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1.0 Introduction TC "1.0 Introduction" \f C \l "1" 
In recent years communities, governments and international organisations have shown widespread interest in, and concern about, the increasingly complex transition processes that young people must negotiate as they move from education to employment. This concern has been demonstrated in the global Youth Employment Summit held in Egypt in 2002; the 1999 OECD conference Preparing Youth for the 21st Century: The Transition from Education to the Labour Market; and, at the local level, the particular focus on youth employment in New Zealand shown by the Mayors’ Taskforce for Jobs.

These developments arise from recognition that despite sustained economic growth, aging populations and shifts towards youth intensive sectors of the labour market (Bowers et al. 1999), youth unemployment remains stubbornly high in many countries. Over the last five years in New Zealand, for example, unemployment among those aged 16 – 19 years has ranged between 16 and 18.5% with consistently higher rates among young Maori and Pacific peoples.  

There is a growing body of evidence that early and protracted periods of unemployment may have detrimental effects on young people’s wellbeing and on their long term labour market prospects. Concerns such as these have given rise to considerable interest in appropriate policy responses to this situation.

Within the OECD there have been, broadly, two approaches to assisting young people into the labour market: an institutional approach that formally structures transition between education and employment (through the mass apprenticeship system found in a number of European countries), and a programmatic approach that relies on various forms of targeted labour market assistance to help those struggling to make the transition. New Zealand, along with Britain, the United States and Australia, has historically pursued the latter course. 

In New Zealand, this programmatic approach to youth unemployment has fallen into two fairly clear phases: with the rise of unemployment in the mid-1970s, governments pursued active employment assistance for the unemployed primarily through job creation programmes, both fully subsidised public sector schemes and partially subsidised private sector schemes. After 1984, however, most of these programmes were discontinued and the emphasis shifted to training schemes with a particular focus on assistance to young job-seekers and those regarded as most disadvantaged in the labour market. This change in emphasis echoed similar moves, at around the same time, in both Britain and the United States. Since then, New Zealand has continued to pursue youth employment assistance policies based primarily on job search assistance and training.

These forms of assistance constitute elements within a broad range of programmes generally collected under the heading of “active labour market policies” (in order to distinguish them from policies such as unemployment insurance and public assistance that are deemed “passive”). In his seminal review of evaluation research in labour market policy, Wilensky (1985:1) defines “active labour market policy” as:

“…direct government action to shape the demand for labor by maintaining or creating jobs; to increase the supply and quality of labor via training and rehabilitation, and to encourage labor mobility via placement, counselling and mobility incentives.”
Labour market assistance for young people often involves a combination of these forms of assistance, brought together in order to address a variety of objectives. Some programmes are aimed at enhancing human capabilities: these include education programmes, including schemes to encourage retention in (and return to) schooling, and training programmes. A second category of assistance includes programmes intended to facilitate the matching of job seekers with jobs (job search assistance). These may be concerned with moving people into work as quickly as possible and involve little in the way of human capital development. A third major category of assistance involves the creation of job opportunities for particular targeted groups (such as the long-term unemployed) through direct job creation schemes in the public sector and private sector employment subsidies. 

In several countries, the management of these forms of assistance has come to be seen to be important: there has, therefore, been growing interest the role of the case manager. This role may vary according to the objectives of different forms of assistance – sometimes the case manager’s role is simply to be assigned to a particular job seeker in order to “help and hassle” that individual into work.  Case managers may also be involved in the more complex management of the timing and organisation of a variety of different forms of assistance according to individual job-seekers’ needs.

A vast evaluation literature has grown up around all these forms of assistance. This review explores some of it. 

Section Two outlines the evaluation methods most commonly cited in the literature and identifies some of the limits within which labour market programmes must operate. The sections that follow draw on the literature to identify elements of best practice that have emerged from these studies. Before examining individual programme types, however, there is a brief discussion (Section Three) on the difference between the programmatic approach to transition assistance on the one hand and the more institutional approach on the other. Of interest here is whether some of the clear benefits of the latter can be reproduced in the former.

Section Four begins the discussion of particular programmatic forms of assistance by examining case management since this has, increasingly, become a tool for the organisation of the variety of programmes available to young people. 

Sections Five and Six consider programmes that are directed at enhancing human capital among the young unemployed. Section Five outlines the importance of formal education for young people’s labour market prospects and considers some programmes that have attempted to draw young people back to school. Section Six looks at training programmes.

Section Seven outlines two different approaches to job search assistance, one aimed at rapid integration in to the workforce, the other taking a phased approach. Sections Eight and Nine look at programmes that take young people directly into the workforce: public/not-for-profit sector job creation schemes and private sector wage subsidy schemes. 

Finally, because a “one size fits all” approach is as problematic for youth employment policy as it is for other areas of policy, Section Ten examines the (rather sparse) literature on labour market programmes that have been shown to assist young people from indigenous and ethnic minority populations. 

2.0 Evaluating labour market programmes TC "2.0 Evaluating Labour Market Programmes" \f C \l "1" 
In considering the question “what works” in labour market programmes for young people there is a prior question to consider: what counts as “working”?  What, in other words, are appropriate expectations for labour market programme outcomes? In this section we briefly consider some of the limitations of the evaluation process itself in terms of what can and cannot be said about evaluated programmes. We then identify two of the most significant elements of the wider environment within which programmes must operate: the complex nature of long term disadvantage and the context of local labour markets.

2.1 Evaluation methods TC "2.1 Evaluation methods" \f C \l "2" 
Labour market programme evaluation has developed into something of an industry in recent years, particularly in the United States where a great deal of attention has been paid to establishing programme evaluations that are both valid and reliable. The two principal forms of programme evaluation involve random assignment and quasi-experimental methods. In the case of the former, individuals from a target group are randomly selected into a programme or a control group, while in quasi-experimental evaluations comparable groups (in terms of personal characteristics, schooling and so forth) of participants and non-participants are established.  In both cases the difference in outcomes for individuals is taken to indicate the impact of the programme. These are regarded as the most scientific forms of evaluation and most of the literature discussed in this review draws on evaluations of this type.

Even with these forms of evaluation, however, there are significant problems.
· It is difficult to control adequately for all the relevant personal characteristics of participants that may influence outcomes.
· The outcomes investigated are generally limited to the employment status and/or earnings of participants immediately following completion of the programme.  There is, however, also a question of the unseen and non-measurable (or at least unmeasured) impact of the programmes over the long term (Wilensky 1985) such as the possible long-term benefits to mental and physical health, reduction in crime levels, reduced drug and alcohol dependency and so forth that may result from programme participation. It is possible that programmes have unmeasured costs as well – such as forgone earnings and opportunities for education and job search.
· It is possible that positive programme outcomes (particularly in relation to training, see Fay 1996) take a long time to register and that evaluation periods may generally be too short to take account of this.
· Bowers et al. (1999) argue that evaluations may be too narrowly focused on particular programme impacts. They observe that there is very little attention paid to the quality of the programmes themselves, to the long-term effects arising from programme participation or to why the programmes do or do not work. Grubb (1999) concurs, as do O’Connell and McGinnity (1997). They argue that evaluations tend to focus on the inputs and outputs of programmes but regard the programmes themselves as “black boxes”. This means that what goes on in programmes and the qualitative differences between them remain unexplored.  

This point about implementation is certainly well made. It is well understood in the policy literature generally that policy design by no means maps onto policy implementation in a straightforward manner. Evaluating programmes according to their design elements and seeking a direct correspondence between these and a particular set of outcomes omits a highly significant part of what needs to be examined – the actual practice of individual programmes themselves.

2.2 Addressing disadvantage TC "2.2 Addressing disadvantage" \f C \l "2" 
Labour market programmes are often directed towards disadvantaged young people – early school leavers, children from families and communities that have suffered chronic socio-economic disadvantage, those who have been in state care, those who have been involved in the juvenile justice system and so forth. It is likely that short programmes, even if intensively pursued, that are aimed at improving employability and/or inserting these young people into the labour market will struggle to address these years of disadvantage. As Bowers et al. observe (1999:23):

“…the ambition of [labour market programme] goals must be tempered by the recognition of the key role played by socio-economic backgrounds in shaping individuals’ educational and employment opportunities throughout their lives. It is quite naïve to believe that education and active labour market policies aimed at disadvantaged youths can overcome handicaps that have their origin in economic and social disadvantage faced since early childhood. Only a broader and more long-term policy of poverty reduction and equalisation of socio-economic conditions that targets support on disadvantaged families and communities can hope to achieve this.”
Programmes designed to improve the labour market power of these young people by increasing their human capital are therefore likely to require significant investment in terms of both time and money. 

2.3 The importance of labour market context TC "2.3 The importance of labour market context" \f C \l "2" 
Programme expectations should also be shaped by an understanding of the context within which programmes operate: both the local structure of labour supply and demand and the institutional context (administrators, providers, and decision makers) are important here. 

Peck (1999a) has argued that welfare-to-work policies tend to be “fair weather” policies – they are likely to work best in situations where demand for labour is buoyant
.  He comments on the lack of extant examples of large-scale welfare-to-work programmes that have achieved good results in depressed labour markets. The United States’ experience of these programmes offers, he suggests, three important messages (1999a:353):

· There tends to be a wide “implementation gap” between the intent, or design, of policies and their local manifestation.
· The outcomes of programmes are “doggedly uneven across space, such that the same policies have been shown to produce different results in different places depending on the way in which they interact with local institutional and labour market conditions”.
· The “cloning” of programmes across regions or across countries is highly problematic and means that similar outcomes for the same programme in different locations cannot be guaranteed (cf. Fay 1996:29 who makes a similar observation).
Recent research by Sunley et al. (2001) found evidence for the importance of labour market context in the case of the New Deal for Young People (NDYP) in the United Kingdom. Their study showed that outflow rates from the programme into unsubsidised employment were twice as high in the most dynamic local labour markets as in the most depressed. Correspondingly, regions with the highest outflow rates (from the programme) also had the lowest inflow rates. The project:

“…found little evidence that the [NDYP] Programme had produced a spatial convergence in the relative incidence of youth labour problem. In summary the study revealed repeated instances of an inverse relationship between the initial level of youth long term unemployment and the proportions of clients moving into jobs” (2001:7). 

This suggests, as Peck (1999b:13) observes elsewhere, that “for the welfare to work project to become a sustainable one, concerted efforts will need to be made to widen and deepen the policy agenda, particularly with respect to the jobs side of the account.”
2.4 Concluding remarks TC "2.4 Concluding remarks" \f C \l "2" 
An assessment of “what works” in labour market programmes is shaped by the outcomes sought by policy makers and by the limitations of evaluative methods. The most commonly employed methods (experimental and quasi-experimental evaluations) tend to provide measurable accounts of particular outcomes associated with the post-programme employment and earnings status of participants. They are less useful for providing insights into outcomes that are difficult to measure statistically and that may only appear in the long term. In treating programmes as “black boxes” they are also generally unable to consider the quality of programme content and process, factors that may have a significant effect on outcomes. Ideally, therefore, the standard evaluative techniques should be complemented by more qualitative methods able to examine these issues. 

