates.

The study by the Institut fur Arbeitsmavkt-und Berufsforschung covers
a representative sample of graduates of the .874-75 courses. The inter-
views took place in the Fall of 1977. By that time, participants had been
out of the course for one or two years, respactively. For those who had
entered an apprenticeship, either one or two years are sufficiently long
to cover the critical period of probation. The period is not long enough
though, for the young person to complete an apprenticeship of three years.
It is also not long enough for those who entered basic vocational train-
ing to have then continued their training in an apprenticeship. These
difficulties indicate that, on the one hand,'a period of about three
years is necessary between the termination of the course and the evalua-
tion of outcomes measured by completion of vocational training. On the
other hand, three years would be too long a period to lapse before an
evaluation of this type of measure should be undertsken considering the
fast rate of change that affects the ¢ircumstances that surround the
measure.

-

46. Overall, the rates of placement in apprenticeships have declined.
Placement rates for Type V and Types G2 and G3 courses in particular
are so low that in 1976 the Bureau stopped publishing tables that
include time-series for all courses. Cf. Berufsvorbereitende
Massnahmen, Ergebnisse Im Rerichtsjahr, 1974-75, p. 41S.

47. Cf. Sachverstandigenkommission Kosten Und Finanzierung Der
Bildung.

y8. Baethke, et al., p. l4.
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This difficulty is partly solved by the study's attempt to obtain
an appraisal of the courses' value for vocational training and employ-
ment from the former participants, as well as from the participants’®
employers. Participants are asked to

- describe placement efforts by the offices of the Bureau
of Labor .

- describe their own efforts

- describe the enterprise where they are being trained or
employed (size, branch)

- identify the vocation of their apprenticeship or describe
their job

- appraise the worth of the training received at the course
for choosing a vocation, obtaining an apprenticeship or
job, or meeting apprenticeship or job requirements

- report their satisfagtion or dissatisfaction with their
current 0ccupation.““

The enterprises’® representatives are to

- report their general experiences with graduates of courses
of vocational preparation

- describe the enterprise (size, branch, etc.)

- 1dentify the vocation of the participant's apprenticeship
or describe the participant's occupation .

- assess the participant's chances of completing vocational
training N

- assess the value of . -~ational preparation for completion
of vocational traf. ing

Y

- establish the types of skills, knowledge, experience, or
training required for the position held by the participant

- evaluate the participant's competence in comparison to other
young workers

- assess the worth of certificates issued by the course,50

49. Erhebungsbogen Zur Untersuchung, Questions 68-110.

i

50. Ibid., Part II, Questions 1-28.‘“

]
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A comparison of the dat? produced by the annual report of the
Federal Bureau of Labor and :he dats that may be expected fromm the
study of the Institut fur Arbeitsmarkt-und Berufsforschung yields
two .ajor conclusions. First, the data in the annual report are
generate~ by the administration of the courses. The annual compila-
tion makes comparisons between years possible. With little more ef-
fort, other data valid for the assessment of the courses could be in-
cluded.51 Fc: example, there are needs for:

- data that provide a batter description of participants
(previous . ducation, occupational aspirations, social
background, and diagnosis of handicap)

. - data ‘L.t provide a better description of the courses
(duration of course, types and numbers of vocational

areas covered by courses, class sizes, and qualification
of personnel).

Second, it is commonplace in educational measurement that out-
comes of learning show not so much in a single testing situation,
but in the way the individual over a period of time is able to master
situations and meet the requirements of the tasks for which his study
supposedly prepared him. In this respect, the usefulness of the deta
generated by the study of the Institut fur Arbeitsmarkt-und Berufs-
forschung 'is obvious, as it follows up on the participants®' Ffurther
careers. On the other hand, follow-up studies of this type are costly
and lengthy and therefore unfit for frequent repetition. In addition,
the data from this study may be appropriate for an assessm2at of the
courses as they functioned in the years 1974-76 and the educational
and occupational careers of graduates in the Following years. The
data cannot serve for a description of the changes the courses have
undergone from 1968 to 1978 in response to changing requirements of
the educational, economic, and political systems. .Therefore, the
annual report on the courses, in addition to including more descrip-
tive administrative data on courses and participants, should be com-
bined with a follow-up study of graduates of previous years. For
this purpose, the current study of the Institut fur Arbeitsmarkt-und
Berufsferschung may serve as a pilot study providing basic information
for designing a survey that is more linited in scale and intention.

The efforts of the Federal Bureau of Labor are by no means equaled
by related efforts of the Lander departments of education. An inquiry

51. it would require further investigations to determine the causes
for the exclusion of such data in the annual reports. It may be
suggested, though, that considering the declining rates of place-
ment in apprenticeships, time-series data that might show an in-
creasing quality of the participants’ educational hackground
might make the justificatien of these courses quite difficult.

113
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into the availability of data on courses, participauts, and further .
careers of graduates brought primarily negative results. Most Lander
have developed or are about to develap detailed curriculs for the
courses, but there is no information on the extent to which these
curricula are being implemented. There are 3 few case studies on
procedures in the courses, but they do not contain recent dats.52
There is nc information on the participants’ educational background53
and educational and occupational aspJ‘.x:\::x’t:i.-:n'ls,'5"L and there are no data
on the graduates and their further educational careers.55 While the
Bureau of Labor obviously needs to Justify expenditures for wvocatiocnal
prepavation by documenting outcomes, there appears to be no similar
pressure on Lander departments of education. For them, the provision
of schooling opportunities, curricula, and teacheirs is 3 routine funcetion
that does not require further justification. Accounting for the out-
comes of schooling has not yet been established as a tssk of educa-
tional bureaucracies.

6. Foundations Of Assessment And Alternatives

Up to this point, courses of vocationzl preparation, their target
groups, their objectives, and their outcomes have been discussed pri-
marily in terms of the structure of the educational system, particularly
with respect to their connection to the system of secondary general
schocling and the "dual system" of vocational training. The failure
to adequately complete secondary education at the minimum level--
defined as the failure to obtain the Hauptschul certificate--was
described as a prerequisite for the need to enter a course of voca-
tional preparation that facilitates further vocational training.

This approach has served as a pragmatic solution to the problem
of defining criteria of vocational maturity at a general level and
constructing diagnostic instruments in accordance with these criteria.
In a review of research literature (primarily American) on the defini-
tion and the measurement of vocational maturity, Hagmoller, et al. ob-
serve severe limitations to the applicability of foreign concepts and
measurement instruments. There is an insufficient state of knowledge
about the concept of vocational maturity and its application to the

-

52. Cf. Zickgraf, et al., pp. 205-237; cf. also Biermann, et al.

53. Again, the case studies by Zickgraf, et al. are one exception,
though data are not reported in a systematic fashion.

54. The study by Dirnstorfer has already been quotéd as an exception.
It showed that 70 percent to 90 percent were not from the intended
target group.

55. Here égain the case study by Zickgraf, et al. stands as an example
of a small number of non-representative case studies.
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design of diagnostic instruments, the implementatioa of vocational
guidance, and curriculum construction.S56 Clearly, there is at

present no research basis for designing a diagnostic instrument that
will cover the entrance reguirements of vocational training in a fashion
comparable to school entrance tests for preschool children. This is
true in spite of a comparativelg high rate of formalization in the "dual
system" of vocational training.57

Without instruments that validly and reliably identify school
leavers in need of vocational preparation, it is difficult to measure
the success of such courses. Entering and completing vocational train-
ing as measures of success have come to substitute for measures of he
effectiveness of vocational preparation. The former measures are valid
to answer the question of whether graduates of the course have succeeded
in reaching stages of training that are decisive in the system of vo-
cational certification. They do not assess the contribution of the
course of vocational preparation to that success.

Given the difficulties of constructing a concept of vocational
maturity, it is hardly surprising that there are no satisfactory models
for the vocational preparation of the "vocationally immature.™ Curricula
of courses of vocational preparation consist of elements of remedial work
in bhasic cultural techniques and elements of skill training taken from
the first phases of vocational training. Any measurement instrument of
the outcomes of vocational preparation would therefore have to measure
mastery of requirements of general education in the secondary schools
and of vocational training as it is conducted in an apprenticeship.

This brings up the question of the necessity of vocational prepa-
ration. Here the argument is that it is the combination of elements
from general and vocational education that provides potential dropouts
with the motivation to strive for vocational training. But then, this,
is the method that enterprises frequently used in vocational training
(not preparation) up to the early 1970's when applicants for apprentice-
ships were scarce. At that time, enterprises showed that through vo-
cational training it was possible to improve the apprentices’ overall
mastery of tasks both on the theoretical and the technical skill level
in accordance with the requirements of that training. It may be that
the integration of vocatiounal maturity and vocational competence that
was practiced at that time may more closely agree with the effective,
psycho-motor, and intellectual developwment of individuals and the
requirements of vocational training than the separation of maturity
and competence realized in courses of vocational preparation.

56. Hagmoller, et al., p. 1l64.

57. UWhile the state of knowledge on what constitutes vocstional maturity
should prohibit the application of the concept, it has become a term
of great importance for educational policy. Lack of vocational ma-
turity is to explain most of the difficulties that school leavers
experience in the transition from school to work, and vocational
preparation is suggested as the cure. Cf. Massnshmen Zum Abbau,

p. 1.; Dannemann, p. 15.
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Introduction

Italy is a country with the unenviable record of having one of
the highest proportions of young people finding it difficult to ob-
tain vork. In January 1978, out of 1,500,000 persons seeking a
First job,.75.2 percent were between the ages of 14 and 29. This
problem has existed in Italy for some 10 years, notably longer than
in the other European countries,

This has not, however, prevented discussion of the unemployment
of youth from remaining primarily tied to a "denunciation®™ of the
problem. It is, in fact, only recently that the prospect of govern-
ment intervention has been posed in a practical sense with proposals
for actions.

It must, however, be borne in mind that attention to this problem
has been mainly within the framework of labor policy, rather than
from the aspect of a strategy of transition which takes into account
T the implications of the interventions from three points of view:

- that of the productive economic system and labor demand;
- that of the educational institutions; and

- that of socjal policies, the redistribution of time, and
the availability of opportunities throughout an individual’s
life, -

In particular, both schools and business enterprises have shown
and continue to show a profound detachment, the former closed in a
theoretical culture (non-manual and not very technical-scientific),
and the latter occupied in defending its productive requirements
(at times, even anti-youth).

But there is a growing propensity, especially on the part of
youth and their families, to accept the idea of greater integration
. between the two spheres (education and work) which reflects (and
rationalizes) the forced adaptation of youth to the new conditions
of the labor market. ‘
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It is enough to recsll, by way of example, that in fact a
notable number of young persons still undergoing education in
.Italy also work. Thirty-five percent of secondary school pupils
are employed (mainly in temporary jobs)+ and 30 perceat of uni-
versity students have some employment.

Young people themselves show an inurpeasing propeasity for
_.mixed forms of study and work:

- 45.4 percent of the university students interviewed
in a survey carried out in 1975 said that they would
be interested, if the opportunity arose, in working
and studying at the same time and 15 percent would
opt for full-time jobs, whereas only about a third
felt themselves to be and wished to remain "pure
students.™ )

- Young diploma holders from secondary technical
schools judged integration into the curriculum of
practical work experiences as follows:

Fully Partly
in favor in favor
Active working experience
linked with studies 80.6% 15.3%
Working experiences
not necessarily at
vocational level 36.1 3'.5

- Furthermore, 90 percent of a national sample of employed
persons of all ages appeared to favor the proposition
of "enriching the education of the young with manual
work experience even at the highest educational level.?

%s can be seen, the number of favorable options is very
high.

This "social demand™ for greater integration between education
and work, up to the present, has only been met by a fragmentary and
lukewarm response at the institutional level; consequently, it is
not easy to provide an analysis of models nor to evaluate results
in such a context.

1. "Indagine speciale sui diplomati,™ Bulletino mensile di
Statistica, supplement no. 8. Rome: ISTAT, 1977,

2. Censis, “L'assegno di studio e il problemi attuali del
diritto allo studio all'universita,"™ Rome, 1975,

3. Censis, "Diploma universita, occupazione," Rome, 1978,
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This does not mean there are no answers, but rather that it is
a matter of a mass of unconnected iInitiatives outside any explicit
strategy. Approaches, users, and instruments are sometimes quite
different, and at other tlmes overlapping.

For this reason, it would be useful to provide a summary of
the various experiments, giving the objectives, content, levels
of 1mp1ementat10n, and the dlfferlng nornatlve bases.

The 1ntervent10ns enclosed in brackets are regarded as being
operative for a very long time.

1. EEC pilot projects These are at the starting phase,
but they are important because
they. tackle explicitly the problem
of transition. There is no
specific normative reference
(other than ministerial circulars).

2.  Youth/FSE A cycle of complete experimentation
"has been carried out and the evalua-
tion made. There is no specific
normative reference (other than
ministerial circulars).

3. Law of June 19, 1877, The First year of application has
No. 28S been ‘completed, with sparse results
and no organic evaluation. It is
a state law and a decree for its
amendment has been prepared.

4. [Courses of 150 hours] The fifth year of experimentation
has been completed. The courses
show limited characteristics of
transition from work to education
in vocational terms (they are es-
sentially based on cultural
orientation). No specific norma-
tive reference exists (other than
Ministerial circulaes). They are
the result of leave of absence
for education purposes obtained .
in collective bargaining contracts.

S. [Reform of secondary Law in course of approval by
education] Parliament. It provides explicitly

for forms of generalized training
for all pupils in the last year
of the course. At least seven to
eight vears will pass before the
first experiments in training will
be made (the time necessary for
the approval and application of
the "reform regime™).
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6. [Apprenticeship] Law of the state since 1349, its
defects are widely recognized. New
ways are being sought through the
educational contracts of Law 285 and/or
new forms of revaluation of
apprenticeship.

7. [Student workers] This is the most elementary "model,”

‘ - which merely applies the law giving

workers the right to paid leave of

absence in order to take examinations

in state schools.

To conclude, the forms of intervention:

~ are in an initial phase (EEC Pilot Projects and Law 285)
and therefore have no evaluation apparatus either pre-
pared or tested, except for youth/FSE

- do not necessarily lead to employment, since they aim
rather at the "cultural change"™ of the persons involved,
and only subordinately at a better adjustment to work
(this is true only for certain aspects of Law 285).

This is a panorama more of prospects than of consolidation: we are
at the level of experiments barely started or being planned, indicative )
above all of a new trend in the handling of the problems of the transition
of young people between school and work.

I. The Pilot Projects Elabonrated hy the
European Economic Community

The premises

The Council and the ministers of education of the EEC countries
passed a resolution on December 13, 1976 concerning a series of measures
aimed at improving the preparation of youth for work and facilitating
their passage from study to active life, -

More exactly--on the basis of a specific report--an examination
was made of the complex of problems about the schoolYwork transition \
of the youth of the various member countries. The decision was made,
among others, to implement pilct projects aimed at supplying the
bases for development and evaluation of national policies with the
following priorities: "

4. Resolution of the Council of the EEC, point III, p. 10, in
supplement to the Bulletin of the EEC.
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a. the edvcation and training needs of youth who after
leaving formal education have difficulty finding and
keeping a job which gives them satisfaction and the
possibility of self-realizationg

b. problems arising from the lack of motivation of many
young people as regards education and work and the
measures that can be adopted to provoke interest. and
participation;

¢. the elaboration of specific interventions aimed at:

- guaranteeing equal access to education

-~ assisting young immigrants

~ promoting actions on behalf of specific groups
which present particular problems, such as
physically and mentally handicapped young people;

d. getting underway a continuous process of educational
and vocational orientation centered mainly on the
times of decisive choices, which cover the last years
of the period of non-compulsory education. Particular
care will be given to cooperation between those re-
sponsible for teaching, orientation, training, and
placing in employment: '

e. improvement in the vocational preparation for work
in the last years of compulsory schooling and dur-
ing the period of non-compulsory education, in
particular through cooperation between the education
and labor sections; and

f. promotion of measures aimed at improving the initial
and permanent training of teachers, in order that they
can better prepare youth for active life.

The indications contained in the EEC resolution were subse-
quently accepted by the individual member states® who, in collab-
oration with the community organs, have proceeded to gather to-
gether the "lines™ of action proposed which in themselves * -h
on very different aspects of the theme of transition, a * to
promote, collect, and coordinate proposals for experime.tation
coming .from the local level.

It is for these reasons that it is worthwhile to return for
the Italian case to the interventions proposed at the national
level, which have formed the basis for the sub-projects at the
local level. They can fundamentally be grouped into four
project models.