Evaluations should also recognise that programmes exist within a wider context often involving entrenched disadvantage and high unemployment. Expectations about what programmes can and cannot achieve should be mindful of these issues. 

3.0 School to work pathways: institutional approaches TC "3.0 School to Work Pathways: Institutional Approaches" \f C \l "1" 
In New Zealand, as in the United Kingdom and the United States, school to work pathways are loosely defined: generally, young people are left to find their own way into the labour market (known as “job shopping”) and, where this fails, to fall back on remedial labour market programmes. Elsewhere in the OECD, notably in some European countries and in Japan, school to work pathways are more strongly institutionalised through highly developed apprenticeship systems  (in the case of Germany, Austria, Denmark and Luxembourg) or formal relationships between individual schools and firms (in Japan).

Opinions differ as to the relative merits of job shopping on the one hand, and the more institutionalised approaches on the other. Some argue that leaving young people to find their own way in the labour market is an efficient method of sorting workers into jobs and that eventually, and as a result of this process, they will find jobs that match their capabilities (see, for example, Topel and Ward 1992). Others argue that the period of instability that this engenders so early in an individual’s labour market experience may be damaging in the long run both in terms of young people’s own levels of mental wellbeing and attachment to work
, and employers’ perceptions about job applicants with unstable work histories (see for example, Gautié 1999, who observes that employers in France take a dim view of work histories marked by instability). It seems likely that the extent to which this is problematic is contextual: if employers expect young people to “job shop”, as they do in the United States, they may look more favourably on early instability than do employers in those contexts where this is not expected.

While debate goes on about the problems or otherwise associated with early employment instability, there is clearer evidence that unemployment in the first year after leaving the education system may have an important negative impact on the subsequent likelihood of being employed. Ryan (1999:142) observes that accumulated evidence from German, French, British and Swedish studies indicates that youth unemployment does have adverse effects on young people’s job prospects and earnings  (see also Holzer and Lalonde 1999).  The evidence also indicates that countries with strongly institutionalised pathways have a better record of preventing early unemployment than those with more deregulated systems. 

Bowers et al. (1999) use longitudinal survey data from Australia, France, Germany, Ireland and the United States to show that those who were employed in the first year after leaving school were much more likely to be employed at the time of each subsequent annual interview than were their counterparts who did not start their post-school careers in work. They also found that an experience of unemployment was more common among young Americans in the survey than among young Germans (regardless of gender or levels of educational attainment). Over half of the former had experienced unemployment compared with 28% of the young Germans. Within Germany the effectiveness of the apprenticeship system in moving young people into the labour market is indicated by Winkelmann’s 1996 study, which showed that apprentices moved into employment more directly and quickly, and had lower rates of unemployment during the transition process, than graduates from university or full-time vocational schools.

3.1 Apprenticeship systems TC "3.1 Apprenticeship systems" \f C \l "2" 
The question of the institutionalisation of pathways between schools and industry is extensively discussed in the literature with respect to apprenticeships and vocational training. Ryan (1999, 2000, and 2001) argues strongly in favour of a more institutional approach to transition over one based on labour market programmes. He argues that clear benefits exist for young people moving between education and employment in the strongly institutionalised apprenticeship systems of Germany, Austria, Switzerland and Denmark. These countries operate a “dual system” that combines school-based education with work-based training. Winkelmann (1996:660) summarises it thus:

· Training takes place at both a workplace and a vocational school.
· Curricula for each occupation involving apprenticeship training are developed in co-operation with state institutions, employer organisations and unions.
· Regionally organised employer organisations (chambers of commerce) are responsible for the co-ordination and administration of apprenticeship programmes
· The participation of firms is voluntary and firms wishing to take part must show that they provide an adequate environment for training.
Shavit and Muller’s (1998) 13 country comparative study echoes many other studies on the benefits of this system:

· Young people, including those from low income families, were found to be better able to enter skilled careers in those countries with well-developed and vocationally specific pathways than in those without.
· Employer-based apprenticeship training (such as that practised in Germany) was found to produce much better outcomes than the school-based vocational approach of the Netherlands. Lerman’s comment on this last finding is instructive. He suggests that “too often the offerings in school based vocational educational programs depend less on market demands than on available teachers, materials and frequently outdated equipment” (2000:4). This echoes findings that emerge repeatedly in studies of all forms of training for work: first, that training that is connected in some way to the demands of the local labour market is much more likely to yield successful outcomes for participants than general training, or training for its own sake. Secondly, that the pedagogy of training is important (see Section 6.3).
· There is a trade-off between the costs and benefits of stratifying pupils into different educational tracks during compulsory schooling: on one hand this leads to equity concerns and a potential weakening of the quality of educational opportunity, but on the other it seems to produce better outcomes for many as fewer young people drop out of school and move into unskilled positions and more gain an educational qualification that is recognisable in the labour market.
Bowers et al. concur (1999:25); they note that “apprenticeship systems … have a good track record in keeping youth unemployment at low levels and quickly integrating a high proportion of new school leavers into jobs.” They suggest (following Lerman 1996) that this is achieved by:

· raising the incentives and motivation of high school students to learn
· providing for clear pathways and transitions from schools to careers
· expanding the use of contextualised learning that goes beyond firm specific training
· increasing the relevance of training
· encouraging employers to upgrade the quality of jobs and to give a chance to young workers.
In summary, as Ryan observes, “apprenticeships tend to be associated with better outcomes in early labour market experience, particularly employment rates, than is either full-time vocational education or simple job training” (2000:43). 

3.2 Can these benefits be replicated elsewhere? TC "3.2 Can these benefits be replicated elsewhere?" \f C \l "2" 
Clearly many countries, including New Zealand, do not have a transition infrastructure that is strongly institutionalised in this way. Ryan (2000) is interested in what these countries are able to learn from systems that do possess long-established institutional support for vocational training and in whether they can gain some of the benefits of these systems without having to develop the entire institutional infrastructure of a dual educational system themselves. 

He investigates a number of initiatives for developing apprenticeship-style systems in countries that, historically, have lacked a formal institutional structure for this and identifies three elements, in particular, that he argues are crucial for developing effective transition infrastructures.
The articulation of apprenticeships to the education system
This requires the establishment of ongoing relationships between schools and industry and is consistent with the findings of training programme evaluations (see Section 6.2) that training should be integrated with formal pathways in education.  One of the reasons this is so important is that it enables both students/trainees and employers to gain a good understanding (and appropriate expectations) of qualifications gained. In their nine-country study of European labour markets, Russell and O’Connell (2001) found that in countries where transition infrastructures are well developed between schools and industry, employers are more likely to have a good understanding of what qualifications mean and how they relate to their own employment needs than otherwise. Where this is the case, educational qualifications are likely to be important for young people’s labour market prospects. Conversely, where relationships between schools and employers are weak the correspondence between educational qualifications and the skill needs of employers may also be poorly understood, leading employers to trust work experience as a better indicator of employability than qualifications. 
It is interesting to consider these results in relation to a local study of employers seeking to fill vacancies in Christchurch (Higgins and Dalziel 2002). The study found that while applicants’ qualifications were regarded as important by many employers a greater number were looking for previous experience (in a similar job) in a new employee than were seeking applicants with qualifications. In terms of Russell and O’Connell’s argument, this is in keeping with the nature of New Zealand’s transition infrastructure, which historically has been weak in the establishment of formal relationships between education and the labour market. The development of a more formal or institutionalised transition infrastructure may assist in the process of efficient “matching” of job seekers to jobs, and improved understandings of the nature, and usefulness, of particular qualifications both by employers and students or trainees.

The development of social partnerships between employers, trade unions and government for the design and administration of the system
It is clear from the literature that in order to work effectively formal transition infrastructures require a high level of co-ordination among key players: this involves the development of a consensus about the core elements of the system and continuing involvement by the different groups in the design and the implementation of the system (Bowers et al. 1999). Ryan (1999:450) argues that “the fundamental obstacle to institutional development in the US and UK is the absence of widely based and powerful employer and employee organisations.”  This is not to say that the system should be driven by one or other of these groups, for he also observes that successful institutional development in both Germany and Japan were subject at crucial times to public steering.  What is important is that these different groups are able to “own” the system and to contribute to its shaping in ways that enable it to maintain a high degree of relevancy for all concerned. 

The adoption of a statutory framework to underpin the whole
Ryan (1999) argues strongly in favour of what he terms “the long haul of institutional development” over short-termism in policy innovation that may lead to programmes that come and go without establishing a stable transition infrastructure within which learning and useful adaptation can occur. In relation to this he points to “the contrast between the ephemerality and low status of most youth programmes, on the one hand, and the longevity and improving, if not always high, status of apprenticeship” (1999:449). 

3.3 Concluding remarks TC "3.3 Concluding remarks" \f C \l "2" 
Whether it is possible to draw from these findings lessons about the transition infrastructure in New Zealand may be a matter worth pursuing, because it is clear from the literature that well developed, vocationally specific pathways between education and employment can be highly effective in integrating young people into the labour market.  Clearly different contexts call for different forms of institutional development – Ryan argues in favour of institution-building rather than institution-borrowing. As well, some forms of matching may be problematic; for example, the Japanese system involving close relationships between firms and schools has been criticised for concentrating too strongly on the number of students placed in jobs rather than the quality or suitability of these placements. Nevertheless, an infrastructure that aids the efficient matching of young job seekers with jobs may help to prevent some of the problems associated with early and repeated spells of unemployment among school leavers.  

4.0 Case management TC "4.0 Case Management" \f C \l "1" 
In the context of programmatic rather than institutional approaches to transition, providing appropriate and effective employment assistance to individuals involves charting a course through a wide variety of possible forms of help. Given that resources are limited, the management of this process is important: questions about whom to assist, when to offer assistance, and what mix of assistance to offer must be considered. In recent years there has been growing interest in the role of the case manager as co-ordinator of the process of assistance.

Case management is here understood to encompass a range of services. Eardley and Thompson (1997:8) identify the following characteristics of generic case management from their review of the international literature about its effectiveness:

· assessment  of a client’s circumstances and needs
· planning of the range of support or assistance needed
· linking of the client with necessary external services

· monitoring of a client’s progress through an agreed series of steps or supply of a set of services
· closure: the achievement of an outcome and closing of the case.

They add that some would include advocacy and others sanctioning/coercion to this list. 

Eardley and Thompson conclude that, as yet, insufficient research exists to enable firm conclusions to be drawn about the impact and effectiveness of case management. They do observe, however, that while many questions remain, one finding is supported by a wide range of evidence: namely, that individually tailored approaches to case management can be beneficial for job seekers, although it remains unclear how the various services involved should best be organised.

4.1 Universal vs. targeted assistance TC "4.1 Universal vs. targeted assistance" \f C \l "2" 
One of the first decisions that must be made about case management is whether to pursue a broad coverage programme that encompasses many people early in their experience of unemployment or to pursue a more targeted approach that is directed at disadvantaged groups or those most at risk of long-term unemployment. In practice, the former approach has generally taken the form of mandatory job search, as in the US where it has had some success in moving people into work but has tended not to lift participants out of poverty or into particularly good jobs (see Section 7). This option is likely to involve high deadweight costs, by being directed at many people who would have found work anyway – and, as some studies have shown, a mandatory, broad coverage approach may even divert job seekers’ energies unnecessarily from finding work best suited to them (Eardley and Thompson 1997). The second option, of assisting a smaller group more intensively, was shown in the US to improve both the employment and earnings potential of the group assisted, albeit not greatly (Eardley 1997:40).  

Recent strategies that involve a significant element of case management, such as Working Nation in Australia and the New Deal for Young People in the UK have provided assistance that is targeted at the (relatively) long term unemployed (generally six months or more) or those who are short-term unemployed but are deemed to be at risk of becoming unemployed long term. There appears to be general agreement in evaluations of these initiatives that assistance should be targeted, although precisely how it should be targeted is not so clear. In particular, more work needs to be done on appropriate assessment tools that facilitate the identification of who will most benefit from assistance (see Section 4.2).

There has been one recent initiative in the UK that has attempted to provide a universal form of assistance to young people aged 13 – 19 years. The Connexions Service is not, strictly speaking, a labour market programme but it does provide a model of service delivery to young people that includes advice on employment and training options. It attempts to “offer help, support and advice to all young people aged between 13 and 19… through a network of Personal Advisors linking in with specialist support services” (Dickinson 2001:1). Advisors are drawn from a range of existing organisations that are intended to form Connexions Partnerships to “develop and coordinate the delivery of support services for young people” (Dickinson 2001). The Personal Advisors are intended to operate in schools and colleges, and with training providers. Connexions is in its early stages but has been piloted in a number of areas in the UK, primarily in schools and colleges. Early evaluations of these pilot studies found that, in practice, few Personal Advisors were operating the universal service that had been envisaged; they tended instead to work with disaffected young people. This may have been because the objectives of the Service and the role of Personal Advisor were not made sufficiently clear to organisations and potential participants (as seems to have been the case, see Dickinson 2001:8) and/or it may have been because these were the young people that sought help while others pursued traditional avenues such as career guidance counsellors in their schools. Whatever the reason, it is apparent from Dickinson’s report that a universal service, particularly one as generic as Connexions appears to be, must make clear to those involved exactly what it is offering and to whom.

4.2 Assessment and profiling TC "4.2 Assessment and profiling" \f C \l "2" 
One of the key factors in finding an efficient path through the universality/targeting trade-off concerns the assessment instrument used to identify what help a person needs when they first arrive at a case manager’s desk. The experience of the Australian move towards intensive, individualised case management in the Working Nation strategy of the 1990s  is instructive in this regard (Eardley and Thompson 1997:78). In a two-stage process, clients were referred for initial assessment to determine whether they were at risk of long-term unemployment and therefore in need of early assistance; following this, those in this category entered the intensive case management process and received a full assessment of their employment-related needs. Unfortunately, the initial assessment instrument identified a much higher number of people as at risk than expected, with the result that very long waiting times became commonplace. This delayed opportunities for early intervention for many of those most in need. Another problem with the assessment process was that, when individuals first came into contact with a case manager, they were often reluctant to disclose information about poor literacy, substance abuse and so forth. Clearly, a poorly designed assessment instrument can disrupt the whole process of assistance. 

Computer profiling is sometimes used as a first assessment technique: individuals answer a series of questions that are fed into a model that determines their level of disadvantage and risk. Fay (1996) observes that these can be effective as a “first cut” to reduce deadweight costs, but they are fairly blunt instruments and may not indicate what kind of services are most appropriate for different individuals.

Eardley and Thompson note that well-designed instruments for assessing areas of need such as literacy do exist and could be used (and if necessary adapted) to inform practice for assessing a wider range of needs (eg Means et al. 1993 offer examples of best practice in the United States).

4.3 Individualised vs. “off the peg” assistance TC "4.3 Individualised vs. ‘off the peg’ assistance" \f C \l "2" 
There is growing evidence that individualised assistance is more effective in improving job seekers’ labour market prospects than more standardised forms of help. Fay (1996) notes a study of the United States Employment Service (Jacobson 1994) that concluded that employment offices that offered more personalised services to both clients and employers had higher placement rates (ceteris paribus) that those that offered generic assistance. 

Hasluck (2000) and Woodfield et al. (2000), reviewing Britain’s New Deal for Young People after two years of operation, both report positively on the individually tailored case management process involved in this programme. Young people’s experience of the New Deal has, they report, generally (although not universally) been positive – an evaluation that has, in part, been attributed by participants to the development of a productive relationship between the young person and his or her case manager (known as a New Deal Personal Advisor). As Hasluck reports (2000:25) “it is central to the design of NDYP that clients receive support and advice from NDPAs that is tailored to the individual’s needs and circumstances”.
 
On a much smaller scale, one New Zealand study found that both job seekers and employers were particularly enthusiastic about the one-to-one relationship they were able to build up with their relevant case manager in the youth employment scheme Jobskills (NZES 1995).

What has not yet become clear is whether it is more helpful for a job seeker to work with a single case manager throughout a term of unemployment or with a series of managers (allowing for some specialisation in different stages of a back-to-work plan). Reports from some evaluations suggest that clients may prefer the first of these. In the Jobskills study cited above, job seekers were clear that they appreciated being able to build up a relationship with a single case manager, and in another New Zealand evaluation job seekers reported that they would prefer to be seen by the same case manager who was familiar with their action plan (NZES 1996). On the New Deal Woodfield et al. (2000:16) report that having one or more than one advisor mattered less to participants than the quality of relationship they had with each individual advisor.

The preparation of “action plans” or “back to work plans” is an important aspect of personalised case management.  In general, Eardley and Thompson (1997) observe that there is evidence that individually tailored plans work more effectively than standardised plans. There is also evidence indicating the importance of (i) regular progress checks on plans, (ii) being able to adapt them over time (in keeping with the personalised approach) and (iii) keeping the long-term goal of unsubsidised employment (if appropriate) in mind. 

This last raises an important issue associated with case management, namely, the definition of successful outcomes. Outcomes that are too narrowly defined may encourage case managers to pursue short-term outcomes that are ultimately to the detriment of their clients (Eardley and Thompson 1997:80). For example, an outcome measure that prioritises quick movement off the unemployment register may lead to high levels of churning, that is, of the movement of individuals through numerous training programmes and low level forms of work experience. This can lead to frustration and demotivation on the part of clients, and to their frequent reappearance on the unemployment register. It may be that in order to achieve job readiness some individuals would be better served by more long-term planning involving forms of counselling, rehabilitation, training and so forth.  

One of the advantages of a well-designed plan is that it can identify not simply a blunt outcome, but a series of milestones that can be worked towards and recognised as significant by both case manager and client.

4.4 The case manager as watchdog or friend? TC "4.4 The case manager as watchdog or friend?" \f C \l "2" 
Case management works in two potentially contradictory ways. By monitoring claims and enforcing activity through sanctions case management may move people off the unemployment register more quickly than would otherwise have been the case. Eardley and Thompson (1997) cite studies from New Zealand, the United Kingdom, France, Australia and the United States that indicate that case management achieves a lot of its effect from precisely this surveillance of compliance with activity testing. They also note that too much activity testing may inhibit effective job search among some job seekers. 

The other role that case managers have is to be friend, counsellor and/or mentor. In relation to youth in particular, this has been shown to be important. Some Canadian studies have suggested that sustained adult contact is a characteristic of the most effective labour market programmes for young people (HRDC 1997). Clearly, this may involve more adults than simply a case manager – including teachers, mentors, counsellors and supervisors. The HRDC report observes “The key factors are that there be ongoing contact with an adult over an extended period of time and that it includes elements of monitoring as well as support” (1997:5). Evaluators of some programmes in the United States concur. One of the major criteria for programme effectiveness identified by PEPNet
 (a project of the National Youth Employment Coalition), is that these include “strong, long-term relationships with competent, caring adults” (NYEC 1999:5). 

There is of course a tension between these roles, as Eardley and Thompson observe (1997:103):

“There is … [a] question as to whether it is more effective, with most clients, to concentrate on building a supportive relationship and taking the time and effort to construct appropriate activity plans [than to emphasise the role of benefit control and surveillance]. The United States best practice manual of case management suggests that this is the case (Dickinson, Kogan and Means 1994).”
4.5 A note on compulsion TC "4.5 A note on compulsion" \f C \l "2" 
The question often arises as to whether forms of labour market assistance should be made compulsory. The accumulated evidence is not in favour of this. Fay’s (1996) review of programme evaluations in the OECD concludes that employment programmes should not be used as a form of sanction for individuals to requalify for income support as this sends poor signals to employers about the quality of the programme. Nicaise (1999:352) agrees, citing a range of studies from Sweden, the United Kingdom, Denmark and Finland and observing that “there is strong evidence of the inefficiency of compulsory programmes such as workfare or learnfare” (see also Higgins 1999). These evaluations have shown compulsory programmes to have a negative effect on movement into employment and on wages. Nicaise cites a number of reasons why this might be so:

· Programme content may not be well matched to the needs of participants, particularly if compulsion relieves providers of the requirement to attend to the diversity of needs among participants.
· Compulsory programmes have a demotivating effect on participants who may view the programme simply as a way of holding on to a benefit.
· Obligation conveys stigma and may make programme participants unattractive to potential employers.

To this list, Eardley and Thompson (1997:25) add a fourth concern based on findings in the UK: compulsory attendance at courses may divert job seekers from effective job search.  

While evaluations do not support compulsion where particular programmes or courses are concerned, it is worth noting that the UK’s New Deal for Young People has received early positive responses from many participants despite its mandatory nature (for those aged 18-24 years and unemployed for six months or more). Woodfield et al.   (2000:14) report that among the participants:

“…there was widespread enthusiasm that the Gateway could provide [them] with both opportunities and support to find the type of work or training that they wanted to do, rather than being “forced into any old job”.
What is mandatory here is not involvement in a particular activity but participation in a process that can be adapted to an individual’s needs and interests. The NDYP offers considerable flexibility: case management assistance is tailored to each individual job seeker and there is a variety of Options available to those unable to find unsubsidised work after the initial Gateway phase. What negative comments there have been tend to come from young people who have been unable to pursue a particular desired path through the New Deal process. 