5. "Degli studi alla vita attiva™ (From Study to Active Life),
European Communities, 1976, n. 12.
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1. Projects for action in the field of information and :
orientation to vocational education and the link be- .
tween the school and the world of work, within the
sphere of the educational administrative district
(school/world of work in the district);

2. Projects for integration of edu_ational activities
. with work activities in the curricula for young
v workers and students and for adapting unemployed
diploma holders to the needs of the labor market
(alternation and transition);

3. Research and training projects for the prep-ration
of teachers in technical education (teachexs in
technical fields); and

4. Projects for cultural orientation of young people
regarding the need for vocational skills and
continuing in school, and for initial emplovment
of youth without any educational qualifications
and who have abandoned school (motivational action
and professional insertion).

Both of the first two proposals are integration projects
in the sense that they represent a combination of one or two
sub-projects, each of which could be developed separately, when-
ever exigencies of local finance or orgsnization make this limi-
tation preferable. Moreover, the integrated projects pursue re-
sults at a higher level than that of the individual parts due to
the synergy and collective mobilization which they attempt to
achieve, \

LT N

Project No. 1l: SchoolAAorld of Work in the District

The absence of a link between the school and the world of
work has, essentially, two components:

~ & structural component, which is rooted in the
inflexible system of study and therefore not -
adaptable to the manifold and variable exigencies
of the working world

- subjective component, arising from the recognized
difficulties that young people encounter in making
~ educational and professional choices in a situation
cf notable overall uncertainty.

A program of educational and professional orientation, even if it can
do little to solve the structural imperfections, can, however, make

a contribution to reducing the difficulties arising from the "sub-
jective™ component. This component originates from: :

. 13y
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~The type of education that is given, which does

little to develop aptitudes and individual pro-
pensities on the part of students;

The value that an educational qualification
{school leaving certificates, diplomas, degrees)
has in times of chronic high unemployment. Al-
though these qualifications may no longer be
sufficient to obtain specific levels of employ-
ment, they are nevertheless a minimum or neces-
sary element to maintain a level equal to others;

The general uncertainty and lack of forecasting
about the absorption of manpower in different
sectors of employment;

The precariousness in a crisis situation of less
protected activities or sectors, with the tendency
to fall back on public employment; and

The lack of information concerning working con-
ditions and characteristics of the various
professions. \

In the School/World of Work projects, initiatives at the
district level (or at the level of two or three districts) are
designed to provide: .

a.

information and orientation for students, their
families, and teachers, about the qualitative
and quantitative aspects of the labor market
and the economic structures at the local level;

information and orientation about education--
toward all the existing scholastic and extra-
scholastic structures;

guidance and evaluation services concerning the
passage from secondary school to university;

training courses for teachers in the light of
the revaluation of productive work in schools
and of career education (i.e., the capacity of
stimulating motivation towards learning through
the application of training in real working
activities);

information and stimulation of awareness in
parents about stereotypes concerning the value
attributed to an educational gqualification; and

links between educational institutions, firms,
and other working environments (such as public
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-administrations and the social services), via
training courses, professional or vocational
consultancy, visits by schools in the district,
ete.

Three levels of organization have been proposed:

1. a region that operates an information system on

PEREE

Ty the demand and supply of employment for youth
(Regional Observatory on the Labour Market);

2. a district council or a mmber of neighboring
district councils situated within the region
responsible for the observatory whose task is
to program the guidance and orientation activ-
ities and to establish suitable links among the
various organizations working in the territory;
and

3. an organization responsible for the management

of the service at the district level. This or-
- ganization should have the following
characteristics:

- a consclidated experience with educational
and professional orientation

- capability to develop experiments of guidance
and orientation (e.g., to offer a plurality
of services involving people operating in the
district.

‘\‘*. e, E;

- availability to manage the guidance and
orientation activity on the basis of the
program estabklished by the district council
and in the light of the information needs
of the region.

The true and proper orientation activity can be divided into
two major groups, the first of which is concerned with .the motiva-
tional, aptitude, and psychological aspects, and the second with
the labor-oriented aspects (training and information about the
working world) and with information on the educational, training,
and cultural opportunities existing in the territory.

On the basis of these experimental activities and the process-
ing of the information collected, the following initiatives will °
be organized:

- training activity for the teschers through meetings
and courses in the various schools in order to en-
courage knowledge of the working world and its

LN
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principal productive sectors to clarify the vast
complex of problems relating to work, the environ-
ment, the man-task-environment relationship and
the organization of work; to achieve, above all,

a variation in didactic methods by opening new
prospects and making original demands; and lastly,
to formulate hypotheses for interdisciplinary work,
considering that education about the working en-
viromment leads to knowledge of the phenomenon in
all its aspects, and even its historical genesis.

The objective of this activity is to train
the teachers to provide information about various
trades and to better train the pupils in the various
aspects and problems of the working world.

~ Specific activity with the pupils in meetings, con-
ferences, or seminars in the school and outsige.
Both local education officials and other persons
who can supply first-hand information will take
part in the meetings. At some of ti. .se meetings,
the parents of the pupils will also be present.
In the case of the parents in the most difficult
circumstances, it will be necessary to organize
personal talks. The information about the work-
ing world will be integrated with practical
activities carried out through visits to firms,
industries, and offices.

Particular attention will have to be given to supplying the
pupils with the methodological instruments to enable them to carry
out self-orientation activities and research about the labor market.
Consequently, it is necessary to indicate to the students the sources
(statistics, bibliographies) and the places (chambers of commerce,
etc) where they themselves can seek information about professional
outlets. They must be instructed in how to carry out a little re-
search on their slightly older school companions, in order to as-
certain what kind of choices they have made, what type of diffi-
culties they have encountered, and what successes they have obtained.

The regional labor supply and demand information project will
be executed in several phases:

l. hypotheses for research, delineation of the field
and sectors of observation, and drawing up of the
necessary contracts (cooperation with regional re-
search centers is anticipated);

2. gathering of data (the district councils which do
orientation and guidance activities are recommended
for gathering data in order to encourage greater
integration between research/information and
orientation/guidance activities);
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3. processing of the data; and
4. distribution of the results of the investigation.

The work of guidance and orientation itself is articulated in
four phases:

1. programming the activity -1 the part of the district
council and identification of the persons to be in-
volved in the work;

2. making contacts between the orientation center and
forces in the working world operating in the terri-
tory; at the same time, all the teachers or instruc-
tors will be supplied with information material on
orientation and its objectives, proposing further
meetings with interested persons;

3. organizing meetings with the teachers who are most
motivated and interested in the project about which
aspects of youth development and the world of work
and labor market will be carried out; and

4. planning activities with students: activities done
by teachers which, starting with the training course,
must be continuous and carried out during the school
year; activities carried out by the orientation
center, which is concentrated in the last months of
the school year and also (for those who finish
secondary school) in thie days prior to the be-
ginning of the university academic year.

Project No. 2: Alternation and Transition

This is a particularly complex project inasmuch as it includes,
in its turn, no less than four sub-typologies, all nevertheless
aimed at achieving integration between education and work, even if
starting from different conditions and users. In other words, this
project covers all the pigeon holes of the initial syneptic picture.

it is, perhaps, the project which most directly tackles the
problem of the transition from school to work, by offering at the
same time:

- the opportunity to carry out experiments in practical
vocational work among youth in their first educational
phase in the secondary schools (sub-project A);

- the opportunity for the training 2nd pre-insertion of
~ vouth with verv recent diplomas in the search of a
first job (sub-project B);

: 134
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- opportunity for the educational remediation young
apprentices (sub-project C); and

- opportunity for the educational remediation of young
' workers within the framework of paid leave of absence
for education (sub-project D).

»

e A brief description of the contents of the individual sub-projects
SRR follows.

From the school towards work

- courses at the firm level and contacts with "p: ufes-
sionals™ in order to draw up good curricula for the
last years of the vocational and technical institutes:

- insertion of work activities (not necessarily directed
towards -a specific qualification) in the cirricula of
students in two-year courses and high school as well
as in technical institutes; and

- courses for adaptation to the requiremeats of the
working world for unemployed diploma holders.

From work towards education
- apprenticeship with new education bases;

- education-work contracts provided for by the recent law
e on employment of young people; and

- use of the 150 hours of paid educational leave to acquire
higher secondary education.

Sub-project A: Experimental system of alternation between
school and work for students at the secondaryv level.--This aims
at bringing about integration between study and practical work
through the introduction in the curriculum of work experience
in order to bring together as closely as possible the specific
and the general working reality and the life of the secondary
school pupil. More exactly, it is a matter of achieving a
series of sub-objectives which can be summarized:

- to increase the volume of information on working
life in a given occupation;

- to provide occasions for contact with specific work-
ing experiences, directed to: ’

-~ acquiring the elements of pre-vocational training
in the most indirect manner possible; and

e 18 v
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- enriching the cultural dimension through contact
w' ' a complex socio-technical system, which is
- .. Zirmg

- to provide occasions for working experiences whiech
may not coincide with students' career directions, .
in view of their need to accept social responsibility
. even at this stage of life (tc do socially useful
g} services and work inside and outside the school); and

- to arrive at an operational conclusion of the projects
(with the production of goods and services), as the
end of an educational journey which assumes the need
for an evaluation of the results (use of the cultural
dimension in the laboratory).

Sub-project B: Short courses for secundarv school graduates
with programs of insertion in public and private work activities.--—
A series of interventions will be undertaken which hLave two main
objectives: first, to change the relationship between vocational
training and a career outlet, in close dependence, however, on
the second which is to assist the entry into work of young people
already holding diplomas and in search of a first job.

The ground on which to act is the intermediate one between
school and work, seeking a closer connection between these two
realities through the development of short courses for Aiploma
holders starting from a study of the work needs of different
productive sectors, and the subsequent amendment of the curricula

of the last years of secondary school, incorporating linkages with
the productive sector.

The first type of intervention (short courses for persons al-
ready holding a diploma) arises from the need to eliminate the
lacunae and the distortions in the training content of school
education in order to give the young diploma holders a real chance
of entering the working world.

Sub-project C: Reformed apprenticeship training contract.--
This type of intervention--a reorganization of training curricula--
carries forward the logic already present in the first type of
intervention. It attempts to reduce the fracture between school
education and the needs of the productive sectors, and to encourage
the emergence of new work models for young people. a

Of the EEC countries, Italy possesses the education and train-
ing system most separated from the world of productive work. This
is one (perhaps the most important) of the causes which makes the
problem of intellectual unemployment more acute than elsevhere.
This fact is also confirmed by the scarce development and the low

technical, cultural, educational, and social level of the appreatice-
ship system.
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There is notable room in Italy for the development of training
processes within the work setting as the conditicn of the labor coae
tract. As illustrations, consider:

= it is difficult to link school educstion with the trade
practiced;

- in many sectors of the economy, there is a shortage of
gqualified personnel;

- the interests and motivations of youth are not uniform;
a large number of them are not motivated to pursue
full-time schooling of an academic type; and

- the entry into work of many young people holding
diplomas or degrees often requires an initial period
of time, apart from the normal) adaptation to work,
in which instruction must kc given on specific
points that the school did not give.

The apprenticeship training contract project has the ohjective
of testing new educational formulae within the framework of existing
institutions, but applied in a non-traditional way by introducing
innovations considered opportune for the purposes of the project
and possible within the limitations of the established system.

The specific educational objectives of the project are:

1. to raise the cultural level and the basic training of
young wurkers holding apprenticeship contracts, in
order to reduce the growing cultural gap between ap-
prentices and other youth leaving school, and to enable
the eventual continuation of studies; and

2. to forge a link between this complementary training of
apprentices iand educational institutions (via place of
course, programs, qualifications). ‘

Some of the young people in this project are workers who take
educational courses using the educational permits contadned in their
labor contracts (the so-called 150 hours). This is a recent development:
the training clauses were first inserted into the labor contract in
1973 for the main industries; other industries are being progressively
added. \

The efforts of the first years were directed to instituting
courses for remediation of the education provided in the compulsory
schooling period but there have already been experiments at the
university level and courses at the secondary school level are
being planned.

<
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This project raises the question of the usefulness of re-
entry into secondary education for young workers. Certsinly
their work experience must be taken into account and integrated
into the curriculum. While such an undertaking has yet to be
worked out, it holds outstanding importance because of the aspect
of integration, especially for young secondary school people like
those of sub-project A.

Project No. 3: The Training of Téachers of Technical Education

This is perhaps the most internally homogeneous project,
buing directed 'to reforming the curricula of the secondary school
towarcd practical capacities and the values of productive work,
with manual and technological components.

All this applies in particular to the lower secondary school
where the curriculum is designed to include technical education.
But it also applies to the higher secondary school where these
reforms can be implemented in a generalized way (and not only for
certain subjects), with a view to recrawing its "oultural axis.”

Apart from these cultural reasons, which themselves have a
normative reference, public opinion increasingly is shifting toward
a revaluation of manual work, on the one hand, and toward new -
emphasis on the scientific-technological-active work dimension in
the training processes, on the other.

The project has the following objectives:

a. to clarify the changes to be made in the secondary
“ et school curriculum within the framework of a new
\ approach to education from the technical standpoing;

b. to indicate the outline of experimental training of
the teachers of the 0ld subject "technical applications™;
and

c. to start a contreclled teaching experiment in some classes
of the secondary school. -

Programs will be carried out for the lower secondary school and,
if possible, the first two years of upper secondary school. Evalua-
tion will be done by mixed committees (having intra-school and extra-
school competencies); comparisons will be made to other international
experiences, ‘

Yy
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Project No. 4: Motivation and Entry Into Active Life

The usefulness of interventions in favor of young persons with
little motivation for study, and who find it difficult to enter the
labor market due to lack of any definite propensities, has its main
justification in the danger that the processes of educational dropout
will lead to greater and irreversible processes of social dropout.

Already we are witnessing widespread educational irregularities
and abandomment of study in the compulsory school cycle and in the
first five years of the post-compulsory cycle. Expulsion of young
people from the school system, generally followed by deterioration
in their socioeconomic and cultural condition, provokes yet further
motivation.

The first obstacle is the absolute lack of points of reference
for educational and cultural recuperation: the inflexibility of the
educational system renders extremely problematical the possibility
of any reentry. In general, the school is equipped neither with
the instruments nor the structures to follow the destiny of school-
leavers, whether they have interrupted their schooling or come to
the end of an educational cycle. Furthermore, the link to institu-
tions for vocational training outside the school is almost
nonexistent.

Equally dire are the prospects of the youth who enter the labor
market in a condition of weakness and who are destined to unstable
forms of work, without any opportunity for vocational training. In
this case, the encounter with the rigidity of the labor market re-
sults in lost motivation for the youth.

From this situation of initial disadvantage, through subsequent
bouts with the inadequacy of the institutions linking training and
work, a sort uf vicious cycle is creatad, and the possibility of re-
versing the process of demotivation is reduced even further.

The policy question is one of how to lay down the lines of a
social and educational action that today is virtually absent in
the education and training environment.

The motivation project aims to identify a responsible body and
an operative center capable of concerning itself with the cultural
and work qualifications of dropouts and/or unmotivated adolescents,
and to aid their entry into the world of work. Part of the project
should be devoted to analysis of the various types of phenomena at
work and hence to the various types of needs to be met. Up to now,,
and while awaiting a better knowledge of the problem, action is
foreseen mainly directed to the dropouts from the compulsory school
cycle. This action would include the task of reaching those incapable
of reentering the channels of vocational training and work. It is
therefore a question of action in the field of orientation and
guidance through a period devoted to guided contact with work and

"
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with the various possibilities of vocational training. It aims at
a process of remotivation, of a discovery of interests, and at the
recapture of basic culture.

The instruments to be used sre the following:

~ @ nucleus of “animators" or leaders (selected on 3
voluntary basis from among the teachers);

- an attractive living envirommeat (a type of "maison de
Jeunes™);

- centers in which to hold brief courses of orientation
and basic vocativnal training (or for a return to
school education); and

-~ the eventual use, for socio-educational objectives, of
a contract for training and work (to enable youth to
gain experience in work and financial independence) .

The project can be divided into three phases. They are not a
chronologically-ordered series of interventions, but rather the
successive methods of implementation of the project translated into
various organizational solutions. ‘

lst phase: recruitment of the young people and first action
of* cultural integration and of orientation towards
work:;

2nd phase: selection and definition of the method of active
entry into work; and

3rd phase: control and evaluation of the results.

Criteria of evaluation

Above all, it is necessary to recall that the EEC pilot projects,
even if they constitute the first organized attempt to experiment with
new forms of transition between school and work, are stil) in their
starting phase. This means that it is too early to evaluate the
results., "

" For Italy, the experiment covers 17 peripheral areas, grouped
within the various types of project, namely:

Project 1: U4 sub-projects
Project 2: 7 sub-projects
Project 3: 2 sub-projects
Project 4: 4 sub-projects
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The evaluation of the total of the sub-projects within the four main
project areas will be the responsibility of an Italian team of some
eight persons, working in close collaboratioa with a central European
team.

For the evaluation, the following features are noted:

a. The emphasis will be placed on the context (Local,
regional, national) within which the experiment is
inserted;

b, Particular account will be given to the transfer-
ability of the projects;

¢. Evaluation activities will be carried out in close
connection with (even if clearly distinct from) the
operational activities of the project. This is
very important for Italy where there is no tradition
of "intervention by projects™;

d. Emphasis will be given to the instruments for internal
evaluation, coordinated by evaluators (questionnaires, -
interviews, analysis of documents, analysis of organi-
zational processes, evaluation seminars); and

e. Two levels of complementary evaluation will be en-
couraged: the former connected with the local situa-
tion and within the individual project (oriented to
the verification of the specific objectives): the
latter linked to the dimensions and dissemination
of the experiment at national and EFC level.

II. The Youth Project/European Social Fund for the South

Premise

One of the possible forms of transition from school to work
for young people is that of the modification of the post-compulsory
landscape in such a way as to include periods of training within
enterprises similar to the "Alternation and integration®™ of the
EEC Pilot Project described above.

ISFOL (Institute for the Development of Vocatioral Training
of Workers), which comes under the Ministry of Labour, has developed ¢
and completed an experiment in the centers for vocational training
in Southern Italy (schools under regional responsibility, mainly
attended by young persons between 15 and 17 years).

The project, which has involved 100 centers in the South and
has been 50 percent financed by the European Social Fund, kas been

o .14
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managed by a central group coordinated by the Ministry of iabcr
"and ISFOL. All the Southern regions, the social parties, and
the'major bodies responsible for vocaticnal training took part.

The main objectives of the project and the results of the
first experiment are reported helow, based on the ISFOL evaluation
report.b :

) =

Destructuring the tuwo-year cycle
of vocational training courses

The first objective was to break out from the school year
period (October-June) for the two-year vocational training courses
through the introduction of the four following modules:

Module 1. "Remediation and vocational preparation
(Duration: 4 to 6 months)

(@) Remediation of the basic skills of compulsory school
(correct use of lapguage, mathematics);

(b) Familiarization with the products, the processes,
and the technologies of the work world; and

(¢) Rationalization of the socioeconomic context and
its relationship to the productive sector.

Module 2: Interdisciplinary training for the vocational
trainee group
(Duration: 5 to 7 months)

(3) Consolidation of technical knowledge practically
‘ related to production processes;

(b) Capacity to apply the technologies of the productive
sectors and awareness of their common characteristics;
and ‘

(c) First level contact with the problems of the” organi-
zation of work.

Module 3: Insertion in the productive context and rationali-
zation of technico-scientific and socio-cultural
- knowledge .
(Duration: 6 to 7 months)

(8) First-hand awareness of the productive process and of
vocational roles in it; and

6. ISFOL, Quaderni di formazione no. 45, November 1977,
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b) Knowiedgé of behavior in the productive sector and
- of the organizational and trade union problems exist-
ing within work sites.

Module 4: Complementarv trainin
(Duration: 3 to 7 moaths)

‘ (a) Reexamination of experiences at work and completion
BN of vocational training; and

(b) Cultural equality with the corrasponding level of
school education. :

(Total duration: 20 months or 2,600 hours)

In assessing the results of this part of the project, it has
been necessary to ask, as evaluation criteria:

l. Has the organization by modules really been achieved?
2. What duraticn ought the modules to have had?

3. What degree of independence and autonomy have the
modules had with respect to each other (was it
possible to apply them as distiact cyeles)?

4. What contributions were made by each of the participating
groups (ISFOL, Central Working Group, Technical Committees)?

5. What store of material has accumulated, in two years of
experience?

The implementation of training by
range of qualifications

The second part of the project concerned the range of qualifi-
cations of the young. It must be made clear here that the term
"range of gualifications™ must be understood as the whole of the
technical capacities common to a given group of jobs. .

In the project, the range of qualifications corresponds first
to a basic level of working life, to be achieved through modules
1l and 2 (above), and then to specialization in particular work roles
at a second level (modules 3 and 4).

To assess the effectiveness of the experiment, it was necessary
to ask as evaluation criteria: (1) within what limits has it been
possible to identify the ranges of qualification? (2) what spin-

off innovations have been brought about hy this method of vocational
training?
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Alternation between study in vocaticaal training
centers and work activity in enterpr ises

The training undertaken with work (module 3) constituted the
fulerum of the initial project. It was designed te mix, by way
of a precise phase of alternation, vocational training with work,
in order to appose the market spiral in which “one job leads to

- another"; and to rendering permanent the exchange of persons,
Riars. | energies, and cultures between vocational training centers and
Firms.

The evaluation criteria have included-

1. whether the courses themselves have been effective -
from both the quantitative and qualitative aspects;

2, what effects they have produced on working skills,
motivation, and participation on the part of the
students;

3. the degree of commitment of the teachers; and

4. the degree¢ of interest by the firms in the activities
connected with vocational training. "

Implementation of continuous
training for the teachers

Experience with continuous training of teachers has shown
the interrelations between the planning, operation, and evaluation
, . activities of the project. It has strengthened these inter-
relations and enlisted the energies of organizations hitherto
absent (e.g., ILO, FIAT).

One particular program may be mentioned--the teacher training
program over and above the stage at the company level managed by
the Centre for Vocational Training-FIAT of Turin. Two very sig-
nificant lessons have been learned from this program:

1. Teachers must in the first place concentrate on the
cross-weave between cultures by tecnico-cultural
paradigms and experience in the enterprise, through
direct experience in firms, accompanied by the
necessary tecnico-scientific documentation and re-
flection on' project planning; and .

2. The task of the teacher in training projects must
be more rigorously defined. Today a.teacher should
continuously be given the responsibility of handling
the relationship between science and work, and be
involved in the specific themes relating to the
enterprise but also always capable of extracting
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the general merits. One of the most pressing needs
uncovered by this experiment is the need for a long
training period for teachers in the firms themselves
that will receive the trainees of module 3, assisted
at a distance by the various cultural centers (such
as ISFOL itself) and directly bv the appropriate
regional staff.

Inventory and validation
of the didactic material

One of the objectives of the experiment was to inventory and
validate the best didactic material available within the educational
system. The initial intention was to identify this material and make
it known in the vocational training sphere, and also to point out
the shortcomings in materials that publishers and others might be
called upon to overcome.

‘Bearing in mind that the materials examined (by a committee
of experts set up for the purpose) were not all-inclusive but in-
stead -epresented a limited section {mainly texts on education

with . technico-scientific content), it nevertheless seems possible
to affirm that:

~ the material in circulation is functional for vocational

training based more on job requirements than on levels
of qualifications;

- conclusions about the usefulness of this material, de-
termined from an experiment intended to restructure
the content of basic vocational training, requires
further evaluation and validation; and

- the content and the methods of such material have to
be viewed on a didactic screen of an interdisciplinary :
type.

»

The social management of the activities -

In this cycle of experimentation, the management of the project
has not fupctioned well. The project eavisaged a central working
group (divided into nine committees) and a management committee for
every training center. Proof of management failure is given, among
other things, by the facts that only 20 percent of the centers have
been formally opened, and only 10 percent of those have functioned
in some way or other.
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General conclusioas

The Youth Project/Curopean Social Fund for the South is of
particular. importance for Italy inasmuch as it is the first ex-
periment in alternation carried out on a wide basis; it is a
completed experiment; and it has been subjected to a very strict
evaluation (through periodic vigits, the organization of an in-
terim and a final conference, and the collection of data and
information in a questionnaire of the users).

As ISFQL itself says in its report, the project represents
the major and most hizh-level internal rethinking on the part
of the educational system about its training goals, its relation-
ship with firms, its functional shortcomings, and the limits of
its social impact. :

From this perspective, noitwithstanding all the limitations
of a centralized and at times oppressive management, with delays
in documentation and a lack of assistance given to the centers,
it is, in fact, the notable scale and outreach of the ‘project
that has made it a cultural factor. Undoubtedly its merits lie
in this dimension-~the mobilization of energies external to the
system and the liberation of the entrepreneurial spirit latent
in the administrators.

Truths discovered from the project:

- It is possible to conduct training courses for young
people along non-school lines, articulated into
flexible modules;

- A strategy of restructuring the obsolete and frayed
job requirements profiles into levels or ranges of
qualifications is both necessary and practicable; and

- it is possible, even under the most adverse con-
ditions, to organize periods of alternation between
school and work within trafning cycles.

-

Utilizable products obtained

- A validated scheme of training modules which can be
interlaced with the reformed state school and which
can also be applied within the cycles envisaged by
Law 285 for the training/work contracts;

7. Law of June 1, 1977, no. 285, concerning the procedures for
the employment of the young.
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Suggestions, to be further investigated, of the revels
of qualifications and the content of modular training
for some jndustrial sectors;

An organized program for the recurreat training of the
trainers; and

An inventory of the didactic materials available in the
sector.

Characteristics of the functioning of
the educational system that have emerged

A notable and unexpected jnnovating spirit among the
administrators;

A lack--to be remedied--of education by scientific
paradigms to assist the management of interventions
in training for work;

A eertain.backwardness in the didactic styuctures; and

notable slownesSs in the elaboration and in the participation
of the social forces.

Suggéstions in the normative
and administrative fields

The reaffirmation of the necessity for alternation
between school and work (widely accepted, contemporaneously,
by the legislator);

The need for flexibility in the expenditure procedures
of the Vocational Training ¢ nters;

The unpostponable need for a deeper and more wide-
panging study of the levels of QualificaticnS‘to be
‘achieved by trainings ang -

The need for 3 non-school learning experience for the
teaching staff.
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Appendix

Characteristics of Students in the Youth
Project European Social Fund for the South

A questionnaire survey of 825 students in experimental courses
in the Youth Project indicated that 552 attended a course in the
metal-mechanical industry, 198 attended s course in the electro-
mechanical industry, and 75 attended a course belonging to other
industrial. Their distribution by age, educational qualification,
previous work experience, duration of training, and placement is
tabulated below (table 1).

III. Law No. 285 of June 1, 1977: Measures
for the Employment of the Young

Newv relations between training and work

£t is useful to mention this measure, since it not only en-
courages the firms to recruit young workers, but also introduces
2 new formula in the linking of training and work (the teaining
contract.

The aims of the law are summarized in article I:

1. To promote the special employment of young people
in agricultural, artisan, trade, industrial, and
public service activities undertaken by individual .
firms, industrial groups, cooperatives and their '
consortiums, and public economic bodies:

2. To finance regional programs for productive work
in socially useful undertakings and services,
particularly in agriculture and programs for
works and services organized by the central
administrations;

3. To encourage young people to work on the land;
and

4. To organize vocational training programs directed
to meeting the needs of Italy's economic growth.

The achievement of the above-mentioned objectives will be
pursued by several means: First, the employment on permanent
contracts, by private companies and public organizations, of
young persons between the ages of 15 and 29 who are enrolled
in special lists and in possession of the required technical
qualifications. As incentive, the companies receive a monthly
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Table 1. Students bv Industry and Age Grouo.

Metal- Electro-
mechanical mechanical Other " Total

Over 17 years 354 13y 30 513
Under 17 years 198 64 us 307
Elementary

school

certificate 80 8 2 90
Secondary

school

certificate 469 183 72 724
Other . 3 7 72 724
With work -

experience 389 131 (31 561
Without work .

experience 163 67 34 264
Under two

months |

training 461 166 34 661
More than two

months

training 4l 32 yl 184
Job placement 53 9 11 73
No job

placement 499 189 64 « 752

Total 552 198 75 825

Source: ISFOL
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sun of 32,000 lire for 18 months which is increased to 64,000 lire
for the South of Italy.

Second, the employment on fixed-term contracts of young persons
between the ages of 15 and 22 (which can be raised to 24 for women
and higher secondary school diploma holders and to 29 for university
graduates). This contract, which is limited to 12 months and is not
renewvable, can be stipulated in the proportion of two young persons
to every 30 workers (lowered to 20 for the South). By the terms of
the working agreement, the young persons must work at least 20 hours
a week and must be given the time to attend qualified vocational
courses. The company receives 200 lire per hour (which can be raised

to 400 lire for the South) for 12 months and for the hours actually
paid.

Third, the employment of young persons between ages 18 and 29
years in socially useful work, based on programs organized by the
central administration and the regions. These programs concern
specific projects developed in agreement with local authorities
or other institutions. They are applicable to the following sectors:
cultural heritage and environment; forestry, soil protection, and
census taking of uncultivated land; forest fire prevention; fire
fighting services; updating of the property register; tourism;
inspection of working conditions and state employment services;

.pension services under the jurisdiction of the regional Treasury

administration; geologic seismic, and water resources maps;
technical assistance in agriculture and fisheries: agricul tural
and fishery experimentation; and socially relevant services.

The contract can last from 4 to 12 months and is not renewable.
The working time cannot be less than 20 hours per week, and the salary
must be equivalent to the hasic minimum salary of state employees per-
forming similar duties.

Fourth, employment of young people in a cooperative form in the
agricultural field for the cultivation of uncultivated land; the de-
velopment of land owned by municipalities, mountain villages, and
regions; the processing of agricultural products; and the management
of technical services for agriculture.

Funds will be available as incentives for cooperatives to accept
young people between 18 and 29 years of age in the proportion of
40-70 percent of their members. For each young person in the co-
operative, the regions will contribute 50,000 lire per month for
24 months in addition to their salary.

Alsc, in agriculture incentives will be available (100,000
lire per month for one year) for agricul tural enterprises to hire
agricultural technicians holding university degrees and/or high
school diplomas in agriculture.

j -
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2

In order for young people to take advantage of this measure,
2 special list is kept in the municipalities' employment agencies
where the unemployed between 15 and 29 years of age can enroll,
with the double opportunity of simultaneous enrollment in the
ordinary list, and (for immigrants) in their city of residence.

A graduated list of applicants will then be made (on the
basis of technical skill, economic condition, and the family and
ey personal situation of the @pplicart), from which the potential
‘ employers will be able to nire pzople based upon their place
in the list and not upon their names.

Financially, the law appropriates 1,060 billion lire divided
by year as follows:

. 1977 80 billion

- 1978 380 billion
1979 320 billion

1980 270 billion

Total 1,060 billion
For 1977, 10 billion lire have been reserved for vocational
training contracts, while 80 billion have been earmarked for financing
socially useful services. These latter funds will be further allovated
as follows: 60 percent (48 billion) to the regions, of which 70 per-
cent goes to the South of Italy and U0 percent (32 billion) to the
central’ administrations.

The most important features of the law are:
a. the accent placed on the agricultural sector;

b. the importauce given to the cooperative form, not only
in the agriculturzl field, but also for socially useful
services to be carried out by means of agreements be-
tween young peoples' cooperatives and the administrations;

¢. the exteusion of the existing incentives to the artisan
sector; - i

d. the exclusion from the benefits of the law of firms

with three employees or less (now amendel in a new act);

e. the exclusion of firms involved in building and in-
dustrial conversion projects;

f. the obligation of the firm to demonstrate that dur-
ing the previous six months it has not laid off per-
sonnel taken on under permanent contracts. The firm
forfeits the benefits if any employee is laid off

- while such benefits are being paid;
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the obligation--in the case of vocational craining
contracts (contratti di formazione), to employ at
leas . half of the trainees at the end of the vo-
catsonal training period; failure to do so prevents

the company from taking further azdvantage of the law;
and v

the graduated list: young people are taken .on

strictly according to their position on the list
thus excluding any possibility of selection by -
name on the part of the emplover.

After a year of operation, a series - problems regarding the
application of the law have arisen, among which mention must be
made of the following: K
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Among the 7,410 persons enrolled in the special list
(provided for by the law) on December 31, 1977, ‘ex-
cessive proportions were at the higher levels of
education and in the South.

In spite of the widespread willingness stated by the
youth (from 60-75 percent) to accépt work which does
not correspond to the type and level of training re- -
ceived, the first months of experience suggest

-~ a slow startup due to a relative unavailability
of youth (a2 sign of uncertain motivation to
enrolling in the special list)

- difficult adjustment in the firm by those accept-
ing the work offered, resulting in cases of.
leaving after brief initial periods (confirming
that formal facilitation of entry into work is
not enough and that a more complex transition
strategy is ngsded);

‘The companies dislike accepting youths that they
have not been able to select themselves. The
latv, in fact, requires that placement is strictly
according to numerical order, and quantitatively
modest results are to be seen even in the most
recent data.

,

As of May 15, 1978, placements in the private sector only amounted
to 2,916 young persons (of whom 613 were in the South) on inde-
terminate contracts (i.e., without a time limit), and 1,352 young

persons (of which 19 were in the South) under training contracts.