4.6 Concluding remarks TC "4.6 Concluding Remarks" \f C \l "2" 
Intensive case management is relatively new as a form of labour market assistance and agreement is only slowly beginning to emerge from the international literature about the most effective way to construct and pursue this form of help. One finding about which there is some agreement is that intensive targeted assistance to those at risk of long term unemployment appears to be more effective and efficient than broad coverage that is likely to draw in many people who would have found work without this help. It may be, however, that there is a case to be made for the importance of case management for a wide range young people, particularly those who have little experience of the labour market.  

What is clear from the literature is that personalised assistance is important in two ways: first, through the development of a sound, one-to-one relationship between case manager and job seeker, and secondly, through the crafting of a back-to-work plan that is drawn from a good understanding of the circumstances and aspirations of individual job seekers.

5.0 Education TC "5.0 Education" \f C \l "1"  
Studies in many countries provide ample evidence that additional years in school offer young people substantial benefits in terms of their labour market prospects, both in relation to employment and earnings.  Ryan (2001) notes this in his comprehensive review
 of school to work transitions; Russell and O’Connell (2001) come to similar conclusions looking at nine European countries, as do Bowers et al. (1999) in a review of recent OECD studies, Lerman (2000) looking at studies in the United States, the HRDC (1997) summarising results from Canadian studies, and Hunter (1996, 1997) in an examination of the significance of education in the employment prospects of indigenous Australians. These accounts generally conclude that, in the countries studied, early school leaving together with low levels of educational attainment, increased the risks of poor labour market prospects in both the short and the long term, and that this relationship held for both participants and non-participants in post-school labour market programmes.

5.1 Early school leaving and labour market prospects TC "5.1 Early school leaving and labour market prospects" \f C \l "2"   

In general, low levels of education have been found to be strongly associated with difficulty in finding a job quickly and with unemployment duration. 
Russell and O’Connell (2001) concluded that in any given month individuals in their study who had completed an upper secondary or tertiary education were significantly more likely to find a job than those with only lower secondary level schooling or less. Bowers et al. (1999) cite a 1997 OECD literacy survey that found that in some (but not all) OECD countries young people who did not complete their upper secondary education were penalised with high unemployment rates in their late twenties compared with their counterparts who completed at tertiary level. Hunter’s (1996, 1997) examination of the determinants of employment and unemployment among indigenous Australians found lack of education to be the single most important determinant in poor employment outcomes for this group. Hunter observed that completing Year 10 or 11 at school increased employment chances in this group by 40% and that a post-secondary qualification also had a positive impact, increasing the chances of employment by between 13 and 23%. 

Labour market programmes struggle to compensate, except in modest ways, for early exit from the education system
O’Connell and McGinnity (1997), studying the experience of participants in seventeen labour market programmes in Ireland, found that although certain types of programmes were moderately effective in the short term in getting participants into employment, background characteristics, including educational achievement, asserted their importance in the long term. In particular, completion of a secondary education significantly increased the long term likelihood of employment for participants. Similarly, Try (1993, cited in Fay 1996) found that, for young people participating in Norway’s vocational training programme, the probability of finding work increased with the initial education level of the participants. Lindley (1996:179), looking at school to work transitions in the United Kingdom, sums up what many of these writers are indicating: that ‘the sine qua non for policy is probably the raising of the standards achieved by the least able in compulsory general education”.

A clear relationship between educational attainment and employment has been found in studies in Australia, France, Germany, Ireland and the United States 
These studies indicate that: 

· Employment rates according to educational attainment increase in line with qualifications (Germany is the exception) with large differences observable in the first year in the labour market.
· Women’s employment rates are generally lower than men’s and these differences are more marked at lower levels of educational attainment, particularly in Australia and the United States.
· Employment rates tend to rise over time and, although the absolute gap between those with higher and lower levels of educational attainment narrows, particularly for young men, differences do persist over time.
· Educational attainment appears to be positively correlated with training for those in the labour market. In the United States, individuals with university qualifications were found to be five times more likely to receive further training compared with workers with no formal qualification.
· In all countries the likelihood of being unemployed at any of the survey dates declined with educational attainment.
Levels of education tend to be positively correlated with earnings, and income differences by educational attainment tend to widen in the course of a career
The relationship between level of educational attainment and earnings differs substantially from country to country, but in all OECD member countries (for which data are available) this same broad pattern was found.  Teichler (1999) reports that income differences by educational level tend to be small at age 25-29 years in all countries except for the United States and United Kingdom, but widen until age 55-59 years. As with employment rates, women earn substantially less than men for all levels of education. As well, income differences by educational level appear to be larger for women than for men.
The correlation between low levels of educational attainment and unemployment may have become stronger over time 
Bowers et al. (1999) cite studies in the United States and France suggesting that, in recent years, those with low educational levels in these countries have been more likely to be intermittently unemployed and to rely on part time jobs for longer than their counterparts in earlier years. Teichler (1999) cites a number of OECD studies that found the risk of unemployment relative to level of educational attainment to have increased on average in OECD countries during the 1980s but to have stabilised in the 1990s.  There is ongoing debate in the literature over the extent to which changes such as these are the result of rising skill requirements in the labour market, credential inflation among employers, and/or the crowding out of those who would traditionally take low skilled work by students and others overqualified for these jobs.

In general these findings suggest that low levels of educational attainment may not only have a significant effect on early labour market experience but may disadvantage individuals throughout their subsequent careers.  
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Bowers et al. (1999:22) observe that higher levels of educational attainment are by no means a guarantee of quickly finding stable employment for all, and Lerman (2000:3), likewise, argues that education expansion alone will not be sufficient for improving the chances of all young people in the labour market. Thus, preventing failure at school is a necessary strategy, but not a sufficient one, for promoting successful transition from education to the labour market.

A second point is related to this. Russell and O’Connell (2001:15-18) found evidence for the existence of a trade-off, operating differently in different contexts, between work experience and educational qualifications. They found that labour market returns to education and to work experience appear to differ according to the structure of national education and training systems.  Bowers et al. (1999) also found that the influence of education differed according to national context and that strong differences were noted between Germany on one hand and the United States and Australia on the other – countries with markedly different transition infrastructures (see Section 3.2).

These caveats noted, what does this literature suggest about policies to address low educational attainment by young people?  Ryan (2001) and others argue for expanding post-compulsory education and upgrading labour market programmes in terms of the educational opportunities that they offer. In general, however, the literature indicates that encouraging young people to remain in education and gain recognised qualifications is a vitally important strategy for assisting later transitions to the labour market. There is something to be said, therefore, for enticing early school leavers back to school – although, as Brown et al. (2001:25) note, this tends to be difficult to do. The evaluation literature on successful programmes of this kind is sparse, but there are a few examples of attempts to encourage return of early leavers or retention of those at risk of this that have met with some success. These are detailed below.

5.3 Encouraging retention in, and return to, the secondary education system TC "5.3 Encouraging retention in, and return to, the secondary education system" \f C \l "2"   

Providing work experience in the final years of compulsory education

Bowers et al. (1999:28) report on school-industry programmes such as Training in Retail and Commerce (TRAC) in Australia in which students in their senior year have an opportunity to take part in workplace learning that is assessed as part of their schoolwork. An evaluation of TRAC found that it improved students’ confidence and motivation, their personal and practical skills and their time management skills. It also scored well on student satisfaction. TRAC graduates had higher levels of involvement in post-school education and training and lower levels of unemployment than other non-university bound school leavers.  

Canada and the United States have similar school-industry programmes although it appears that these often do not offer formal accreditation. Participation rates in these, and in the Australian programmes, tend to be low. It is unclear whether this is a problem of implementation or of poor design; certainly the lack of formal qualifications in some programmes does seem to be a design flaw. Fay (1996), in a survey of the OECD literature, concludes that lengthy training programmes should lead to a qualification that is recognised by employers or they are likely to regard the training as ineffective. Bowers et al. (1999) observe that these programmes are somewhat stigmatised by parents, students and some schools, tend to be poorly resourced and struggle to get employers to offer good workplace opportunities. This echoes a point often made about the importance of co-ordination and consensus about programmes among key actors.

In Denmark, independent schools known as “production schools” provide training by engaging in direct production while offering classroom education and guidance (Moeller and Ljung 1999). Attendees must be aged less than 25 years and have completed at least nine years of education. They may have dropped out of secondary education or a vocational training programme and find the production schools attractive because of their practical orientation and flexible framework (students are able to register and leave according to their own needs).Students work in small groups of six or eight to produce items for sale and receive a grant as part payment for this production work. As well, the schools pay particular attention to the personal situation of each student, integrating guidance and attention to personal development into the daily schedule. Limited information is available about the schools’ impacts although Lerman (2000) cites one report that over one-third of participants have gone on to further education and 20% to an unsubsidised job.

Offering extra academic assistance

Germany offers extra educational assistance to disadvantaged young people to encourage them to remain in school (Bowers et al. 1999:31). This includes language lessons (for migrant children), extra tuition to address educational deficits and learning difficulties, and labour market counselling. These programmes have been particularly successful in helping young second generation migrants to gain qualifications.

The United States has a mixed record. Extra academic assistance, adult mentoring, vocational counselling and some small financial incentives have been successful in some places in reducing drop-out rates and not successful in others.

Follow-up services
The Nordic countries operate a “youth guarantee” in which all young people up to age 20 are entitled to an education at upper secondary school (Bowers et al. 1999:32).  For example, in Norway, a “follow up” service contacts early school leavers to encourage them to return to school and complete their secondary education. The service works to  reintegrate young people back into school by employing a mix of measures including school counsellors, close contact with the public employment service and with health and welfare agencies and by offering the opportunity to combine schooling with a subsidised training position within a firm. Early results are positive in terms of reducing the drop out rate and involving early leavers in post-school education and training. Particularly effective have been approaches that combine subsidised employment within a firm with on-the-job training in that firm together with some school attendance.

Income support

In 1998 the Australian government replaced a range of income support payments for young students and job seekers with a single payment, the Youth Allowance (YA) (see Brown et al. 2001). A primary objective of the YA was to encourage young people, especially those from groups with (historically) low levels of participation to take part in full time study and training, either by returning to school or by moving into post-school education/training. The package accompanying the YA was as follows:

· in order to receive the YA a young person aged under 18 years was required (generally) to be in full time education/training
· there was an extension of accommodation assistance to students living away from home
· an income bank for full time students was established
· the parental means test for income support was extended to 18-20-year-old job seekers
· there was a relaxation of the independence criteria for receiving income support on the basis of prior workforce experience.

Initial results from an early evaluation (Brown et al. 2001) suggest that there have been (modest but significant) improvements in rates of participation in education and training among income support recipients. This is encouraging given that those receiving YA tend to have lower school achievement levels and to come from more disadvantaged backgrounds than those not in receipt of it. Of those receiving YA about 5% of those who had not completed Year 12 and were not in school in 1999 returned to school in 2000 (the national rate for all young people was 3%).  About half of those returning cited YA as important in their decision and a third said they would not have returned had it not been for the YA. The changes also appear to have encouraged some to repeat Year 12 if they had not completed it successfully, and others to undertake post-school education/training – both of these at a higher rate than among those not eligible for YA.