In the light-of these and other difficulties, the Government g

v

issued a decree in May 1978 amending Law 285 to better implement

the objective of the original measure. In particular, the

/
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" Distribution of Law No. 285, Special List Enrollees

bv Area, Age. Sex., and Education, December 3L. 19/7.

Item

Percent of total

)

Geographic area

North
Center
Sauth

. Age

15-18
19-20
21-22
23-24
25-29

Sex

Male‘
FTemale

12.9
21.9
23.4
19.0
22.8

50.2
49.8

Educational qualification

Without a gualificaticn
Secondary school certificate

Diplomas

- High schools and teacher training
institutes

~ Technical and vocational institutes

- Other schools

University degrees

.

[ *
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amendment:

a'

Cc.

extends the eligibility of youth for the training
contract to all youth between the ages of 15 and
26 years (29 for graduates);

lengthens the duration from a maximum of 12 to n
maximum of 24 months;

sets a higher minimum duration of training time
(from 50 percent to 30 percent higher);
™~
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d. increases the relative economic benefits (incentives)
for entrepreneurs in the South; and

e. introduces a new form of vocational education which
pProvides for periods of work experience along the
lines of the module illustrated in section IT of
this paper. The limitations are:

SRR ‘ ~ the 'periods spent in the firm cannot exceed six
N AT 1Y
months; \

~ the working hours cannot exceed 40 hours a week; and

- the young cannot be employed on the basis of directly
Productive objectives, except for very limited periods;
and ‘ ‘

f. established a permanent system for the observation
and analysis of the dynamics- of the labor market and
.extends to companies with up to 10 employees the
possibility of taking on “ne youth by name and not
numerically.

Elements for evaluation

It is still too early for an assessment to be made of the law
and its results. The impression that emerges is the need to collect
information from employers in order to identify their types of
resistance to taking on young workers, and from the youth in order
to ascertain Mattitudes and culture™ as ragards work under current
conditions,

u_h"‘-?fw
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Among the many Swedish programs for promotion of employment for
the young are two experiments with the offering of employment sub-
sidies to municipalities and private firms for the hiring of young
people as replacements for older employees during training periods
for the latter. ‘

The programs in question (one for local governmett units and
one slightly different for private enterprise) are among the smaller
~-order of magnitude 1,000 persons currently emploved under its
rules--but that should be seen against the background of the fact
that other programs with similar purposes often are more advantageous
or easier to apply by the employers. (All through 1977-78 about 30,000
persons below 25 years of age have been accommodated in various em-
ployment or training programs; and the ™.aboup market training" pro-
grams have covered about 80,000 persons of all ages, i.e., about 2
percent of the labor force.) The number of persons affected each year
is considerably greater, as each case lasts only a few months,

The rules are as follows for the municipal program: The employer
gives an employee leave of absence for a course arranged under the
auspices of the Labour Market Board and undertakes to pay Lkim his
ordinary wage or salary during the period in question, The tuition
costs are covered by the State. The Employment Service advises the
employer about job-seeking unemployed persons suitable as replace-
ments, In the first place, these should be ‘below 25, but other new-
comers to the labor market can alsc be placed this way (housewjves
returning to income-earning work, ete.). A certain priprity is to
be given to persons who have worked in the comnunity and request
re-employ. It iS not necessary for the replacer to work on exactly
the same job as the ahsent trainee, and he can continue to stay in
the community's service as substitute for a series of trainees.
This is important for the reason that most of the courses should
bevof less than eight weeks duration (except in the case of courses
for nurses aides, certain personnel in social case work and day
nurseries: 10 to 20 weeks). The State reimburses the local “gov-
ernment unit for 75 percent of the wage of the substitute workers.
These are employed under the ordinary rules for “relief works ™
this means that they are exempted from the employment protection
law and should--at least in principle--be available for any job in

- 14y -
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the open market, which the Employment Service Tinds and regards as
suitable.

- As concerns the administration of this scheme, the Labour Market
Board consults with an Advisory Group containing representatives of
the Central School Board, the central Associations of Communes and of
Provinces, and the relevant trade unions of blue and white collar
worxers and academic employees. On the local level, the implementa-
tion of the program is to be planned in close cooperation between
the. county labor hoards, municipal employers, and the trade unions
affected. This planning must be coordinated with other planning of-"
relief work arrangements for each fiscal year. These annual programs
are, however, subject to a high degree of versatility, permitting
rapid action when needed because of changes in the loecal emplovment
situation. The municipal authoritikes have been urged to undertake

 Ssurveys of the training needs among, their personnel and to work out

training plans accordingly. The respective trade unions should be
strongly involved in these personnel planning activities, which should
show what groups should.be most appropriately be engaged in the com-
bined "relief work and training™ program.

. Curricula have been worked out by the Central School Board in
cooperation with the central employers' and workers' organizations.
Some 50 curricula have been worked ont specifically for this program,
i.e., with a view to be suitable for the jobs dominating in municipal
service. Trainees can, however, also be placed in any course under
the general "labour market training®™ program, as far as the other
conditions are covered, as indicated above.

The employers’ and workers' organizations have to inform all
municipal personnel about planned training activities (some of which
can start at short notice). They shall also--in common--propose to
the county labor boards about applications to be approved, but the
county labor boards make the final selection of trainees--as well
as of relief workers to act as subst. tutes.

On the other hand, it is, of course, the responsibility of
the employer to see to it that the substitutes get suitable employ-

'

ment, including short introduction training, if needs be,

&

The parallel program for private enterprise has ths following
particular characteristics: The reimbursement is 25 SKr per hour
of training (a similar order of magnitude as the 73 percent in the
municipal case). This can be paid for training of a person who has
been working for at least five years or achieved the age of 25 years.
It can be given for maximum 960 hours of training, if a person under
25 years (for permanent employment) is hired and if this represents
a net increase of employment in the firm. If he hires one more young
perscon, the employer can receive the 25 Kr Subzidy for 960 moure train-
ing hours. The training can be divided up on several persons, provided
each of them gets at least 160 hours. Trainees should preferably be
selected among persons with short general education or missing vocational

-
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. training. The employer must consult with the relevant trade union

as concerns the need for training, employment conditions #nd wages
for the persons affected, the suitability of the curriculum, etc.

The purpose of these programs is obviously double: to increase
the level of skills by training during slack periods (conjunctural or
seasonal) and to shorten the unemployment queues during the same
periods. The concentration of training upon persons with a certain
amount of work experience or level of age makes them part of the gen-
eral policy (decided by Parliament in connection with a general re-
form of higher education, 1975) of promoting recurrent education as
a principle for the education and training system as a whole. The
priority for training to be given to those who had little school
education in their own young years, while the young people hired
as substitutes are given work and no or little training, makes them
a practical application of the idea that it is possible to ™vork
first and train later™; in other words, that "there will be later
trains in the time-table" for those who have let the first ones pass
by. Those who hate school or are uncertaia about themselves should
have a chance to get incomes and work experience while they try their
way in the labor market. ‘

The municipal employers are recommended by both the labor market
authorities and their own central organizations to place the young
relief workers in jobs which give them useful experience and where
there is a chance that they will be placed permanently after the end
of the permitted relief work period (maximum six months) . They ac-
quite a moral duty, together with the Employment Service,'to find
them another job or to incite them to take up some formal training
or education. For those below 18 years of age, this duty to keep
contact with young people and to see to it that they are well ad-
vised about schools and courses, as well as job opportunities, is
statutory since 1977, and a special committee is organized in each
commune for this purpose. At any rate, the fact that the young
person has had a paid job for at least three months gives him a
right to a certain amount of unemplovment benefit even if he is
not yet eligible in an unemployment insurance fund.

The fact that the local trade union has to be involved in the
planning and organization of the whole arrangement givee a certain
guarantee that it will be applied in such a way that it becomes a
help to the youngsters in their endeavors to orient themselves in
the labor market, and that they are not solely exploited in menial
tasks, neither by the municipal or the private employers.

While the young substitutes for trainees in municipal service
are engaged under the relief work rules, implying that they have to
regard the job as temporary, those hired by private employers have
the same status as any newly hired worker, including the gradual
acquisition of employment security rights. This implies that the
employer has an own interest in seeing to it that he gets some
one-the-job training. ;

L
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It may be noted also that the young workers engaged under these

. programs have to be hired via the emplovment service, i.e., among

those registered there as unemployed job seekers. As in othep programs,
there is a general directive from the government that they shall be
used, as far as possible, to promote the general endeavor to bpeak

down occupational sex barriers; there should be a preference for

Foemale workers in occupations with male deminance and vice versa.

As already indicated, the scope of these programs is relatively
~united. There is a certain administrative complication in their
utilization. As for the private firms, the program has only been
in force for a relatively short period, during which any need for
increases of the number of employees has been rare.

According to a preliminary estimate for the fiscal year 1977-78,
the number of employees in municipal service (communes and counties)
who participated in training courses under this program was around
4,000. For the same period, the number of substitutes added up to
3,000. To some extent, obviously, one young person had continued
in openings left by more than one trainee. The average length of
each one's employment in these jobs seem tc have been around three
months, :

(More detaiied studies for the purpose of evaluation of these
programs are in process, but not yet available at the end of
June 1978.) .
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PART II



Introduction

In this part of the volume, recurrent education is examined
as a major new reform of the relationship between the education
and work sectors. Implications of developments in recurrent edu-
cation for youth unemployment and the school-to-work transition
problems are drawn. .

¥
~

The first chapter in this part is a theoretical treatment
focused on the prospects for recurrent education while the second
chapter is an empirival treatment focused on the use of statistiecal
data ir two countries for learning asbout recurrent education and
the transition from school to working life. The contents of these
two chapters are sketched below.

Mark Blaug takes note of the many favorable claims made for
recurrent education in the light of fiscal, demographic, and labor
force trends, and asks why in fact there is so little of it. In

e his "Notes on Recurrent Education: Some Constructive Thoughts

‘ by a Skeptic,” he distinguishes two components of recurrent educa-

tion--postponement of post-compulsory schooling and second-chance
education for adults. Drawing on economic theory and evidence
from European countries and the United States, he offers explana-
tions for the slow and uneven advance of recurrent education pro-
grams and suggests the outlines of their future development, . Dif-
ferences between Europe and the United States are pointed out, and
the key factors influencing recurrent education in the future are
identified.

In "Further Education under Comparative Perspective: Examining
France and Germany," Herbert F. Bode presents data on "further
education™ in two countries in order to better understand the diverse
components of these education and training opportunities and how they
relate to the problem of transition from school to work. Further
education or "lifelong learning™ refers to all organized learning
activities beyond the initial youth schooling period. Features of
German further education are sketched and statistics presented on
participation, courses, and finance of adult education, firm-level
training, and educational leaves of absence. The relation between
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these programs and youth unemployment and school-to-work transition
problems is suggested by data on characteristics of further education
programs (such as length and type of training) and their psrticipants

(e.g., previous employment and educational status). Similar materisl
is also presented for France.
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NOTES ON RECURRENT EDUCATION: SOME CONSTRUCTIVE
THOUGHTS BY A SKEPTIC
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Recurrent education, better known in the United States as "Life-
long learning," has been comprehensively defined as a "global system
containing a variety of programs which distribute education and train-
ing of different levels (primary, secondary, and tertiary), by formal
and nonformal means, over the life-span of the individual in a re-
curring way, that is, alternated with work or other activities,®"l
Although this all-embracing concept of cradle-to-the-grave education
and training ought to include preschool nursery programs, the terms
"recurrent eduvcation™ (RE) and "lifelong learning®™ are confined by
most writers to courses directed at individuals who have completed.
their compulsory schooling. Thus, for all practical purposes, RE
may be defined as any formally organized, post-compulsory system of
alternating periods of studying and periods of working--the words
are carefully chosen and no qualifications are recessary. RE may
be provided full-time or part-time, for long or for short periods,
for vocational or for cultural reasons, and by educational institu-
tions, governments, employers, unions, or any other body--none of
these features are critical in distinguishing RE from standard edu-
cational and training programs. On the other hand, RE excludes
apprenticeship schemes and on-the-job (but not off-the-job) train-
ing, as well as adult education of the traditional type, either be-
cause these are aot formally organized or because they do not in-
volve alternation of learning and earning. It has proved useful to
further distinguish two main components of RE, namely, (1) postpone-
ment of post-compulsory schooling and (2) second-chance education

for adults; in the first case, we educate individuals at a lacer

rather than an earlier age, whereas in the second case, we educate
older individuals who would never have been educated at all under
present arrangements.

1. V. Stoikov, The Economics of Recurrent Education and Traininz.
Geneva: 1ILO, 1975, pp. 5-6. In a veritable ocean of literature
on recurrent education, this slender boox by Stoikov stands out
as an authoritative contribution.
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RE in any one of the senses defined above has had a somewhat
checkered career since its inception arouad 1970, or thereabouts.
In an earlier paper, tace and I attempted to survey the extent to
which elements of RE had been achieved to date ‘in six countries,
namely, Sweden, 3ermang, France, Yugoslavia, the United Kingdom,
and the United States.< At the risk of oversimplification, we
concluded that Sweden and Germany had made considerable progress
in creating an open-door system cf upper secondary and tertiary
education wasily accessible to adults without, however, providing
much financial assistance to workers to ensble them to take up
these new opportunities for second-chance education, while France,
on the other hand, had gone further than any other country in
logislating paid study leave for workers, while restricting much
of the expansion of second-chance education thereby created to
purely vocational programs of short duration. The United Kingdom
has some postponed schooling in the so-called "further education
celleges" and some second-chance education in the Open University,
but the numbers involved in all these cases are small and as for
paid educational leave (PEL) financed out of payroll taxes, which
is on the increase everywhere in continental Europe, the concept
and certainly the legislation hardly exists in Great Britain.
Similarly, PEL is relatively rare in the United States 2nd even
where study leave is provided for in labor contracts, it is as
often unpaid rather than paid educational leave. Despite the
1976 enactment of the Lifetime Learning Act, with a small fiscal
appropriation from the Congress, it is true to say that there is
no national policy in the United States directed at the implementa-
tion of RE. Similarly, although most American firms provide off-
the-job-in-plant training for managers and supervisors, American
workers rarely leave their jobs for mid-csreer training and re-
training.3 In short, despite all the broohaha about RE, in practical
terms the concept seems to be running into the sands.

The fact is that no country in the world has yet succeeded in
postponing either secondary or higher education to a later stage in
life for anything but a few thousand students. And as for second-
chance education for adults, the concept of PEL th2t would under-
write second-chance opportunities has been everywhere circumscribed
by extremely limited financial aid and by specific directives .that
cornfine the leave to vocational updating or retrainingr Thus, in
Germany, where sll workers in large firms a2nd medium-sized firms
are entitled to PEL, the entit)lement to full pay is equal to 12
working days every two years, which adds up to a two-months course

2. M. Blaug and J. Mace, "Recurr;gf/;ducation - The New Jerusalem,"
Higher Education, February 19 .
/

3. See Stanley D. Nollen, " r
" in D. W. Vermilve (ed.) Relating Work and Education. Current
Issues in Higher Education, 1977. San Francisco: Jossey-Bass,

1977. d -
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after 10 years of working. Although this may be a harbinger of things
to come, it is hardly the dramatic revolution in the reallocation of
education over the lifetime of individuals that advocates of RE have
called for. Likewise, even in Yugoslavia, where the right of workers
to leaves of absences is admninistered by the worker-management com-
mittees of individual enterprises, the bulk of azdult enrollments are
for purposes of vocational and professional preparation rather than
.y self-renewal or cultural enrichment. In other words, this is not
TS truly second-chance education but rather vocational training and re-
trainiag writ large.

This defines the question to which this paper is addressed. If
fiscal, demograrhic, and labor force trends, as well as a rising concern
with the equity implications of educational policies, make RE imperative
around the world, as is frequently claimed,? why is so little happening
on the RE front? Furthermore, among the various components of RE, which
ones holéd out more promise than others of actually being realized in the
years to come? Our discussion takes the form of a series of notes with-
out any pretense of exhausting all aspects of RE.

1. The Postponement Issue

Of all the variations on the RE theme, the one that is easiest to
justify on grounds of both economi: and educational efficiency .is that
of postponing full-time higher and possibly upper secondary education
by one, two, or even three years. Applying conventional cost-benefit
analysis to the age-earnings profiles that are generated by the present
"front-end”™ model of seguential education, Stoikov has shcwn that a
postponement of full-time post-compulsory education of up to three
years, although costly, is justifiable in terms of the social and

i private rate of return on educational investment.® Alas, this is not
RE proper because it leaves out the element of alternating learning
and earning. On the other hand, Stoikov concludes, postponement of
formal education simvltaneous with its conversion from full-time to
part-time (the true RE model) cannot be justified on strict efficiency
grounds for periods louger than three years. This conclusion may,
of course, be reversed if this type of education, geared to older
people, is somehow twansformed, say, by distance-teaching techniques,
into something that is cheaper to provide than the present system
geared to youngsters aged 18-22. But so long as teaching methods
are unchanged, even a five-six years postponement of part-time
higher education is difficult to justify on efficiency grounds.