5.4. Concluding remarks TC "5.4. Concluding remarks" \f C \l "2" 
Preventing failure in the compulsory education system is a highly significant step in promoting successful transitions from school to the labour market (in terms of both employment and earnings). Policies that have shown some success in encouraging early school leavers to remain in, or return to, school have been characterised by some or all of the following:

· follow-up services that keep in touch with early school leavers so that these young people do not “fall off the radar”
· flexible approaches to the final year(s) of schooling, including work-based learning that is integrated into the school programme and formally assessed in terms of qualifications that are recognised as valid and useful by employers,  students and their parents
· co-ordination between key actors, for example, between schools and local employers, over the provision of work-based learning, and between schools and social services agencies over the provision of services that young people (particularly those at risk of leaving school early) might need
· some positive financial incentive to return to school. This may take a variety of forms including income support, a subsidised wage in a system that combines education with work based training, or income from goods produced in work-based learning programmes within schools themselves.

Bowers et al. (1999:32) summarise:

“…satisfactory results [in remotivating and reintegrating those who have dropped out of the school system] can be achieved with a combination of preventive and curative measures which are flexible, tailored to the individual needs and conditions of young people at risk, and integrated across the education, employment and community and social services sectors.”
6.0 Training programmes TC "6.0 Training Programmes" \f C \l "1" 
One of the findings that has emerged consistently from evaluations of labour market programmes aimed at young people is that the training component of these programmes is important. It is clear, however, that not just any training will do. In a series of extensive reviews of labour market programme evaluations in the United States and Europe, Fay (1996), Bowers et al. (1999), Grubb (1999), Lerman (2000) and Ryan (2001) have all observed that, in general, training programmes for the young unemployed, particularly the disadvantaged young, have tended to yield only modest returns. But these reviewers are not entirely pessimistic; they also identify a number of programme characteristics that have been shown to be effective in improving labour market outcomes for their participants.  These are examined below.

6.1 Intensive training content is important TC "6.1 Intensive training content is important" \f C \l "2" 
Ryan (1999:447) observes that while evaluations of many training programmes have produced modest and often disappointing results, an encouraging exception is provided by programmes with “serious learning content”. He cites two French studies that found that programmes with substantial training content were shown to provide significant benefits to their participants where other programmes with more standard training and work experience components did not. Likewise, Fougere et al., also reporting on training programmes in France, found that unskilled individuals were helped significantly by training intensive schemes and that “training programs directed at unemployed young persons have no effect on post-training wages or employment probabilities unless they have a large training content” (2000:929).  

Elsewhere, Ryan (2001) concludes that training intensive programmes in a range of OECD countries have been found to lead to better employment outcomes than those with little training content. These have not necessarily led to an increase in earnings, however – where this occurs it tends to be minor (see Ackum 1991, cited in Bradley 1995) and to be attributable to increased hours worked rather than to improved rates of pay (see Fay 1996:31).   

Amid a raft of disappointing evaluations of training programmes in the United States, it is noteworthy that the most successful of these programme in the last 20 years was also almost certainly the most intensive (and expensive). Job Corps involved young people in an intensive training programme in a residential context (that is, away from their inner city ghetto neighbourhoods). Per participant, Job Corps cost 10 times the amount expended on the more standard JPTA programmes (Lerman 2000:7) but where the latter were accounted a failure, Job Corps has generally been accounted a success
. 

The relative success of training intensive programmes, alongside the apparent failure of more “cheap and cheerful” ones (Ryan 1999), suggests that the duration of many training programmes, and correspondingly the investment in them, may be far too low to address the multiple disadvantage that has been experienced over a long period of time by their young participants. Disadvantaged young people on these programmes have commonly spent a decade or more in the education system where they have often not learned the literacy, numeracy and other skills that will to allow them to find a job. To expect a 20-week programme to accomplish this is, as Grubb (1999:368) observes, “somewhat astonishing”. Fay (1996) makes a similar point, noting (with Lalonde, 1995) that because training programmes are expensive (compared, for example, with job search assistance) the level of resources expended per participant on most training programmes tends to be quite low. To expect such low investment to raise the employment prospects or earnings of participants significantly is probably unrealistic. 

In sum, as Nicaise (1999:353) observes, success in labour market programmes requires considerable investment, involving “a sufficiently long training period” – for the most disadvantaged a duration of two or three years should not be considered a luxury.
6.2 Training should be integrated with formal pathways in education TC "6.2 Training should be integrated with formal pathways in education" \f C \l "2" 
There is general agreement that training programmes should be articulated to formal qualifications systems. There are several reasons for this:

· Grubb (1999) observes that the most successful training programmes provide their clients with access to the further education system from which they may have been cut off by early departure from school and low or no qualifications. These programmes construct pathways for participants into further education, so that they can continue education and training if they wish. For example, remedial courses may assist participants to transfer later into regular courses in the tertiary system. The creation of such “ladders” within the employment assistance framework allows individuals to make incremental advances as they move between employment and education/training. Grubb notes that case workers in some states in the United State have particular responsibility for assisting individuals to access these ladders and so improve their labour market prospects
· If training programmes do not lead to recognised qualifications there is a danger that employers and job seekers may regard them as ineffective and even stigmatising (Fay 1996). Participation in such programmes may actively hinder an individual’s chances of gaining post-programme employment. Conversely, if programmes lead to qualifications that are held by many in the already-employed population this stigma may be avoided.
· Gautié (1999) argues that training, particularly in-firm training, should lead to explicit recognition of the training received so that employers are required to take the training component of the programme seriously and are not tempted to use programmes simply as a source of cheap labour. 

These approaches to training recognise that a key element of effective youth programmes is that they are not only remedial but also developmental This is one of the major principles of effective programmes identified by PEPNet (NYEC 1999).  The articulation of training programmes to the formal education system offers developmental opportunities to participants, although it is likely that this linkage will need to be facilitated by case managers. Effective programmes identified by PEPNet in relation to such processes include those in which staff keep in contact with participants after the end of a programme (normally for at least one year), tracking progress and providing services in order to emphasise job retention and career advancement over entry level placements and to encourage strong links with institutes of further education (NYEC 1999).

6.3 Pedagogy matters TC "6.3 Pedagogy matters" \f C \l "2" 
As mentioned earlier, standard evaluations (both random assignment and quasi-experimental) tend to evaluate each programme according to its inputs (observable characteristics of participants) and outputs (rates of post-programme employment and earnings), and to treat the programme itself as something of a “black box”.  O’Connell and McGinnity (1997) and Grubb (1999) argue strongly that the nature of the programmes and the quality of their implementation require much more attention in evaluations.  

Grubb’s (1999) review identifies poor teaching as a major limitation of many job training programmes in the United States. He observes that although extensive debates have occurred in education over different pedagogies and the best way to educate teachers, the pedagogy of job training, and of educating trainers, has been almost completely neglected in discussions about welfare programmes. Grubb (1999:367) cites the example of the Summer Training and Education Program (STEP) in the United States where he found that:

“…the quality of work placements was poor, jobs required almost no school skills, job experiences were never incorporated into the schooling component and teaching largely followed the conventional didactic, teacher-centered format with contrived materials that is so deadly to most students.”
It is highly unlikely that students will respond positively to this kind of teaching, particularly if they have already experienced it, and failed, in school. It is also the case that poor quality programmes are likely to be poorly regarded by potential employers.  
Nicaise (1999) similarly observes that scant critical attention has been paid to the pedagogy of training programmes. Both Grubb and Nicaise conclude that effective programmes pay attention to the most appropriate mix of components for their young participants: this involves balancing and (ideally) integrating a mix of general (or remedial, or basic) education, with occupational skills training and work-based learning.  For example, programmes may begin with work experience and gradually increase the training component or they may organise training so that participants undertake remedial education in a vocational context – learning mathematics in the context of a building maintenance programme, for example, as happens in the Center for Employment and Training (CET) in San Jose, discussed in Section 6.5 below.

Despite their lack of rigour in other areas, PEPNet evaluations do pay attention to programme content and process and are worth considering for that reason. They observe that effective teaching programmes include “innovative wrinkles”: for example, learning carpentry in the context of working on and repairing boats; learning to renovate low income housing in participants’ own communities; training as an assistant in a hospital emergency room while preparing to train as a fire-fighter.  The PEPNet report (NYEC 1999) argues that the creativity and variety offered by such programmes encourages young people not only to learn new skills but also to understand and identify their own interests and so to begin thinking in long-term ways about employment goals.

6.4 A variety of support services is important TC "6.4 A variety of support services is important" \f C \l "2" 
As with job search programmes targeted at the young, there is general agreement that training alone is insufficient to help many disadvantaged young people. A combination of services to accompany training – including placement, job search assistance, career guidance, and counselling – seems to increase programme effectiveness (Grubb 1999, Nicaise 1999, Lerman 2000) although Grubb (1999:368) concludes that, as with the pedagogy of training, “there is virtually no discussion within the job training world of what this [combination] should look like” and, given the “black box” approach to evaluations, little is known of the quality and intensity of such services in individual programmes. 

In the programmes that PEPNet identifies as effective, not only is a variety of support services regarded as important, but so is the extension of support into the post-programme period. PEPNet observes that effective programmes involve long-term support for their participants so that contact and assistance does not end with job placement. Regular follow-up contact between a case manager and a participant takes place over a period of between six months (as a minimum) and a year after programme completion. During this time case managers are able to assist, if necessary, with job retention and development. Other forms of extended support include alumni programmes in which former participants receive continued support and additional training in job development and navigating the labour market. Programme graduates are also invited to serve as volunteers or mentors on these programme and to make recommendations on programmes based on their own experience (NYEC 1999).  

6.5 Strong links with the local labour market are essential TC "6.5 Strong links with the local labour market are essential" \f C \l "2" 
A great deal of the literature suggests that this is the most important feature of effective training programmes, or indeed of effective labour market programmes of any kind. In Lerman’s (2000) review of United States programmes that provide some or all of the features of successful programmes discussed in Sections 6.1 – 6.4 above, it is clear that those without strong links to the local labour market yielded very meagre employment and earnings outcomes. 

Likewise, Nicaise (1999:352) observes of European programmes that “job training clearly has a greater impact on later employment chances when coupled with practical training periods in regular employment”. In the United States, Grubb (1999:373) concludes that “effective programmes understand the local labour market, and target those jobs with relatively high earnings, strong employment growth and opportunities for individual advancement.”  He notes that careful assessment of the local job market is crucial in designing training, as is an understanding of the hiring practices of local employers (and, in some cases, a commitment to changing these practices in favour of the employment of programme participants).