4, For example, T. Schuller and J. Bengtsson, "A Strategy for Equity:
Recurrent Education and Industrial Democracy," in J. Kerabel and
A. H. Halsey (eds.), Power and Ideolosy in Ecducation. New York:

Oxford University Press, 1977.

5. Stoikov, op. cit., pp. 16, 112.
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Breaking out of the mold of cost-benefit analysis and introducing
considerations of the deterioration and obsolescence of knowledge with
age does not substantially alter these conclusions. Since the benefits
of lengthy postponement by five, 10, or 20 years compounds the effective-
ness of learning at different ages with the effectiveness of applying
learning to earning at different ages--older people find it more Aiffi-
cult to study than younger people, but they find it easier to relate
what they learn to their recent work experience--answers in this area
are bound to be judgments combining psychological evidence of the aging
process with the testimony of adult educators. On balance, Stoikov
concludes that if the learning in question is at all formal and gen-
eral, the advantage will always be with those who have had a sound
basic education not too long ago.: The question of the deterioration
of knowledge and the obsolescence of skills sctually argues aga’nst
and not for RE, at least if RE means general, académic education For
older workers (as appears to be the usual view of RE enthusiasts),
because it is precisely general knowledge and basic skills which de-
teriorate more slowly than specific skills; besides, the older the
worker, the fewer the remaining years of working life for which it
would be worthwhile to repair his obsolete skills. In short, ™
optimal role of recurrent education as ag..antidete fgr-hiiman capital
obsolescence seems to be preventive rather than curative.™6 Summing
up, the benefits of RE are greater if it is concentrated on the young'
who have left formal education recently and who have received sufficient
"preventive™ education of a basiec kind to benefit from Ycurative™ RE
of the updating, retraining type at a later age.

But if there are efficiency arguments for the postponement of
pos t-compulsory education of up to two to three years, the fact re-
mains that mere postponement by a few years will not touch the equity
problem of the intrageneration gap in educational provision between

‘social classes, not to mention the intergeneration gap in provision

between youths and adults. No doubt, this accounts for the fact that
advocates of RE have laid far more emphasis on the second-chance
version of RE than on the postponement version. At the same time,

it makes it more difficult to account for the almost universal failure
of the postponement model to get off the ground: governments are
usually much more susceptible to efficiency than to equity arguments
and, certainly, politicians are fond of any idea that is said to he
economically efficient, implying as it does that some voters can be
made better off without any other voter being made worse off.

The basic reason for the failure of the postponement model lies
undoubtedly in the relative autonomy of higher edgcation systems

6. Ibid., pp. 49-50; see also T. Simkins, “"Recurrent Education:
Some Economic Issues,™ Higher Education, November 1676,
particularly pp. 365-368.
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around the world even in those countries (such as Germany, France,
Sweden, Great Britain, etc.) where all most higher education in-
Stltutloas are hoth owned and financed by Bentral government.
Teachers in colleges and universities find I mora convenient and
certainly easier to teach students straight out of high school.
Mixing full-time and part-time students, academic courses and vo-
cational courses, and young and mature students in one institrtion
can present all sorts of administrative difficulties which are not
welcomed unless there is in fact a strong initial commnitment among
the teaching staff to a model of open-ended higher education. Com-
munity colleges in the United States and further education colleges
in the United Kingdom are examples of sectors with such a tradition
of educating students of all ages in courses of various durations
and levels. But even in these sectors, the hulk of the students
tend to be under the -~ge of 22, so that wvhatever is achieved in
these institutions in catering to a wide varietv of educational
demands, it is not effective postponement of higher education by
two to three years. Moreover, educational prestige in America

and Great Britain still accrues to the mainstream university sector
where the standard model of sequential, unintersupted education
holds full sway.

There is little prospect of effective postponement happening
anywhere unless either students or institutions are given a fi-
nancial incentive to postpone. At the moment, there are strong
financial disincentives to postpone post-compulsory schooling:
the older a potential student, the less likely he or she is to
receive financial assistance from parents; besides, foregone earn-
ings tend to be higher for older studeats and even if the private
rate of return to postponed schooling is favorable, immerfections
of capital markets discriminate against ‘thosz who regqu.re -larger
funds. Such considerations may not be decisive ia Europe where
higher education tends to be centrally controllr i, if not centrally
directed. In Europe, postponement might come L, decree. Thus,
both .Germany and Sweden have willy-nilly forced their universities
to institute short-cycle programs for mature students and to in-
creasingly substitute work experience for secondary schooling as a o
qualification for university admission. Nothing like that has ‘
happened in Great Britain, but if there were the political willd
in the United Kingdom to bring about compulsory postpomement of
higher education, there is no doubt that the Universitv Grants
Committee in Great Britain has the power to, say, lay down admis-
sion quotas by age. Of course, this is not true in the United
States where, indeed, effective postponement for a large proportion
of the cohort that normally enters universities straight from high
school will probably remain a dead letter unless financial incentives
are created. *

For example, one idea that has recently been mooted in the
United States is that of "educational entitlements," namely, a
voucher equivalent to the direct costs of the last two years of

-
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high school that could be cashed at any hizh school or training institute
over a period as long as six years. In principle, this should create no
larger budgetary outlays than the present system of free public high
schools and, of course, the same idea is applicable to the Ffour years of
study at state universities with their nominal tuition fees.’/ IF entitle-
ments to cover the tuition costs of two, four, or six years of formal edu-
cation could be joined with a system of unsubsidized loans for students

to cover some or all of their maintenance costs (I am deliberately as-
suming no extra public expenditure to finance postponement so as not to
load the argument), and if entitlements could be used not just for formal
courses in high schools and universities, but also for apprenticeships,
training programs, and even adult enrichment courses, who can doubt that
there would be a considerasble move toward postponement of post-compulsory
education? ‘

At the moment, the earlier a person dismounts from the educational
train, the more difficulty he has in clambering back on the train. With
the existence of entitlements, more school leavers in post-compulsory
education would leave early, knowing that leaving would not compromise
their future chance to gain education. After acquiring work experience,
some might decide never to reenter the educational system, although
others might actually be encouraged to take up higher education which
they otherwise would have shunned. The total numbers demanding post-
compulsory education’might go either way as a result of entitlements
but that is not the point. The point of postponement is presumably
to break the certification syndrome that is so characteristic of
adolescents today in most advanced countries and in the process to
improve both the educational and occupational choices of students.

Like the GI Bill in the 1950's and 1960's, entitlements would go to
individuals and nct institutions, as a result of which a relatively
free market in post-compulsory education would be created in which _
supply would respond to demand instead of the present situation where
demand so frequently responds to supply.

The potential for a move towards postponement is much greater in
America than it is in Europe if only because labor markets in America
are more flexibly organized to absorb youngsters in part-time and
temporary employment. Furthermore, there is now serious youth un-
employment in a number of European countries (such as the United
Kingdom, France, and Italy) and the authorities in these countries
are unlikely to welcome still more young peaple seeking work as a
result of a trend towards postponement. Besides, the mix of public
and private institutions in the American system of higher education
makes it easier to break down resistance to a reform of admission
policies which would be required to give effect to postponement.

7. N. D. Kurland (ed.), Entitlement Studies. Washington, D.C.:
National Institute of Education, 1977, and in N. D. Kurland,
D. M. Windham, and F. H. Levinsohn (eds.), "Financing the
Learning Society," School Review, May 1978 (entire issue).

i
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All of which is to say that America is likely to lead Europe in intro-
ducing the postponement version of RE on a significant scale. It is
curious that the very opposite statement holds For the second-chance
version of RE.

2. The Second Chance Issue

It is not easy to explain why PEL has caught on in Europe but not
in the United States. Perhaps we should begin by knocking down some
of the factors that are sometimes advanced to account for the greater
popularity of RE in its second-chance version in Europe than in America.
One such factor is the supposedly greater incidence of "internal labor
markets"” in such countries as Germany and Sweden.S According to
Doeringer and Piore, the inventors of the concept, "internal labor
markets™ (ILM) are the administrative units of an industrial enterprise
{of which there may be more . han one) within which the pricing and al-
location of lahor is governcd by unwritten and customary procedures
and not by market forces; in short, ILM are not markets at all in the
ordinary sense of the term, but rather job clusters insulated from
competitive forces.9 If we suppose--and it is a big if--that workers
demand RE but are discouraged by having to pay for it themselves, then
to the extent that ILM gives workers greater scope for bargaining over
working conditions, the existence of ILM is likely to lead to PEL, the
second-chance version of RE. : \

Leaving aside the question whether ILM are really conducive to RE,
let us ask whether it is in fact true that ILM are more common in Europe
than in the United States. If there is anything to the idea of ILM, it
predicts that we will in fact observe a number of different wage structure
for labor of identical quality among business firms producing the same
product and facing the same labor market conditions. Doeringer and
Piore do not lay down quantitative criteria for measuring the strength
of ILM in any particular enterprise, but since the notion is that the
firm only hires labor in the external labor market at one or two
"entry ports" in the occupational pyramid (say, at the base and at the
apex), all other jobs being filled by internal upgrading, one such
criterion might be the labor turnover rate of a firm. However, if there
are a number of different ILM in a plant for different grades ‘of labor,
the firm's labor turnover rate will provide ambiguous information and,
therefore, has to be supplemented by other neasures, such as promotion
ladders for particular job clusters, age-specific earnings for labor

8. See, e.g., Nollen, op. cit., pp. 68-69.

9. P. Doeringer and M. Piore, Internal Labour Markets and Manpower
Analvsis. Lexington: Heath & Co., 1671.
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of standard quality, etc.lo Even so, it has so far proved impossible
to provide a rigorous set of criteria for ranking firms ia terms of
the degree to which they operate ILM. Hence, there is no firm basis
for the argument that ILM are now more common than they used to be
Or more common in one country than in another.

Doeringer and Piore attribute the appearance of ILM to the growth
of trade unions, to the rising costs of labor turnover (higher wages
making for higher recruitment and screening costs), and to the in-
creasing importance of firm-specific skills, clearly implying that
there was a Golden Age in the past when IL)M were exceptions and not
the rule as they are today. But in the absence of any definite method
of gquantifying the strength of ILM in an enterprise, it is difficult
to know what to make of such statements. At any rate, there is little
evidence that the alleged growth of ILM hes anvthing to do with new
technological developments bringing increazsed job and product
Specialization, nor even with skill shortages and rising labor costs.
If manpower shortages and rising labor costs have made Firms more
sensitive to the high search costs of finding new labor, the incidence
of ILM should vary with the unemployment rate, in which case the rise
of unemployment in recent years in contrast to the relatively full
employment conditions of the 1950's and 1550's should have resulted
in a decline and not an increase in ILM in the 1970°'s. However, no
such claim has been advanced or sustained on behzalf of the phe~omenon
of ILM. A much more likely cause of a secular trend towarcs ILM, if
indeed there is such a secular trend, is the growth in the size of
plants and_the spread of collective bargaining in manufacturing and
services.ll It is not so much technology that is making skills in-
creasingly firm-spe.ific, so that employers are impelled to expand
their internal training activities and willing to bear the costs of
such activities, as that the complexity of large plants makes 3511
skills "specific" rather than "general' in Becker's sense of these
terms.l2 More organizational knowledge is required to work effectively
in a large plant than a small one and hence of f-the-job orientation
courses are bound to increase as plants get larger. Similarly, the
growth of trade unions means that managerment decisions about wage
rates, training, occupational structures, job contents, and worker
assignments will come to be increasingly shared with workers. . Thus,
the spread of collective bargaining must be credited as the single
most potent force making for the growth of ILM.

10. See J. D. Mace and S. M. Taylor, "The Demand for Engineers in
British Industry: Some Implications for Manpower Forecasting,”
British Journal of Industrial Relations, Julv 1975, and J. D.
Mace, "Internal Labour Markets for Engineers in British Industry,™®
ibid., 1978. \

1l. But A. J. Alexander, "Income, Experience, and the Structure of
Internal Labor Markets," Quarteriv Journal of Economics, February
1974, failed to find any conncction hetween plant size and ILM.

12. G. S. Becker, Human Capital. New York: National Bureau of
Economic Research, 1975, PP. 19-31.71
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If these are the factors behind the phensmenon of ILM, there .is
not much to choose between America and Burcpe: plant sizes in the
same industry do not vary much across countries and although the pro-
portion of the labor force that is organized in unions is somewhat
higher in most European countries than in america, this is a slender
reed on which to base any dramatic argument about differences between
the two sides of the Atlantic. But the entire argument about the
growth of ILM or its greater incidence there than here is highly
speculative. Moreover, it is largely irrelevant because we have
yet to establish any basis for the theory that, in a phrase, the
more ILY there are, the greater is the demand for RE.

We come, I think, much closer to a vital difference between America
and Europe in considering the movement towards what has been called "in-
dustrial cemocracy.®™ In America, workers? participation in the running
of business enterprises has been a demand of the radical leftl3 which
has so far received little practical implementation and certainly no
official endorsement. In Germany, on the other hand, there has been
a considerable growth of management training courses for workers on
leaves of absence with full pay as a result of workers'® participation
both in the daily management of plants and the Strategic management
of multiplants firms. In Sweden, a 1977 Law of Co-Determination has
given a seat among management on the board of directors of all companies
with more than 50 workers and this has led in Sweden, as in Germany, to
the growth of PEL for training in business management and industrial
relations. Similar developments appear to be around the caraer in
Great Britain and in general it is clear that industrial Qemocracy
and PLL will grow hand-in-hand in Europe in the years to come.

Now, why the battle for workers' participation should, so to speak,
have been won in Europe, whereas it has not vet been fought in the
United States, is a nice qguestion. It is more or less the same
question as to why European workers are more militant, more class-
conscious, and more job-security conscious than American workers,
and the answer to that question would take us far afield from our
present concerns. Suffice it to say that it has everything to do
with the presence of PEL in Europe and the virtual absence of PEL
in America.

It could, of course, be argued that PEL is one of t' ose demands
for the "rights" of workers that is more inspired by the class ideology
of trade unions than by the felt needs of individual workers. Even
in Europe, there has been no massive expansion of adult education as
a result of PEL aud in this sense it may be that the lack of PEL ir
America is simply a reflection of the pragmatic attitudes of American
trade union leaders; they are not excited by PEL because there is no
demand for it at the grassroots. This raises the central question of
demand for RE to which we now turn.

13. See, e.g., S. Bowles and H. Gintis, Schooling in Capitalist
America. New York: Basic Books, 1976.
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3. Demand for Second-chance Education

If there is on2 thing that can be said about education after a
N century of subsidized state education around the world, it is that
there is very little pure consumption dermand for schooling even among
' the young who so frequently have no other alternatives but to stay in
school. If schooling promised no advance in earnings, or at least an
increased opportunity to enter occupations with favorable working con-
ditions, the demand for schooling would practically fall to zero.
The world offers few social experiments to test this proposition, but
one such experiment that confirms it is the effort to promote adult
education of the evening-class or weekend-course variety that dates
back to the middle of the last century. Despite vigorous state sup-
port for adult education in many countries, the numbers enrolled in
adult education courses are stiil insignificant compared to those
adults enrolled in training and retraining courses, not to mention
the young enrolled in sequential courses in the formal educational
system. Moreover, as is well known, the participants in adult edu-
cation courses are typically college graduates commanding fairly high
incomes.l% 1Inp short, the demand for adult education is a demand for
"recreation” on the part of the middle classes; there is absolutely
no evidence of any burning demand on the part of adult workers for
formal edquecation of either the short-cycle or long-cycle variety.

P

Perhaps this is not surprising because most 2dult education is
either based on or deeply influenced by the single-discipline ecurriculum
and the examination-ridden teaching methods that have been developed
in the school system geared to younger age groups. In other words,
the character of adult education is more determined by the nature of
its supply than by the nature of its demand. After examining six case
studies of actual PEL programs in the United States, one author con-

S cluded that there is & demand for adult education among American
workers but only if (1) there are clear links between the courses
taken up and the chances for upward mobility within the firm, (2) if
there are substantial quantities of relevant educational inputs, and
(3) if both employers and unions play an active role in the creation
of the program.l5 But these ifs begin to suggest what is the problem
in assessing the demand for PEL. If PEL is career-oriented, vocational,
firm-specific in motivation and short-term, with the workers ia guestion
wholly or partly selected by employers, it comes close~to bheing

14, National Center Ffor Educational Statistics, Participation in
Adult Education, 1975. Washington, D.C.: U.S8. Covernmert
Printing Office, 1378. See also E. Brunner, et al., An
Overview of Adult Education Research. Washington, D.C.:
Adult Education Association of the United States, 1957.

15. Stanley D. Nollen, "Paid Educational Leave: New Element in
Firm-Level Manpower Policy," Proceedinas of the 30th Annual
Winter Meeting of the Industrial Relations Research ASSeCia-
tion. Madison, Wis.: IRRA, 1978,
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in-service training. Now, it has never been denied that there is a
demand for in-service training. The difficulty is that the advocates
of RE have had a somewhat different model in mind, namely, PEL for
cultural reasons (general training over the longer term amounting to
extended full-time study) as the right of all workers without pre-
selection by employers. What may be questioned is whether there is
much demand for this sort of PEL, which is nat to deny that what
little demand there is cannot be satisfied under existing arrangements.

The question that is at issue here is more than a matter of assess-
ing a potential demand for a type of education. It is also the hearrt
of a kind of language barrier hetween the friends and the encmies of RE.
Wherever we look, we see plenty of employer-supported, off-thLe-job-in-
plant training programs and even some off-the-job-out-of-plant training
schemes (as, for example, the "sandwich conrses® and "day-release™
programs in British further education colleges), as well as a profusion
of government-sponsored schemes of post-school classroom training. But
because these are either part-time or short-cycle courses, and integrated
rather than alternating with work, they are dismissed by the spokesmen
for RE as not belonging to RE pioper. Hence, a great deal of valusble
information on the pattern of demand for education and trazining on the
part of adults is ignored as being irrelevant to the case for RE.

Admittedly, the evidence of manpower training programs is highly
ambizuous on the gquestion of demand. The American Manpower Development
and Training Act of 1962 was largely directed at the unemployed and
rrainees under that Act received substantial stipends while undergoing
training.l® Similarly, the more recent Fidersl-State Vocational Re-
habilitation Programs are directed at specific groups from the lower
end of the earnings distribution who are almost certainly unrepresenta-
tive of workers as a whole.l? Even the efficiency case for manpower
training schemes has been called into question because, while designed
to deal with structural unemployment, so many of them were carried out
under conditions of widespread general unemployment due to deficient
aggregate demand. When there is general unemployment, a manpower train-
ing program is likely to generate second-order, general eguilibrium
effects known in the literature as "replacement" and "dispiacement. ™18

v— Fd

16. O. ashenfelter, "The Effect of Manpower Training on Earnings: Pre-
liminary Results," Proceedings of the 27th Annual Meeting of the
Industrial Relations Research Asscciation. Madison, WiS.: IRRA,
1975, pp. 252-260.

17. See J. D. Worrall, "A Benefit-Cost Analysis of the Vocaticnal Re-
habilitation Program,” Journal of Human Rescurces, Spring 1978.

18. See J. J. Hughes, "The Location of Government Training Centres,"
International Journal of Social Economics, II, 3, 1975, and the
debate between Hughes amd A. Ziderman, ikid., IV, 3, 1977. .See
also J. Goldstein, The hffectiveness of Manpower Training Proerams:
A Review of Research on the Impact on the Poor. Washington, D.C.:
U.S. Government Printing Office, 1972, and .J. Hughes, Cost-Benefit
Aspects of rlanpower Retraining. London: HMSO, 1970. ~
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"Replacement™ is the phenomenon whereby a vacancy ereated by a quit to
Join a government training course is filled by another employed or
previously unemployed worker, the same effect taking place at the next
Tound of guits, and so on. "Displacement" is the phenomenon whereby

a trainee enters employment after training but only by displacing
another untrained worker. In either case, we are misled if we take
account only of the earnings of trainees before and aftep training,
the standard procedure in most cost-benefit evaluations of manpower
training programs, because all that the training scheme may have dQone
is to alter the personal incidence of structural unemployment without
reducing its overall size.

Even employer-financed, off-the-job training courses may not tell
us as much about the demand for training on the part of either employees
or employers as we may have hoped. If ILM are really on the increase,
there is the possibility that off-the-job training is increasingly re-
garded by many firms as a routine fringe benefit for werkers which may
not have much to do with their age-geared payment structure. At any
rate, it is alarming that wherever firms' training programs have been
carefully scrutinized, it turns out that most firms have no information
on training costs, do not reckon output foregone as a cast of training,
and make no efforts at all to measure the returns From training.19
I am not concerned to argue that there is overinvestment or underinvest-
ment in training in America, Great Britain, or anywhere else, but sinply
that there is little prospect of discovering the potential demand for
training whether provided by firms or by governments unless individuals
are furnished with flexible Mentitlements®™ to education ang training,
or possibly earmarked grants and loans, not only for training and re-
training, but also to finance a job search and to purchase vocational
guidance.20 :

Y. Some Conclusions

Taking 211 the arguments together, I see a very slow grovth of RE
in the decades to come, the postponcment version coming faster in the
United States than elsewhere, with Europe pointing the way in respect
of the second-chance version. The critical factor will be equity
rather than efficiency questions and the outstanding equity question
will be, not the unequal distribution of formal education hetween the
young and the old, but rather the unegual distribution of formal edu-
cation between advantaged and disadvantaged groups in the commutiity;

19, Sce K. Hartley, "The Economics of Training: Theory and Evidence,™
European Training, I, 2, Summer 1972, reporting on a study of 50
firms in the United Kingdom hotel and catering industry,

20. See K. Hartley, "Industcial Training and Public Poiicy: From
Industrial Training Boards to the State Manpower Bank,™ in
A. J. Culver (ed.), Economic Policies and Social Goals. London:
Martin Robertson, 1974,
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Jfhere is now deep disillusionment with the notion that a fair start
"in the race, as embodied in the concept of equality of opportunity
in sequential education, serves to equalize the life chances of in-

- dividuals. Loans, grants, and "entitlements™ will radically transform
the time-scale of the coming of RE, but even without financial support
to individuals to enable them to take up post-compulsory education in
recurring phases alternating with periods‘of work, there will be more

IR and more postponement and more and more Adrawing of mature students
into institutions of higher education. There is every prospect of
declining enrollments among young people, partly because of the baby
bulge and partly because declining returns to college graduates are
sapping the demand for university education. Excess capacity in
tertiapry institutions will make them eager to enroll new clients and
rising educational costs will make them keen to reap economies of
scale by drawing @ wide variety of educational services under one
roof. It is conceivable that government training programs for the
unemployed will be increasingly located in higher education institutions
clamoring for students to fill up the existing space, in which case it
will not take long to realize that even general education courses make
workers more trainable on-the-job, complementing rather than sub-
stituting for vocational courses,

Some commentators have been struck by the way Sweden has attempted
to use its high leve's cof youth unemployment to promote the second-chance
version of RE: it i.stituted a subs.dy scheme in 1976 to encourage
firms to release older workers on PEL while replacing them by younger
workers under the age of 25. Evidently, the subsidy recognizes the
fact that workers of different ages and with unequal work experience
are not perfect substitutes for each other. If youth unemployment
continues to be a serious problem in advanced countries in the years
to come, it may be that other governments will imitate the Swedes in
adopting this policy innovation, thereby underwriting RE.

.’

. oy
N\ 4

then all is said and done, hovever, it is collective bargaining
that will promote RE. If inflation is controlled by monetary and fiscal
policies, or by incomes policies that limit wage increases, future bar-
gaining will increasingly be concerned with fringe benefits, among
which PEL looms large. And if industrial democracy continues to grow
in Europe and if it eventually invades the United States, the "demand
for PEL will become an imperative of the new responsibilities of workers.

It is easy to sketch the coming of this "brave new world™ but it
is appallingly difficult to specify its outlines in concrete terms.
What is so striking about the RE literature is that RE iz an island
of aspirations entirely surrounded by a sea of ignorance.2l ye know

21, It is difficult even now to add much to Selma J. Mushkin's deeply
pessimistic research agenda for RE, penned almost five years ago
in Selma J. Mushkin (ed.), Recurrent Education. Washington, D.C.:
U.S. Government Printing Office, 1974, pp. 295-319.
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next to nothing, as we have said, about the real demand of workers for
education and training. We are egqually in the dark about alternative
methods of producing different kinds of knowledge and skills that would
make less use of expensive plants and expensive educators than do cur-
rent systems. We fancy that most RE programs for adults are badly de-
signed but that is not to say that we know how they ought to be de-
signed, nor even whether they should be located at the work site or

in separate classrooms. We are not even sure that RE would solve the
equity problem because it is perfectly conceivable that the educationally
and socially privileged would take advantage of RE opportunities in adult
education as they have taken advantage of practically every other free
social service in modern times.

In the circumstances, support for RE must rest largely on faith.
In the meanwhile, we nerd to monitor every experience with the elements
of RE wherever they occur, be they postponement, PEL, or manpower train-
ing schemes, Community colleges in the United States, colleges of
further education in the United Kingdom, PEL in France, and the sub-
stitution of wcrk experience for secondary school qualifications in
Sweden and Germany are obvious examples. In this way, what was now
a faith may gradually become a substantive argument fortified by
empirical evidence.
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I. Examining Further Education in Germany (tedera. Republic)

The concept of a comprehensive system of "further fducation"
first emerged in 1970 when the German Education Council sugges ted
the establishment of a fourth sector of the public education system
--equal to the primary, secondary, and higher education enterprises.
In this context, "further education” refer to all organized learning
activities and opportunities beyond the initial youth schooling period.
It thus includes the diverse components and varieties of adult and
recurrent education, e.g., adult education or evening or weekend
continuing education, routine on-the-job training, and off-the-~job
formally organized educational leave.

Many policy claims have been made for developing and supporting
further aducation under public control. The basic aim is the merging
of all educational activities into a comprehensive system of further
education for adults, including occupational training, retraining,
and general adult education.

At present, there remain several different organizational structures
and sources of imstruction. For example, further education is available
from: ‘ ) .

- local public agencies (Volkshochschulen or "peoplets
colleges™); . "

- federal public agencies (Bundesanstalt fur arbeit):
~ universities and colleges (professional extension rragrams) ;

- radio and television stations (televised teacking, ecuca-
tional broadcasting)

- dindustrial associations (interplant training, training
centers); \

- private employers (firm-Jevel cccupationei training);
- labor unions (training workshops, weekend trainirg); .

-

- professional associations and foundations (summer schools,
lectures);
- private non-collegiate ingtitutes (training centers); and

- correspondence schools.

1. The German Education Council (Deutscher-Bildungsrat) is a
joint federal-state advisory commission. Deutscher
Bildungsrat, Bjildungskommission (ed.), Struk?urplan fur das
Bildungs+ »sen, Benn, 1970. Cf. H. Becker, Bildungsforschung
und Bilc. .gsplanung, Frankfurt/Main, 1971. . B

DR I R TUE TN -
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The federal govermment and state agencies do not only supiore
their own institutions (such as the adult ivening institutes), but
also finance numerous other sources of instruction. A comprehensive
survey of all these activities is impossible to give, since data
(e.2., on the number of participants, source of instruction, and
type of program) are mostly withheld., There is no legal obligation
for reporting such data to the public yet.

The Bund-iander-Commission for Educational Planning2 has demanded
that \

all measures in this field aim at shaping and expanding

a system of further education under public responsibility
for it to become one of the main parts of the educational
system. Withir the scope of their respensibilities, the
Federation, the Lander (state) and local authorities will
supply :adequate educational facilities answering modern
requirements....Vocational general, and political edugan
‘tian have to be seen in association with one another.

The German Education Council has sought to coordinate all further
education activities and to mandate data collection by a cen¥: 2l in-
formation agency. Besides these more pragmatic suggestions, the Council
has stated another edncational goal: the termination of the "dual

_ system™ of occupational and general education.

Three issues are ceptral in che discussion about the future of
all forms of furthev education {or adults:
p

() To estsblish a system of public further education
requires a radical change in public perception -of
education in general. Too mauy persons view edu-
cation as an activity which is restricted to the
. traditional age for attendance at regular educa-
tional instituiions. Accordingly, employment and
work are considered isolated from education. The
German Education Council presses for a public per-
ception of education as a lifelong activity and
as an integrated part of emplovment. .

A

2.  The Bund-Lander-Commission is a joint federal-state commission
with the legal competence for educational planning. 1In 1973,
it passed a comprehensive plan for education and the frame
for a federal-state education budget. Cf. Bund=Lander-Kommission
fur Bildungsplanung (ed.), Bildungsgesamtplan und ‘Bildungsbudget,
tuttgart, 1973.

3. General Flan for Education, Bund-Lander-Commission for Educational
Planning (ed.), Bonn, 1973, p. 3% (English version).
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(2) Such a far reaching concept of lifelong education
has found many critics. they have often argued that
& comprehensive education system for adults underp
public control would undesirably produce bureau-
cratic constraints, the pedagogical atmosphere of
schools, a tendency toward conformity, and theory
taught in isolation from subsequent employment.

ared (3) One central problem in the future development of
further education will be the existing gap between
vocational/occupational and general education,
Private enterprises and most industry and trade
associations have long had their own system of
occupational training and retraining which is
partly financed by federal and state governments.
These private activities are, however, not subject
to public control, responsibility, or participation.
A realistic chance for a comprehensive adult edu-
cation system lies with the development of the
adult education institutes ("Volkshochschulen®)
which have been established in many towns and
cities. This type of adult education is locally
controlled, legally guaranteed, and financed by
funds from local and state sources. Some of these
institutions have already succeeded in developing
a comprehensive adult education program with fused
occupational and general instruction at a high
standard.

The whole spectrum of further education interests and motivation
can be summed up in a few statements of purpose:

o o - General education for adults so that they may be in
a better position to understand the nature of the
changes taking place in their society and, by virtue
of an adequate education, engage themselves in i
crucial social concerns as well as in work. ~

- Further education as a mess to qualify for higher
levels in the job hierarchy by occupational traiging
or extension.

- Further education for developing marketable skills
to sustain occupational chances and to gain more
occupational flexibility. This kind of education
and training mainly refers to young persons to
alleviate the problem of transition from school to
work or to prevent or terminate underemploymenrt
and unemployment of clder workers.

18
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Education and training opportunities
after first stage of public education
Tables 1 and 2 present data on the change of population, employ-

ment, and unemployment to provide a general context for the further
discussion cof more specific data on education and training.

Table 1. Population, Emplovment, and Unemolovment. 1961-75‘

{Thousands)
Ttem 1961 1970 1575
Population " 56,175 60,651 61,829
Labor force 26,821 26,589 26,424
Unemployed® 181 1u9 1,074
Unemployment prate
(percent) .B .7 u.7

* Yearly average.
Source: Gesellschaftliche Daten, 1977, Presse- und Informavifonsamt

der Bundesregierung (ed.), Wolfenbuttel, 1978 (2. Aufl.),
pp. 111, 123.

‘ |
Table 2. Unemplovment and Youth Unemplovment. 1958-76.

[ (Thousands)

Item ! 1958 1964 1970 1973 1975 1976

-

Number of unem-
ployed persons 780 169 1ug 273 1,07y 1,060

Number of unem-
ployed youth
(age 15 to 24) 39 11 18 51 288 _257

Unemployed youth
as percent of |
total unemployed 6.3 6.3 12.1 18.7 26.8 24.2

Source: H. Werner, MaBnahmen zur Verringerung der Jugencar-
beitslosigkeit in ausgewahlten Indusirielandern,
in Mitteilungen aus der Arbeitsmarkt- ungd Berufsforschung,

Heft 2, 1978, S. 226. |
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Participation in organized public adult education

The network of "Wolkshochschulen® covers the whole country.
U.ese "people's colleges” offer a wide range of subjects for con-
courses, enrollment,

tinuing education. Changes in the number of
While the number of institutions

and staff are shown in table 3.
has steadily declined since 1965, both the number of courses and
total envollment have increased substantially.

Table 3. Courses, Enrollment. and Staff in Op

ganized Public Adul:

Education (Volkshochschulen).

1665-1676.

(In thousands)

Item 1965 1970 © 19873 1975 1975
Number of institutions 6.0 5.3 4.7 4.3 4.0
Number of courses 77.8 109.9 165.9 195.% 209.0
Enrollment 1,695 2,227 3,212 3,761 4,021
Number of single
lectures 66.0 60.8 61.2 6u.8 69.0
Enrollment 5,086 3,736 3,764 3,748 3,991
Staff:
Full-time instructors NA 0.163 0.u43 0.606 NA
Part-time instructors NA NA NA 68.54l NA
Principals and -
administrators NA NA Na 9.9u9 NA

Source: Bildungspolitische Zwischenbilanz, Bonn, 1976, p. 23;

Bildung im Zahlenspiegel, Stuttgart, 1977, p. 165;
and Grundund Strukturdaten, Bonn, 1977, p. 106.
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Adult education participation in courses varies by sex and age
groups as shown in table 4. Women outnumber men by a wide margin.