Also in the United States, PEPNet found successful programmes to involve the establishment of “effective, innovative connections with the private sector”. PEPNet cites the following as examples of innovative practice (NYEC 1999):

· the creation of employer councils, consortia and advisory committees that invite employer input into programme development
· invitations to employers to provide staff who will be involved in the training process; and to offer training facilities and technical expertise to a programme
· continued, regular contact with local employers.

Two features of programme links to the labour market are particularly important: training in specific skills that are needed in the local economy, and support for the programmes from local employers and worker organisations. In these features we see an echo of the success of more institutionalised approaches to transition discussed in Section Three: the mass apprenticeship system in Europe (Winkelmann 1996) and the Jisseki-Kankei system in Japan (Mitani 1999). In both of these systems the involvement and support of employers (and in the case of apprenticeships, trade unions) is crucial to the operation of the schemes and, in the case of apprenticeship systems, training in specific occupational skills is clearly key to the successful movement of young people into the labour market.

This identification of the importance of specific skills training in the context of direct programme links to local labour markets is in keeping with the findings of O’Connell and McGinnity (1997) in their study of seventeen labour market programmes in Ireland. They looked at four types of programme: (i) basic training in general skills (ii) training in specific, employable skills to meet particular needs in the local labour market (iii) direct employment schemes involving subsidised employment in the public or voluntary sectors and (iv) employment subsidies in the private sector.

They found that:

· Courses that provided training for young people in specific skills to meet skill needs in particular occupations and industries in local labour markets were significantly more successful in terms of both employment and earnings outcomes than were generic training schemes that provided basic training in general skills.

· In the long term (after 18 months) a higher proportion of the graduates of the specific skills training courses was in employment than was the case for non-participants (in the comparison group).
· After 18 months a higher proportion of the non-participant group was in employment than those who had been in the general training scheme or in the direct job creation scheme.
· The specific skills group also did substantially better in terms of earnings than either non-participants or general training participants.
· Participants in the general training scheme eventually fell behind even non-participants in terms of their own income from employment.

These findings suggest not only that specific skills training linked to the local labour market is necessary for the success of training programmes, but that forms of training that lack these features may be detrimental to trainees. That this may be the case is indicated by the pessimistic reports associated with many training evaluations in the reviews discussed in this section: these suggest that “training for training’s sake” may stigmatise trainees in the eyes of employers, demotivate young people who see no direct link between training and finding work, and take up time that these young people would better spend in job search activities.

In closing this section, it may be useful to highlight a number of individual training programmes that share many of the characteristics discussed in the sub-sections above and that have been judged successful in terms of improving the labour market prospects of participants and their earnings capacities. 

Lerman (2000) cites a number of industry-specific training programmes that have shown some success in the United States in raising the educational levels of participants and in their subsequent successful employment. These programmes (Focus:HOPE, FAST TRACK and PROJECT CRAFT) all have close relationships with local employers, training young people specifically for jobs in the local labour market. They provide intensive training in industry specific skills as well as in interpersonal and job search skills and they also offer case management services. 

Lerman (2000) and Grubb (1999) both report that CET (Centre for Employment and Training) in San Jose, California, yields very encouraging results for the disadvantaged youth taking part. Unusually, in terms of long-term effects, the programme has been shown to raise earnings significantly in the four years after programme entry. 

Grubb identifies four factors that he regards as crucial to CET’s success:

· It has an established history of close links with local employers, and it actively encourages them to employ programme participants. It is noteworthy that these links are so important to the design of the programme that when the local labour market can no longer absorb graduates from a particular training scheme within the programme, that scheme is discontinued. The programme is thus adaptable around local needs.
· Academic and vocational skills are taught together in a real work context. CET has organised training such that participants undertake remedial education in a vocational context – for example, as mentioned above, participants learn mathematics in the context of a specific, work-related programme of building maintenance.
· The many programme participants who are Latino are taught by Spanish speaking instructors who teach English but without breaking participants’ connections to Spanish.
· Support services including help with childcare and immigration are available on site. CEt al.so offers job search assistance and requires participants to demonstrate their willingness to be on the programme through their behaviour, such as arriving on time every day.  

6.6 Concluding remarks TC "6.6 Concluding remarks" \f C \l "2" 
The evaluation literature frequently cites modest and even disappointing results for youth training programmes, thereby contributing to the frequently voiced view that “nothing works” when it comes to labour market programmes for the young. To be sure, the “training treadmill” of short term, low quality, generic training programmes that so many young unemployed have been subjected to, has contributed to this assessment. To take the view that nothing works is, however, (as Ryan 1999 points out) to ignore the fact that some programmes have been shown to be successful, although these tend to be more intensive and expensive than those in the mainstream.

Training programmes of high quality do have the capacity to provide developmental assistance to young job seekers. Several conditions must be met for this to be the case. First, the training content must be taken seriously. This means recognising that participants are likely to have had negative experiences of traditional forms of education/training so attention to training pedagogy (including ways of integrating training with work experience) are important.  Secondly, it means linking the training to mainstream education so that participants can not only “catch up” on qualifications that they might have missed, but can also move on to develop their skills and abilities in keeping with long term employment aspirations. Thirdly, it means offering training in real skills, for actual jobs present and in demand in the local labour market. Finally, it is also important that support services are available to participants so that they are able to make the most of the training opportunities on offer.

Training programmes of this kind are intensive, potentially long term and involve highly skilled and committed staff. As such they require a considerable investment of both time and money. 

7.0 Job search assistance TC "7.0 Job Search Assistance" \f C \l "1" 
Job search assistance is the simplest and least costly form of labour market programme. It may include initial interviews with a case manager, compulsory interviews after a certain period of unemployment, re-employment bonuses and other forms of “help and hassle” to get people into work. It is usually carried out by the public employment service (PES) but may also be offered by other programme providers since it is often used in combination with other forms of assistance. 

Fay (1996) and Eardley and Thompson (1997) reviewing job search and case management assistance in the United States, Europe, the United Kingdom, Australia and New Zealand, conclude that job search assistance is beneficial for most job seekers, leading to movement off the unemployment register and sometimes to increased earnings. They also observe, however (as does Lerman 2000), that it is widely recognised that young people generally require additional forms of assistance, particularly training.  

Because job search assistance is often used in conjunction with other measures it is difficult to evaluate its effectiveness as a stand-alone form of assistance. In some programmes in the United States, however, there has been a tendency to focus strongly on work search, almost to the exclusion of other forms of assistance. These “work first” approaches are considered next. This is followed by an examination of some attempts in Britain to pay careful attention to the process of job search.

7.1 “Work first” – the importance of local labour markets TC "7.1 ‘Work first’ – the importance of local labour markets" \f C \l "2"  

The “work first” approach to employment assistance is based primarily on intensive job search activities. It has been pioneered in the United States where it has been aimed principally at sole parents and so its relevance to the young unemployed is limited in so far as the needs that youth have, and the barriers to employment that they face, are often different from those of sole parents. One of the programmes most widely cited in the literature is California’s Greater Avenues to Independence (GAIN) programme, particularly the local adaptation in Riverside County, which appears to have been more successful than most in moving people into work. While GAIN provides some limited remedial literacy and numeracy education for those assessed as in need of this, education and training are considered less important than placing welfare recipients in work as quickly as possible through intensive job search and case management techniques that involve both help and “hassle” (Peck 1999c).  

In Riverside the “work first” approach is characterised by intensive, mandatory job search, a strong message to participants about the importance of employment, close tracking of an individual’s search for work, performance-based incentives for case workers and a strong emphasis on active job development by staff (Peck 1999c). This last involves staff developing close links with the local labour market in terms of looking for vacancies for their clients and marketing the programme to local employers. Indeed, Friedlander, Riccio and Freedman (1993, cited in Eardley and Thompson 1997) argue that the unusual success of the scheme in this county is at least partly attributable to these close contacts with local employers.  

This is a theme that recurs often in the literature, and it is echoed again in a New Zealand study by Strathdee and Hughes (2000) in which active job search assistance was offered to participants on two training programmes (Youth Training and Training Opportunities) by training providers who used their own extensive networks in the labour market to assist trainees to find employment. Strathdee and Hughes concluded that, because it tapped into the local labour market so effectively, this job search assistance was more useful for participants (in terms of finding work) than the training qualifications offered on the programmes.  

More commonly, however, reviews of assistance to young people argue that job search assistance alone is unlikely to be helpful for them in terms of their long-term labour market prospects (Grubb 1999). This is because, while the work first approach has had some success (particularly in Riverside) in moving people into work, this has tended to be contingent work characterised by low wages and high staff turnover. The work first approach has not enabled people to move into better quality jobs, or to lift themselves out of poverty (Peck 1999c). Arguably, programmes that incorporate a strong training emphasis (whether on- or off-the-job) offer the possibility of a more developmental approach to employment assistance for youth than programmes that crowd the low-wage labour market with an increasing supply of young unskilled workers who may, as a result of poor placement, experience frequent and recurrent spells of unemployment.

7.2 Phased job search assistance – the importance of timing TC "7.2 Phased job search assistance – the importance of timing" \f C \l "2" 
There is some suggestion in several studies that the timing of job search assistance may be important. Eardley and Thompson (1997) conclude that initial assessment is necessary to identify those who may be at risk of long term unemployment and that assistance relatively early in an unemployment spell may be more effective than help that comes later on. Beyond this, however, they note that as with many aspects of labour market policy it is not yet clear at what point intervention is most likely to be useful in the course of an unemployment spell.  

They observe that in the United Kingdom there has been growing interest in, and emphasis on, organised interventions by case managers at different stages of unemployment. Atkinson and Dolan (1993) have looked at this development and drawn up a four-phase model of assistance by the public employment service in the U.K. that involves the pursuit of three avenues of job search: formal avenues, personal contacts and speculative approaches to employers. The phases are: 

· Initial advice and guidance: what type of job is being sought? Is this realistic given the skills, qualifications, personal attributes and experience of the individual? Have  all three avenues been understood and activated? What is the optimal balance between these? Writing of a Back to Work Plan.
· Initial implementation involving review of each avenue: what formal avenues are most appropriate for the chosen job? What personal contacts can be brought into play?  Who are the appropriate employers to approach? Writing of an Active File that keeps a record of activity in relation to each avenue.
· Maintenance and fine tuning: are activities in each avenue ongoing? Do some need to be reviewed or reactivated? What needs to be done to pursue promising leads (eg the writing of application forms and curriculum vitae, interview preparation)?  Review of Active File.
· Review: Formal review of Back to Work Plan, job search process and job choice.

This phased approach suggests a somewhat more nuanced strategy for job search assistance than the rather blunt “work first” approach. It also allows for the job search process to be adapted to the needs, capacities and aspirations of each job seeker. 