."‘

Table 4. Sex and Age of Participants in Organized Public Adult
Education, 1968-75.

. . P
Sy x (Percent of total)

1968 1970 1975

- Sex of participants

Male uQ 39 36
Female 60 61 64

[ e S

Age of participants

Under 25 years 48 47 ~ 39
25 to 50 40 43 37
50 and over 12 10 1y

Source: Bildungspolitische Zwischenbilanz, Bonn, 1976, p. 233
Bildung im Zahlenspiegel, Stuttgart, 1977, p. 18S.

. A wide variety of courses is offered. There is interest in
S highly specialized, as well as more basic, types of education.
Table 5 shows the relative number of courses in subject fields.
hJ > - - - \
Basic types of education are increasingly offered; among them N
high school equivalence certificates apnd trade school and college
entrance certificates. The number of such courses, however, did
not yet exceed two percent in 1975. . ,
| Revenues and expenditures of the "Volkshovhschulen™ are
I shown in table 6.

Table 7 shows the tolal public outiay for further education,
including adult education in ™olkshochschulen® and grants to
private sponsors. Further education now comm:nds a somewhat
larger, although still very small, proportion of all public educa- -
tion outlays, compared to a decade ago. ¥

134
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Table S. Subiect of Courses in Organized Public Adult Education,

1968-75.
(Percent of all courses)

Subject 1968 1970 1975
Languages 25 28 32
Health and cosmetology 9 10 12
Handicraft 15 13 17
Business and office 11 12 9
Mathematics, natural science,

technology 6 6 5
Society, politics 6 i 3
Housekeeping 9 7 8
Art NA NA 2
Education, philosophy,

psychology NA NA )
Others NA 17 7

Source: See table 3.

Table 6. Revenues and Expenditures of Volkshnchschulen..l&75.

Revenues (millions DM) 281.2
Tuition 88.6
Grants (federal, state, local) 171.3
Other income 21.3

Expenditures (percent distribution by function)

Administration - ~ “28 ’
Instruction Hy
Operarvion 6

Otter 22

Source: Bildung im Zahlenspiegel, Stuttgart, 1977, p. 1€7.
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Table 7. Total Federél. State, and Local Exnenditure for Further
Education. 1965-76.

Percent of all public

Year Billion DM expenditures for education
1965 293 1.9

1970 576 2.1

1971 679 2.0

1972 779 2.0

1973 934 2.1

1974 1,336 2.5

1975 1,320 2.3

1976 1,412 NA

Source: Grund- und Strukturdaten, Bonn, 1977, p. 11y,

Jpgrading the work force at the firm-level

There is hardly any reliable statistical material to be
found about firm-level occupational upgrading. Available data
'ggest that further education/training in private enterprises
(tirm-level).Y

- is mainly offered to workers in large companies only;

- reproduces the hierarchy of the work force: wunskilled
and semiskilled workers are significantly under-
represented in comparison to skilled workers among
participants of firm-level training; ani

- is heavily concentrated on white collar workers
(supervis rs, technical.and business managers) ,
with the bulk of courses in human relations, per- ’
sonnel counseling, and management techniques.

Data about frequency and numder of firm-level offerings are e
given in table 8.

As indicated by the profile of participants and firms, upgrading
is likely to be offered in large industrial firms for emplovees who
already- have good professional or vocational jualifications. Since

4. Sass, Sengenberger, Weltz: Weiterbildung und betrieb-
liche Arbeitskraftepolitik, Frankfurt/Main, 1974, pp. 60, 90,
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Table 8. Frequency and Number of Firm-Level Training Offerings, 1973.

"

Rumber of firms

Rumber of offerings

With Witchout Irregular Regular
training training training Craining Teral Internal Exteroal -

Firms with

~ 300 to 1,000 emplovees 34 1N 22 12 28 56 233
- more than 1,000 employces 48 k| 11 kY 644 254 390
=~ all firms -82 17 33 49 233 310 623
Firms with offerings for

- managoers . 79 3 52 27 ¥ 12 201
= techaleal personacl 78 4 5% 23 246 12 174
= business personnel 70 12 49 H 20 I3} 149
= skilled workers 57 25 37 20 133 49 85
= semiskilled/unskilled workers 32 59 16 16 50 46 14

Source:

Sass, Sengenberger, Weltz: Weiterbildung und betriebliche Arbeitskraftepolitik,

ranklurt, 1974, p.' 127,

L]
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th.is kind of training is rather informal, it does not grant occupa-
tional certifications or promotion,

The offering of further training courses significantly differs
frem one branch of industry to the other, as table 9 indicates.

Table 8. Particivation of Skilled Workers in Upgrading Courses
at the Firm-Level, by Industrv, 1673,

: Percent of all skilled

Industry workers

Printing trades 853¢ .
Electronics 71

Metalworking trades 69

Chemicals 59

Textiles 37

Source: Grund- und Strukturdaten, 1977, Bonn, 1977, pp. 1lu, 115,

These -data do not, however, bear any information on frequency,
intensity, or content of these training offerings.

Educational leave

Provisions for paid or unpaid educational leaves from work

\have not yet been standardized by federal l.<. Paid/unpaid ed-

cational leave is regulated
- on a federal and state basis for public employees:

~ by federal law for works council members and company
physicians; ’

-

- on a state besis for young workers and trainees
{fapprentices); end

- 1in collective bargaining agreements for the particular
branch of the economy.

In addition, some states have legislated paid educational leave.
Provisions for paid/unpaid leave from work for educational pur-

poses were written into collective barzaining agreements covering
2.2 million workers (about 10 percent of all workers in 1973).
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Table 13 shows their proportion in various branches of the economy.

Table 10. Paid or Unpaid Educational Leaves of Absence in
Collective Bargaining Agreements. bv Industry,

1973.
Number of Percent of

Industry covered workers  all workers
Agriculture, horticulture, and

forestry 112,000 39.3%
Consumer goods 433,000 26.4
Communication, television, transport 247,000 26.2
Mining, energy 81,000 16.0

Source: Demokratische Erziebung, May 1975, p. 593.

Educational leave is granted

- for specific groups of workers in connection with a
function (i.e., in labor unions, youth counseling,
ete.) or to participate in organized training to
upgrade a skill; and

- for workers in general to participate in occupational
or general/political educational activities.

The difference between fully paid educat

ional leave with continucd
wage earnings and granted absence from work without financial compensa-
tion has to be ohserved.

Further education as an opportunity to alleviate the
problem of unemployment, underemployment, and of the ’
transition from school to work for young people -

The current problem of youth unemplovment has been caused by un-
favorable demographic and economic settings: the growing number of
youth looking for work has been confronted with an economic recession
period. Employment demand has been declining; the tightening of the
labor market has hit those workers most who lacked the preparation,
experience, and skills to get and hold a Jcb. The data in table 11
document the number of unemployed, their age, aad educaticonal attain-
ment., (For the rate of youth unemployvment, see table 2.)
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Table 11. Unemployment and Educational Attainment, May 1977.

Unemployed with occupational tralning

Unemployad
Rumber without -
of occupational Non-colleglate College/
Level ol education unemployed training Apprenticeship higher cducation university
Less han 9 years
con leted (ohne
Hau, schulabschluss) 111,023 101,638 9,071 314 .-
9 years completed
(lauptaschulabschluss) 628,742 324,767 282,732 21,240 .-
10 years completed \
(Mittlere Retly) 97,940 29,51% 46,449 18,231 3,746
13 years completed ; ’
(Nochschulreifen) 57,447 13,35 4,922 3,175 35,996
Education unknown 51,339 44,976 5,103 1,260 -
All 949,491 514,249 248,280 44,216 49,742
All under 20 years old 87,342 62,436 23,177 1,729 -~
Source: Bildungspolitische Informationen, January 1978, Wiesbadea, 1978, p. 27.

150



a3

":
T

N vt

Raie Y

- 178 -

Public manpower development and training programs of substantial
extent can be traced back to 1963 when the First cyclical recession
period after the war hit the West German economy. These programs pro-
vided training for upgrading skills: it was hoped that they would en-
hance the employability of hard-to-employ and older workers. To some
extent, the Bundesanstalt fur Arbeit also sponsored retraining pro-
grams and on-the-job training.

This earlier period (1968 to 1973) focused on strueotural problems
in the labor market; in these years, unemployment did not exceed 1.1
percent. The current period, beginning in 1674 with 2.6 percent un-
emploved persons in the population, has been marked by a steady in-
crease of general as well as youth unemployment.

In response to rising unemployment levels, the Federal Adminis-
tration for Employment (Bundesanstalt fur Arbeit) provided remedial
education, training (upgrading and retraining), and work experience.
These programs were different from those conducted between 1968 and
1973. They can be characterized as follow :

- financial support for employers to provide employment
for older workers and on-the-jolL adjustment fop unemployed;

- training programs to prepare youth to move smoothly to
places of work; and ) .

- developm:nt of local pilot projects designed to give
unemployed young persons first work-experience to im-
prove their chance to find a job.

Tabie 12 shows the age of participants in occupational training
programs sponsored by the Bundesanstalt Ffur Arbeit.

Table 12. Age Structure of Participants in Occup
Sponsored by the Bundesanstalt fur

*

Number of participants

Age group 1974 1975

Under 30 years old 130,248 Y 151,815

30-40 75,115 84,231

40-30 22,641 28,420 e

Source: Bildung im Zahlenspiegel, Stuttgart, 1977, pp. 170, 171.

The length of these programs is shown in table 13.

191




ey
oy |
: H

Table 13. Lencth of Training Sponsorcd by the Bundesanstalt fur Arbeit, 1974 to 1976.

Number of participants (thousands)

1974 1975 1976

Type of program (@) ®) (©) (@) () (c) (a) ®) )
Up to 3 months yz2.7 2.1 3.9 58.1 2.5 5.8 23.8 1.3 .8
H-0 months 37.9 5.4 4.6 51.8 5.4 Q9.2 30.7 2.5 7.5

7-12 months 41.5 9.4 1.4 u6.3 10.8 2.7 30.5 5.3 2.7
13-14 months 15.1 7.7 - 15.3 6.u - 9.7 3.8 --
19-24% months 38.3% 8.2 - 33.1 8.1 - 14.9 4.8 -
25-306 months 8.5 3.2 - 9.2 3.1 - 5.9 1.2 -
37 and more months 1.7 - - 2.3 - -- 1.6 - -

(i) Upgerading.
() Retroinin.,
{v) On-the-job adjustment.

Source:  Bildung im Zahlenspicgel, 1077, Stubttgoart, 1977, pp. 172, 173; Bildung im Zohlenspiegel,
1978, Stuttgart, 1978, p. 1llu,




S
ey
e

R

- 180 - S

The data in tsble 13 demonstrate that upgrading programs in-
creased in length. They by far dominate the activities of the
Bundesanstalt fur Arbeit. Table 14 provides some information
about the type of training sponsored by the-Bundesanstalt fur Arbeit.

Table 14. Tvpe of Training Sponsored by the Bundesanstalt fur
* Arbeit, 1974 to 1976. B

Number of participants

Type of training 1974 1975 1976
Full-time training 159,109 192,697 98,388
Part-time training 70,381 74,390 51,185

Correspondence training 3,107 3,766 1,954

Source: Bildung im Zahlenspiegel, 1977, Stuttgart, 1977, p. 1973;
Bildung im Zahlenspiegel, 1978, Stuttgart, 1978, p. 114,

Preparation for new occupational fields is usually carried
out on 3 full-time basis, while upgrading programs are provided
as part-time as well as full-time training. Correspondence train-
ing is only performed for upgrading; enrollees in these programs
are usually qualified for vechnical professions.

The average rate for successful completion of trainiug programs
(retraining and upgrading) is between 856 and 90 percent; it increases
with additional formal education. \

A breakdown of participants according to their previous level
of occupational training (see table 16) indicates that a large part
of subsidized training sponsored by the Bundesanstalt fur Arbeil
has been directed towards the training of apprentices. This type
of training is not defined as "further education" and thus is .not
further characterized in this report. It is mentioned~in this con-
text because the budget of the Bundesanstalt fur Arbeit does not
differentiate between apprenticeship training and manpower and train-
ing programs for unemployed or underemployed persons. The expendi-
tures of the Bundesanstalt fur Arbeit for occupational training
programs (including subsidies .for apprenticeship training) are
shown in table 17,
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Table 15. Previous Formal Education Level of Participants
in Training Courses Sponsored bv the Bundesanstalt
fur Arbeit. 1974 to 1976.

Number of participants

Level of formal education 1974 1975 1976

A3

Elementary or high school dropout

(8 years or less) 3,526 9,595 8,675
Elementary or high school gradvates ‘
(9-10 years) 127,931 208,976 185,503

Business school/trade school/
technical institute

~ Dropout (10-12 years) 3,344 5,132 4,308

- Graduates (12 years) 29,369 46,41¢9 47,0us
Abitur-graduates (college

preparatory) after 13 years 2,8u3 5,096 5,152
College, university '

- Some college 208 293 253

- College and university graduates 932 1,658 1,553

Source: Bildung im Zahlenspiegel, 1977, Stuttgart, 1977, p§‘ 178, 179;
Bildung im Zahlenspiegel, 1978, Stuttgart, 1978, p. 115. '

Table 16. Occupational Training Level of Participants in Training
Courses Sponsored bv the Bundesanstalt fur Arbeit, 1974-76.

Level of occupational training 197y 1975 1976
No occupational training © 25,106 51,068 48.343
On-the-job training 6,724 18,224 20,307
Apprenticeship -
Successful completion 126,419 191,629 169,470
No completion 2,985 5,800 5,166
Other occupational training 7,137 10,4438 9,206

Source: Bildung im Zahlenspiegel, 1977, Stuttgart, 1977, pp. 179, 180;
Bildung im Zahlenspiegel, 1978, Stuttgart, 1978, p. 115.
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Table 17. Expenditures for Occupational Training>Sponsored by
the Bundesanstalt fur Arbeit, 1970-76.

Year Billion DM
. 1970 o 0.9
?‘\‘: B 1971 1 .7 .
1972 2.0
1973 2.1
197y 2.5
1975 3.3
1976 2.6
NOTE.—Training refers to that described
in table 16,
Source: Grund- und Strukturdaten, 1977,
Bona, 1977, p. 114,
II. Characteristics and Problems of Further Education in France
The long dispute over new legal provisions for further education
came to a culmination in 1971. The law on organizstion of Further
education in connection with permanent education was passed and es-
tablished the basis for the present system of public further education.
Paragraph I of this law defines the objectives of further
gpesin education:

Permanent vocational training is a national commitment.

It is established as basic ard further education for
adults and young workers or those who intend to resume

a job. Occupational training programs constitute oc-
cupational education which is a part of "education
permanente.l Its objective is to provide emploved .
persons with the opportunity of adaptation to the .
changing conditions of work and technology, and of
supporting their social advancement and their par-
cticipation in cultural, economic and social affairs.®

Eight parts of this law describe the steps to be taken to realize
the objectives of further education:

5. Gavoty, L'organisation de la formation continue. In Avenirs,
October 1972, p. 15.
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- Part I identifies the iastitutions to provide co-
ordination between the government and its depart-
ments and labor union and employer associations.

- Part IT establishes the regulations for agreements
to coordinate demand and supply of further training.

- Part III provides regulations for leaves of absence
- from work.

- Part TV provides rules for granting subsidies for
adult education in agreement with certain priorities.

- Part V provides the contribution of employers for
financing further education activities. Any firms
with more than 10 employees ave obliged to contribute
0.8 to 1.0 percent of the yearly wage totzal for
further education.

- Part VI provides the financial grants given to in-
dividuals participating in further educaticn
activities.

- Parts VII and VIIl refer to special labor market
groups (public employees and farm and trade workers).

The law of 1971 has caused the development of structural
discrepancies between the objectives of the law, on one hand,
and the application of further education, on the other. The
law does not determine a@y rules and regulations for further
education. The application solely depends on the provisions
\ in collective bargaining iagreements and thus differs from
B industry to industry. This diversity is increased by legal

provisions with regard to the structure of financial support
For further education: There are state funds, joint public-
private empioyer funds, and private funds.

These subsidies are available for:8

- training programs designed to enable a worker to ’
transfer from one job to some other suitable form
of employment:

- for hiring employees who must have an initial period
- of occupational adjustment to a new job or qualifi-
: cation to achieve maximum efficiency;

- training to upgrade skills; and

6. Delplancke, La formation permanente, Paris, 1975, p. 542.

193




- 184 -

- prevocational or special in-depth training.

Initially, the objectives of further education were mainly
manpower and skill development for underprivileged members of the
labor force. With their training or wages subsidized by the Govern-
ment, it was hoped that they caught up with the process of technical
change.

NN When the economic recession period begar, Further education

C activities were directed toward providing employment, on one hand,

and toward declining the number of unemploved persons by providing
fraining and education opportunities for them, on the other. Table
II-1 shows the employment growth between 1960 snd 1976 and the drastic
increase of unemployment between 1973 and 1976.

Education and training opportunities for workers

The development of further education in France can be characterized
as follows:

Government grants were mainly directed toward inproving the job
situation of socially underprivileged persons, such as foreign workers,
unskilled and physically handicapped persons, and women. Since 1972,
these grants were also used to moderate employment problems caused by
structural economic changes.

Cooperative efforts between the Govermment and employers predominated
in activities for unemployed youth and retraining and upgrading programs
for unemployed adult workers.

This difference in allocating funds reflected by target groups and
e type of programs shows that the aim of Govermment activities in further
education was to improve social and working conditions for throse who
were particularly disadvantaged in the "labor market.

The use of employer funds had different objectives and problems.
These expenditures were authorizea for further training for adaptation
to new technological developments, for upgrading highly developed
technical skills, and for improving the general occupational per-
formance in the firm. This kind of training was usuvall¥y provideid for
already highly trained manpower. It may be defined as securin: the
smooth functioning of the firm. Programs of this kind were mainly
offered at firm-level. From the figures given in table II-2, it can
be seen that the employers' experfditures for trairning increased more
rapidly than public funding.

Statistical differences between participants in Government and
employer-funded programs are shown in table II-6. The comparable ‘
Figures show a decrease in the number of participants of state-funded’
and a substantial growth of enrollees in employer-funded and joint-
funds training programs. These data also indicate that in 1976,
one out of eight employed persoas participated in some form of further
training activity. The average number of hours of instruction was 120.

197
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Table IT-1. Population, Labor Torce, and Unemployment, 1960-76.
(Millions)

Ttem 1960 1965 1970 1971 1972 1973 197y 1975 1976
Population 5.2 ug.6 50.2 -~ 52.0 - - -— -
Labor force 18.7 19.5 20.4 20.5 20.7 20.9 21l.1 20.7 23.9
Unemployed 0.239 0.269 0.356 0.456 0.492 0.576 -~ 0.889 0.993
Unomployment

rate

{(pereent) 1.7 1.3 1.7 2.2 2.3 2.7 2.3 4.3 0.7

Source: INSEL, Leonomie et statistique no 69, July/August 1975, p. 363
SPLG; Lnquete sur 1'Emploi; OECD.
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Table IT-2. Expenditures on Further Educaticn bv Source of
Fundinc, 1972.74,
(Million French francs)
Year 1972 1973 1974 1975 1976
State funded 1.7 2.0 2.3 2.7 3.1
Employer funded 2.3 3.7 5.0 5.8 6.2

Source: Actualite de la formation permanente no. 30,

September/October 1977, p. 39.

Table II-3. Participants and Hours -f Instruction in Further
Education, bv Source of Funds. 1972-76.

{Thousands)

Item 1972 1973 1974 1975 1976

Participants: .

State funded 958 356 888 877 782

Employer funded 1,019 1,492 1,760 1,840 1,740
- Joint funds = 33 690 120 190

All 1,760 2,260 2,550 2,720 2,670

Hours of

instruction:

State funded 182,000 180,000 185,000 180,000 185,000

Employer funded 78,000 103,000 110,000 110,000 101,000

Joint funds -- 2,000 5,000 8,000~ 16,000

All 241,000 258,000 288,00C 291,000 300,000

Source: Actualite de la formation permanente no. 30, September/

October 1977, p. 39,
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Table II-u, Participants in Further Education Activities
Subsidized;bv,PublighFunds and bv JQualification
Level of Trainee, )972-76.

(Thousands)
Level 1972 1973 197y 1975 1976
N
I and II 56 S8 4y 4l 23
III 90 111 103 102 75
Iv 153 14y 120 122 112
V and VI 234 251 244 248 247
All 533 564 511 510 us7
Definitions of levels:
I, II: University graduation (license)
ITII : College degree or equivalent (IUT)
Iv.: Asscciate degree, non-collegiate technieal
school (graduate), or occupational equivalent
(technician, certified craftsman)
\Y ¢ Certified skilled worker
Va ¢ Vocational high school (graduation)
VI : High school education, general courses with no
- crws vocational training.

Source: Actualite de la formation permanente no. 30, September”/
October 1977, p. uu,
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Table II-5. Participants in Further Education Activities
Sponsored by Private Enterprises. by Tvpe of
Training, 1973-76.

{Thousands)
Type of training 1373 197y 1975 1975
Retraining 19 29 u2 S0
Occupational adjustment 247 303 257 223
Upgrading, promotisn 203 2ul 2us 210
In-depth training 1,172 1,140 1,536 1,u89

A1l 1,641 1,072 2,080 1,972

Source: Actualite de la formation permanente no. 30, September/
Octoher 1977, p. 49,

Table II-6. Participants in Further Educatioa Subsidized bv
Public Funds, by Length of Training. 1972-76.

{Thousands)
Length 1972 1973 197 1975 1976
Less than 80 hours 125 157 110 110 53
80-119 hours u3 39 40 39 2)
120-299 hours 128 132 130 117 92
300-599 hours 4l Bs 43 4y 61
600-1,099 hours 76 61 6l 76 69
1,100 hours or more 35 uQ 43 uy 39
All 533 S64 511 510 us7

»

Source: Actualite de la formation permanente no. 30, September/
October 1977, p. 43,
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The review of statistical trends in further education between
1972 and 1976 suggests that this period was one of considerable
change. It seems that further education was split into two segments:
public further education was increasingly offered to “peripheral
workers™ to further their economic well-being and to improve their
social status. At the same time, private Ffirms built up their own
System of training, which was supported by public funds. This train-
ing was directed towards waorkers of the "core lshor market,™ i.e.,
workers with already highly developed skills in stable jobs. The
purpose of their training was to develop their skills for more de-
manding tasks. The rationale was purely economic need of the firm.
Consequently, this type of training was mainly carried out at the
Firm level or as a joint activity of two or more Tirms.?’

This section has attempted to consider questions about the de-~
velopment and direction of further education in France. What con-
clusioﬁé can be reached on the basis of the material and data pre-
sentedy here?

Since 1973, state activities have been concentrated on long-
range objectives, such as preoccupationsl education for a smooth
transition from schooling to work, retraining activities for the
unemployed, and activities to prevent and alleviate discrepancies
between supply and demand for certain gualifications. Most train-
ing activities (90 percenl) are offered to employees who have al-
ready had some vocational training. This change in public policy
reflects a reorientation of the provisions of the 1971 law: the
coexistence and equal funding of general education and vocational
training has been given up in favor of increased support for the
latter. The antagonistic interests of the Government and private
firms has prevented the development of a comprehensive system of
further education. As a result of diversity in operations, oh-
jectives, and methods of instruction, the question of certifica-
tion and official approval plays only a minor role.

Further education as a reform to alleviate
the problems of youth unemployment

Since 1973, youth unemployment has become a grave sccial °
problem. Almost 50 percent of all persons seeking employment
are less than 25 years old, although this a2ge group represents
only 17 percent of the total number of emploved persons.
Table II-7 shows the rate of youth unemployment between 1955
and 1976,

7. R. Hein, Gewerkschaften und Weiterbildung, Meisenheim, 1977.
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Table IT-7. Youth Unemplovment, 1966-76.

(Percent of all unemployment)

Year Percent
1966 19.ux
1967 2l.4
1968 23.7
1569 19.7
1970 23.0
1971 27.1
1972 27.2
1973 34.6
1974 45.8
1975 6.4
1976 u3.2

Source: Association des ages, les jeunes et le premier emploi,
Paris, 1978, p. 93.

The high rate of youth unemployment is independent of the
qualification level of the young people seeking employment.
This group has fuund it increasingly difficult to move smoothly
from educational institutions to places of work. The figures
in table 1I-8 indicate this context. .

The discrepancy between youth unemployment and youth lahor
force participation has raised questions about the underlying
causal context. Was the relationship between education and work
to be blamed; or more precisely, the inadeguacy of educational
preparation for job performance? The statistical data presented
in tables II-8 and II-9 indicate that among young workers, there
was no relevant difference in the unemployment rates «ith respect
to their qualification level. From this evidence, it can be shid
that unemployment represents a strong indicator of the Supply-
demand balance. Here, &s in other aspects of market performance,
there has been a marked deterioration in the status of all workers,
with young workers having an increasingly difficult time obtaining
jobs. In 1976, the rate of unemployed youth stood at 48.2 percent
(see table II-7), far in excess of the national average for workers
(4.7 percent, see table II-1). This suggests that unemployment of
yvoung people does not depend on their inadeqguate educational
preparation, but on market factors such as hiring and screening
patterns, or the supply-demand imbalance, for exarple.

203.
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Table II-B. Distfibution of the Labor Force and of Unemployed Persons und
Years of Age, by Level of Education/Skill, June 1975, 1976, a

(Percent distribution)

Unemployed youth

Level of skill/education June 1675 June 1976 Suﬁe 1977 labz
Levels T and IT 0.3 0.3 0.3
Level IIX 1.5 1.7 2.2
Level TV 8.9 10.5 9.5
Level v 49.6 5G.u 51.8
Levels Vb and VI 39.7 37.1 35.9

All 100.0 100.0 100.0 1

NOTL.—Sce table TI-4 for definition of levels.

Source: Division des Etudes et Programmes, Agence Nationale pour l'Emplo
Les jcunes demandeurs d'emploi inscrits a L'A N,P,E., 1974-75.
Dossier statistique, ir. Association des ages (eds.), Les jeunes
et le promior emploi, Paris, 1978, p. 21.
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Table TII-9. Duration of Unemployment of School Leavers with Different
Lducation Levels and by Sex, 14971-72, 1976.

£y
LT .
1971-72 1976
. . Duration of unemployment
Less than More Less than More
Sex and level one than six two than six
of cducation month menths months moaths
Men
Vocational school griduate \ 62% 6% 27% 5%
Vocotional college graduate u0 16 32 32
Womi-n
Voeas Gional school gradua te 01 7 18 Oh
Vocational college graduote 27 23 19 u8

Source: Note d'information du Centre d'Etudes et de Recherches sur les
Qualifications (CERLQ), no. 41, p. 6, and Crapin Capdeville,
L'insertion professionnelle a la sortie dn systeme scolaire,
in Leonomie et statistique 81-82, Octoker 1976, p. 63,

N
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The supply-demand balance/imbalance was statistically observed
in State Plan IV (1960-65); Plan V already provided a commission to
compare the number of educated with the demand for manpower of dif-
ferent skill levels. Plan VI (197G-75) provided the "Intergroupe
Formation, qualification professionnelles™ to study the transition
problems to recommend policy steps to be taken to alleviate this
problem.8

A study group on education and employment was appointed to
prepare adequate proposals for State Plan VII (1976-81). The grous
came to the conclusion that changes in the educational system would
not be able to alleviate the current employment crisis, siace no
causal relationship could be found between education and unemployment.g

The commission found some important interactions between educa-
tion and work and formulated the following objectives to improve the
transition from education to the employment sector:

- to provide every young person with an employable skill;

- to improve certain training opportunities for unemployed
persons; and .

o

- to use education resources for the improvement of work

conditicns.

Solving the problem of youth unemployment has become a pressing
political problem, since long-term unemplovment in this age group
has increased significantly. This has contributed to the consider-
able segmentation of the labor market.

The problum to be solved by Plan VII is the placement of more
than 350,000 (from a total of 800,000) school leavers who have not

graduated. The education commission suggests the following steps
be taken:

baaiad

1. A broad general education for all without early
differentiation or sorting.

2. A kroad vocational training without narrow
specialization closely connected to public
education.

8. Note d'information du CEREQ, May 1975, p. 23.

9. Commissariat General du Plan, Rapport de la Commission Education
et Formationm, Paris, 1976, p. 43.
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3. Students who fail to complete vocational training
(apprenticeship connected with regular instruction)
in vocational schools or BEP (Brevet d'etudes pro-
fessionnelles) shculd be provided a one-year train-
ing course, i

This long-term prozram requires some fundamental structural
changes in the public scnool system. For a transition period,
the commission suggests an ad hoc progran to cover 50,000 young

-adults yearly:

- Prevocational training (stages de preformation)
should be established for young adults without suf-
ficient general education for social and vocational
orientation. Participants should be instructed in
basic skills in a four-month training course. These
"stages de preformation™ aim at returaing the par-
ticipants to school or at starting an apprenticeship
or a vocational education.

- Vocational education (stages de pr¢»eration a la vie
professionnelle) should support the transition from
school to.work. Training is offered in courses from
eight months to one year; they include general asdu-
cation subjects as well as exploration phases at
work sites.

- Contracts of training and employment {contrats
emploi-formation) should be offered to students who
immediately transfer from school to vork. They ob-
tain firm-level training for occupational adjustment
up to one year.

- Experimental programs should be established for
young adults who are confronted with extreme
difficulties in finding a job. Preparation
cours~s for them will last one to two years.

-

These action programs will be pursued in a joint effort by em-
ployers, labor unions, and government. Expenses for spcial security,
insurance, and allowances for participants are paid from public
funds. This action program was included in the July 1977 law (pacte
national pour l'emploi) to eliminate youth unemployment. It is
difficult to assess the effectiveness of the different approaches,
since it cannot be anticipated whether employment will be increased
by this training. .
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III. Further Educaticn in France and Germany
(F.R.) in Comparative Parspective

Governmental policies have a sizable impact on both the supply
and the demand sides of the labor market. Public subsidization and
tuition policies and decisions to expand or contract educational
systems have influenced and will continue to influence employment
and unemployment. .

In France, as well as in Germany (F.R.), it was planned to
upgrade skills and to inprove general education within a conm-
prehensive system of further education.l0 The cvelical erisis
with its culmination point in the 1973-78 recession period con-
Siderably changed the picture of further education in both countries.
Further education and training was used to alleviste unemployment
which had become a grave social problem in all European countries
and in the United States.

While the activities to alleviate the problem of unemplovment
(especially among young people) in France and Germany (F.R.) are
extremely diverse, official policies in both countries proceed from
the assumption that there is a causal relationship hetween loss of
Job (or unemployment) and low qualification., The data presented
here suggest that unemployment can be attributed to purely economic
reasons. Unemployment results from ecyclical changes in the economy,
which in turn may partly depend on technical innovations or political
events, Structural forces are also at work. Which sectors of the
work force are afflicted by unemployment and how long depends on
characteristics such as sex, foreign origin, race, specific oecupa-~
tion, and general occupational status.

This context should be kept in mind when programs and activities
are reviewed which aim at employing or educating low-skill unemploved
persoas. The purpose is to improve their chance of employment by
raising their skill level.

It seems that there has been a political necessity to avoid the
problem of unemployment being counnected with cyclical changes of the
ecaonomy. Officially, unemployment has been linked with educational
attaiwnent; thus it has become possible to interpret unemployment as
a personal failure of the individual. Thus, an unemployed person

.could well be blamed for his or her fate. The strategies to lower

and prevent unemployment are based on that doubtful assumption:

10. The General Plan for Education in Germany (F.R.) is only one
example for almost all policy positions on further education
held until 1973: - "In the future more people must be in a
position to acquire new knowledge and aptitudes because of
increasing and ever more rapidly changing social and vocational
demands. " Bund-Lander-Commission for Educational Planning,
Stuttgart, 1973, p. 3u.

.
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Every year more public funds have been granted for education, training,
and retraining of unemployed and underemployved persons.

In Germany (F.R.), for example, labor force conditions in the re-
cession phase which has been prevailing since 1970 have forced the
Federal Administration for Employment to practice whatever is most
urgent to do in order to decrease unemployment. Since uneamployment
benefits amount to between DM 15,000 and DM 18,000 per year per un-
employed person, it has been seen feasible rather to finance the
returning to education of those who were laid off and could not im-
mediately find another job. Expenditures for grants tc promote vo-
cational education under vocational upgrading, retraining, and re-
habilitation programs have significantly increased since 1959.

The description and analysis of the system of Further education.
in France and Germany (F.R.) suggest that education and training
activities for adult workers are predominantly established and
conducted R

~ to socialize workers into 2 desired pattern of econonic,

social, and work behavior;

- to correct disfunctions of the economy by intervening
in the labor market (channeling unemployved into
education); and

- To promote active huma- manpower investments by upgrading
the skills of those members of the labor force who are
already equipped with high vocational or- professional
qualifications and who are likely to belong to the
primary labor market.

As for a comprehensive system of further education in both
countries, this development has caused its end before it has been
theoretically designed.
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