7.3 Search strategies targeted at youth TC "7.3 Search strategies targeted at youth" \f C \l "2" 
Perhaps because job search assistance is usually combined with other forms of assistance for young people, there is not a great deal in the evaluation literature on youth employment programmes that addresses job search specifically:

· In Canada, a review of job search strategies targeted at disadvantaged youth showed that these had limited success: they appeared to accelerate the process of finding a job but not to produce lasting improvement in either employment or earnings   (HRDC 1997). Another Canadian study (EIC 1989) found job search assistance to be effective only for those with poor labour market prospects and only when unemployment was high.
· In Australia, targeting produced some useful results: Job Clubs were found to be most helpful for those with low educational attainment, for the long-term unemployed (six-12 months) and for males (Redway and Patston 1994).  Kenyon’s  (1994) Australian study, however, reached conclusions similar to those of the EIC (above) and warns that this may indicate a level of churning in which targeted groups are assisted by job search at the expense of those unemployed who do not belong to target groups.
· In the Netherlands, counselling and job search assistance for school leavers up to age 20 had little impact on either movement into employment or education, but when followed by subsidised temporary work the result was significantly increased short term employment prospects and a modest increase in medium term prospects.

These are rather modest outcomes that may be enhanced by the combination of job search with other forms of assistance. 

7.4 Concluding remarks TC "7.4 Concluding remarks" \f C \l "2" 
Job search assistance is an instrument of “matching” that helps job seekers to negotiate the labour market. As such it is highly dependent on the local labour market and on the geography of labour demand (see Section 2.3 above). This means it is most effectively done through local networking and a thorough knowledge of local labour market conditions by case managers and others assisting with the job search process. 

Because it does not, of itself, equip job seekers to improve their employment prospects (through training etc.) job search assistance for young people is arguably best combined with other more developmental forms of assistance. Certainly, the few research findings that are available on job search for youth suggest that better outcomes are achieved when this is the case. It is possible that phased job search assistance, such as that outlined by Atkinson and Dolan (1993), is well suited to this developmental approach in so far as it offers the promise of careful matching as well as identification of what is needed to pursue long term employment goals. It may therefore, combine well with intensive case management, further education, training and so forth.
8.0 Direct job creation schemes in the public sector TC "8.0 Direct Job Creation Schemes in the Public Sector" \f C \l "1" 
In the 1970s and early 1980s in New Zealand and elsewhere, fully subsidised public sector work schemes were used as counter-cyclical policy instruments to place people in jobs until the economy improved. Many countries, including New Zealand, have moved away from this approach in more recent times and now use direct job creation more as a supply-side measure for very hard-to-place individuals for whom other measures have failed. It has also been used as a means of enforcing a form of reciprocal obligation on benefit recipients (workfare). 

Direct job creation schemes tend to operate in one of three ways (Nicaise 1994:13):

· as work experience initiatives: these involve temporary, subsidised positions that (should) include on-the-job training, and that are clearly directed towards moving participants into the regular labour market in the medium term
· as social co-operatives: these operate in Germany and Italy on a quasi-commercial basis. They attempt to create niche markets that will offer their participants permanent jobs
· as social workshops: these operate in the Netherlands, Belgium and Germany on a non-profit basis and offer jobs that are more or less permanent to job seekers who are likely to be very hard to place in regular employment. 

8.1 Subsidies and training TC "8.1 Subsidies and training" \f C \l "2" 
Gautié (1999) argues that, where these programmes are used as supply side instruments, they are most effective when they are accompanied by training. This gives them a developmental character and may prevent participants from becoming locked in: lack of through flow – movement out of a scheme and into unsubsidised work – is identified by both Gautié (1999) and Nicaise (1999) as one of the problems commonly associated with these schemes. Lock-in can bring with it stigmatisation and even loss of human capital for participants, problems that can, potentially, be diminished if participation is understood to be temporary and training of some kind is involved. 

If, as commonly happens, the programmes are targeted towards those hardest to assist then, Gautié notes, on-the-job training is likely to be more effective than classroom training. He observes (1999:409) that this means that: 

· the job in question should be clearly defined
· participants should have a mentor to monitor their progress and support them in their long term employment goals
· the skills gained should be officially recognised in the standard qualifications system. 

These echo some of the characteristics of effective training programmes discussed in Section 6 and, indeed, much of the discussion in that section could be applied to direct job creation schemes where they incorporate a training component.

One such programme is the Jobskills programme in Australia. It involved disadvantaged young people in community sector clerical, child-care and outdoor placements and included both on- and off-the-job training. The conclusions of an evaluation in the 1990s (MacDonald 1995) were generally positive
 while recommendations for future improvement echoed many of the features of successful programmes discussed in other sections of this paper. These included:

· open and frequent communication between employers, trainers, brokers and participants including orientation sessions for employers in order to assist their understanding of the programme, and early (and reasonably formalised) identification by all involved of both on- and off-the-job training plans
· recognition of the importance of training that is nationally accredited
· post programme follow-up and assistance for participants (job search advice, personal support)
· careful matching of jobseekers to jobs, with sufficient time given to brokers to set up the programme, contact possible employers and recruit suitable workers
· acknowledgement that participants are likely to be experiencing financial hardship and should be able to access income support quickly at the completion of the programme if necessary
· recognition that compulsion to participate is likely to be counterproductive to all involved.

8.2 Creating additionality (avoiding displacement) TC "8.2 Creating additionality (avoiding displacement)" \f C \l "2" 
Often these schemes tend to straddle the market/non-market divide, operating both on the edges of, and outside the market. One of the problems associated with this concerns the type of work that is generally provided: in order to satisfy additionality constraints (ie to avoid displacement of unsubsidised workers) the work offered is often not well connected to the labour market. This means that it may not be commercially viable and may disappear as soon as the subsidy has ended. 

This lack of connection to the regular labour market is identified by O’Connell and McGinnity (1997) as one likely reason for the discouraging outcomes of direct public sector job creation schemes in the 17 programmes that they studied (see Section 6.5 above). The employment and earnings results for participants in these schemes tended to mirror the poor results for those engaged in the general (as opposed to specific) training schemes (discussed above). That is, the direct employment schemes were considerably less successful in producing good results for their participants than were the specific skills training schemes or employment subsidy schemes in the private sector. It is noteworthy that these latter schemes are characterised by direct engagement with the labour market in ways that the general training schemes and direct job creation schemes are not, and while this may not be the only reason for their greater success it is likely to be a significant factor.

In the public and not-for-profit sector, where direct job creation schemes commonly operate, the jobs that provide the best opportunities for training are likely to be similar to jobs in the regular labour market which, again, may give rise to additionality problems. An unappealing alternative is to provide “make work” schemes but these tend to be demoralising for participants and are likely to be regarded by them as simply “time-serving”. As such they may even be destructive of human capital Bearing these problems in mind, Gautié (1999) argues that ideally it is necessary to create new activities that meet latent social demand that is not being satisfied by the market. In practice, however, these schemes tend not to deal very satisfactorily with the tension between unproductive labour on the one hand and the problems of additionality on the other. 

Genuine job creation that satisfies additionality criteria and provides work that is both useful and of high quality is likely to be rather expensive and administratively complex to organise, as Ellwood and Welty (1998) point out. For example, the New Services, Youth Jobs programme in France offers local authorities financial support in the form of 80% of the youth minimum wage for five years for each job created, as well as assistance for start-up costs and monitoring. Jobs are full time, nearly half pay above the minimum wage and there is an expectation that training will be provided for participants who are almost all without qualifications. The programme was begun in 1997 and evaluations of the first five-year period (the initial batch of jobs) have yet to appear, but the ongoing financial commitment to the programme is clearly considerable as is the responsibility to ensure that the jobs created are of value to participants who might otherwise be locked into a lengthy period of poor work.

8.3 Who should be targeted? TC "8.3 Who should be targeted?" \f C \l "2" 
Because these schemes tend to be expensive if they are well run, the question of who should be targeted for them is important. The answer to this question clearly depends on the aims of the programme. The state may be the best employer of last resort for those who are very hard to employ and who may never get employment in the regular labour market. 

It may also be the case, however, that these schemes can be useful as demand-side instruments in a context of severe job shortage. Gautié puts the case for targeting relatively skilled young people in these situations arguing that the schemes may be beneficial in the most disadvantaged regions. He argues that “it is necessary to hold out the prospect of a job to the young people in these districts who have made the personal investment in training …  [To] relegate them to unemployment would be to send a negative message to other young people who would draw the conclusion that it was pointless to embark on training…” (1999:410).

8.4 Benefits of direct job creation TC "8.4 Benefits of direct job creation" \f C \l "2" 
Most commentators are generally pessimistic about the outcomes of direct job creation. As with many training evaluations, there is considerable comment about the “modest” and “disappointing” results of evaluations in terms of post-programme employment and earnings outcomes (eg see Fay 1996, HRDC 1997, Gautié 1999, Nicaise 1999). Ryan (2001) on the other hand, argues that it is important not to ignore the positive effects of the programmes on the wellbeing of their participants while they are actually participating in them.

He observes (citing Korpi 1997) that some Swedish programmes, while not improving post-programme employment or earnings, nevertheless have a beneficial effect on the personal wellbeing of the young unemployed in so far as they remove some of the personal distress caused by unemployment. This being so he suggests, with Lerman (1999), that “user friendly and society friendly public service activities” such as those provided by the Youth Service Corps and the Americorp in the United States and by some charities in the United Kingdom might be considered useful.

The Youth Service Corps has involved young people in a variety of programmes including working with children (tutoring and childcare), conservation work (planting trees, improving parks), restoring run-down buildings, and cleaning up after a hurricane. About two-thirds of the work took place in not-for-profit organisations, the remaining third, in the government sector. More than half the participants were economically disadvantaged and most had not graduated from high school. Lerman (2000) reports that the programme has had mixed results. Relative to the control group, participants were less likely to pursue educational qualifications such as diplomas and certificates from technical colleges but Corps members did work more hours and earn a little more per month than those in a control group – this was particularly the case for Black and Hispanic males for whom Corps membership was most successful relative to other participant groups. Arrest rates were reduced from 17% to 12%, and the programme also appears to have scored well in terms of participant satisfaction.   

Ryan’s argument against a preoccupation with post-programme outcomes and in favour of considering in-programme benefits may be particularly relevant in relation to severely disadvantaged youth being catered for in direct job creation schemes. As he observes (1999:448), for some disadvantaged youth the alternative to scheme involvement may be imprisonment – a heavily scarring and very expensive alternative. 

8.5 Concluding remarks TC "8.5 Concluding remarks" \f C \l "2" 
Direct job creation schemes tend to be used primarily to assist disadvantaged youth who would struggle otherwise to find regular employment. These schemes can provide a sheltered, rehabilitative environment that may be appropriate to the needs of some disadvantaged groups of young people. The literature is strongly supportive of a significant training component in these schemes in order to avoid the situation of participants becoming locked into this work with no prospect of moving on. 

While there is general agreement that these schemes should be targeted towards the most disadvantaged, there may also be a case for using direct job creation as a demand side instrument in regions of high youth unemployment in order to help young people to maintain levels of wellbeing, work skills, and so forth. This points to one further aspect of the schemes that is sometimes ignored in evaluations of post-programme outcomes, namely, that schemes that offer productive work that is seen as useful by participants (eg public good work) may have considerable in-programme benefits for them, preventing some of the “scarring” that may arise from early and frequent or prolonged spells of unemployment.

9.0 Employment subsidies in the private sector TC "9.0 Employment Subsidies in the Private Sector" \f C \l "1" 
Employment subsidy programmes in the private sector generally offer partial subsidies to employers to encourage the employment of particular target groups. These subsidies are generally temporary and may take the form of lump sum, flat rate or graduated payments. Evaluations of these programmes suggest mixed, but moderately positive, results in terms of their impact on post-programme employment and earnings.  Such schemes do not, however, appear to significantly increase the total number of jobs available, although they may redistribute employment in subsidised positions in favour of targeted groups.

9.1 Subsidies and training TC "9.1 Subsidies and training" \f C \l "2" 
O’Connell and McGinnity (1997) found the employment subsidy schemes that they studied to be significantly more successful than direct job creation in moving young people into post-scheme employment. Participants achieved higher placement rates into employment (in both the short and long term) than either non-participants or those in direct job creation schemes (or the general skills schemes that they studied). They also achieved better earnings than these others. O’Connell and McGinnity attribute the success of these programmes (like the specific skills training schemes in their study – discussed in Section 6.5) to their strong direct links into local labour markets.  

Like direct job creation schemes, however (see Section 8.1), unless these schemes have a developmental character (through the incorporation of some form of market relevant training) they may lock participants into the secondary labour market. If poorly designed they offer incentives to employers to create high-turnover, low skill positions that pay poorly, have little in the way of training and lack career ladders. Gautié (1999:400) argues strongly against wage subsidy schemes that are short term, low paid, and offer little or no training (or simply the promise of informal training) citing the SIVP in France as one example. Such schemes are, he says, “massively used by firms with a high proportion of low skilled labour and a high turnover rate.” They do not, he observes, have a positive impact on the employability of young people. 

Having been on these schemes, participants may then find it difficult to shift to unsubsidised positions that offer better prospects, particularly if the schemes have a stigmatising effect. Lerman (2000), for example, reports on two United States studies in which employers perceived the fact of an individual’s eligibility for a subsidy as a signal of poor quality.  

It is, therefore, important to consider using subsidies to encourage on-the-job training. The OECD review by Bowers et al. (1999:35) reports that the most successful of these programmes in terms of assisting individuals back into the labour market are those that alternate subsidised employment within a firm with training in a specialised educational institution. O’Connell and McGinnity (1997) likewise, cite a number of studies that comment on the importance of including training in these schemes. In the United Kingdom, Payne et al. (1996) found that post-programme employment prospects were better for those involved in a scheme providing private sector placement in combination with training (Employment Training) than for those in the not-for-profit sector Employment Action scheme where the main emphasis was on placement rather than training. In the Netherlands, de Koning (1993) found that market-relevant training in a wage subsidy scheme improved the likelihood of subsequent employment for participants, while a Canadian study by Park et al. (1993) found that this combination improved earnings although it did not significantly improve the chances of getting a job. Ryan (2001) cites a range of French studies that indicate that  employment benefits (but not necessarily improved earnings) accrue to young people placed with private sector employers but not to those on public sector placements, and to those in training intensive schemes but not to those on schemes with little training content. 

Offering training is not without a range of difficulties, however. Both Woodfield et al. (2000) and Hasluck (2000) report that the required training element of the Employment Option of the UK’s New Deal for Young People has presented some persistent problems. The Employment Option includes training for a recognised qualification and has been generally well regarded by participants: one reason for this is that placement has combined training and gaining qualifications with “a normal job” (Woodfield et al. 2000).  But Hasluck reports that the training element has been widely regarded by employers as a problem. They have cited a number of reasons for this including lack of staff resources, constraints on the type of training that must be offered (ie training for an NVQ) and an insufficient length of subsidy (six months) for completion of this type of qualification.  These difficulties suggest that careful design of the training requirements of programmes is important.

9.2 Creating permanent jobs (avoiding deadweight and displacement) TC "9.2 Creating permanent jobs (avoiding deadweight and displacement)" \f C \l "2" 
This appears to be particularly difficult to do. The OECD (1993, see also Fay 1996, Bowers et al. 1999) reports that these schemes are likely to incur deadweight costs of 50% or more – in other words more than half of the positions would have been filled without the subsidy being in place. High levels of displacement (of non-subsidised workers) are also a concern with these schemes so that overall, the net employment gain is often fairly low.  

Skedinger (1995) found particularly discouraging results when looking at job creation programmes in the context of youth employment in Sweden over the period 1971-1991 (see also Pehkonen 1997). He found complete displacement, that is to say, an increase in job creation placements led to a direct (and equal) reduction in youth employment in non-subsidised work. If this is generally the case then youth employment overall may be harmed by these programmes even while some individual participants receive assistance.

To draw the most from these schemes, and to encourage outcomes that inhibit deadweight and displacement, programme design is important. In particular, this means that careful controls over the targeting of participants and of the firms involved is required (Fay 1996).
· These schemes are often used to encourage a return to the labour market for the long-term unemployed. Displacement and substitution effects may not be regarded as problematic in this case if the aim is to shuffle the job queue so that groups such as this are assisted. As Fay points out, for reasons of both equity and efficiency, reducing the numbers of long-term unemployed may be an important policy consideration and these schemes may be instrumental in achieving this.
· Grubb (1994) observes that careful direction of subsidies can be used to reduce displacement if the occupations involved are those in which there is excess demand; the firms involved are those in which competition is relatively weak; the industries are those in which there are a large number of firms and the sectors involved have expanding demand for output.
· Care must be taken that firms do not use these schemes as a way of permanently subsidising their wages bill. The aim is that subsidies should create permanent jobs but not that these jobs be permanently subsidised. In particular, care must be taken that firms do not lay off workers when their eligibility for a subsidy ends so that a newly subsidised worker can be taken on. This means that the monitoring of employer behaviour is an important aspect of the success of these schemes. As with many other labour market programmes discussed in this report, this requires the involvement of key actors, particularly employers, trade unions and the public employment service. Gautié (1999:408) argues that unions in particular can play a important role by (i) ensuring that schemes do not become source of cheap labour, as has happened in France (SIVP), the United Kingdom (Youth Training Scheme) and Sweden (Youth Practice) (ii) monitoring training to ensure that it is effective and leads to formal recognition of skill acquisition, (iii) ensuring that firms do not simply replace adult workers with youth workers.
· Finally, the financial recompense to both employers and participants should be reasonable in order to encourage them to take part and to take seriously the possibilities that such schemes can offer (Gautié 1999:408).

9.3 Benefits for non-participants TC "9.3 Benefits for non-participants" \f C \l "2" 
While the disadvantages of these schemes for non-participants are well known (displacement, stigmatisation of targeted groups), it is worth noting that one of the (perhaps) unintended consequences of a well designed scheme may be a change in employer hiring practices in favour of groups formerly regarded as unsuitable. Both Nicaise (1999:352) and Gautié (1999:401) observe that temporary wage subsidies allow employers to try out or screen candidates from disadvantaged groups whom they might otherwise never consider for appointment.  If participants are able to prove themselves employable then employer preconceptions about these groups may be changed to the advantage of others in these groups (the converse of stigmatisation). 

Gautié (1999:401) cites a French survey by Gélot et al. (1993) that found that after taking on young people in a wage subsidy scheme employers were more likely to consider hiring them in the future. The study also found that employers reassessed the actual skills required for particular jobs and so were likely to make these jobs available to individuals whom they would otherwise have considered as inadequately skilled.

9.4 Concluding remarks TC "9.4 Concluding remarks" \f C \l "2" 
The review of youth employment schemes in Canada by Human Resources Development Canada (1997:11) concludes that “What has become clear over time is that just any job does not work. Meaningful employment in growth areas is needed.” This is what wage subsidy schemes in the private sector (as opposed to direct job creation in the public sector) are generally intended to provide. At their best, their direct links to regular employment offer young people access not only to genuine work, but also to networks of workers and employers through whom they may be able to successfully navigate their way in the labour market in the future.  In other words, the schemes may offer young people a good opportunity to become well integrated into the labour market. 

There are, however, two significant dangers associated with these schemes that good programme design should attempt to avoid. One is the possibility that employers will use the schemes as a source of cheap labour with the result that young people get locked into the secondary labour market.  The second is that non-participants will be displaced by subsidised workers, contributing to churning in the youth labour market. 

The first of these problems can be addressed by making training a significant requirement of any subsidy and by monitoring employer practices carefully in relation to both hiring and training. The second is harder to address: it may be that some degree of churning is acceptable for the purposes of equity, but there may also be ways of reducing displacement if the jobs that are subsidised are carefully chosen.

10.0 Employment assistance for the youth of indigenous and ethnic minority populations TC "10.0 Employment Assistance for the Youth of Indigenous and Ethnic Minority Populations" \f C \l "1" 
The very high levels of youth unemployment among Maori and Pacific peoples in New Zealand suggests that the creation of well-designed programmes of employment assistance for these groups is important.  Many of the issues already discussed in this review will of course be relevant to the design of appropriate programmes for indigenous and ethnic minority youth; however, there are other issues that should also be highlighted in relation to these groups. While there is not a great deal of literature that focuses on programmes specifically for them, the literature review The School to Work Transition of Indigenous Australians (Long, Frigo and Batten, n.d.) does provide some useful ideas, some of which are considered in brief below
 (see in particular, Coles 1993, McIntyre et al. 1996, Teasdale and Teasdale 1996, Golding et al. 1997, DEETYA 1998). There has also been some interest by researchers in the involvement of ethnic minority groups in Britain’s New Deal for Young People (Fieldhouse et al. 2000, 2002, and Kalra et al. 2001).

10.1 Participation in labour market programmes TC "10.1 Participation in Labour Market Programmes" \f C \l "2" 
Ogbonna and Noon (1999) cite evidence from employment programmes in the United Kingdom that suggests that members of ethnic minority populations who participate in these programmes have not achieved levels of post-programme success comparable to those of their white counterparts. Problems have also been reported within the current New Deal programme. Hasluck (2000) reports that young people from ethnic minority groups have been submitted for job vacancies in the Subsidised Employment option at the same rate as other participants but have been less likely than others to enter this option. As well, research by Kalra et al. (2001) indicates that ethnic minority young people are inclined to avoid participating in the New Deal because: (i) they are disillusioned with the segmented nature of the labour market and this translates into disillusionment with the programme – those interviewed had few expectations that it could be at all helpful for them, and (ii) many of them, particularly young women, had significant personal reasons (particularly to do with family obligations) for not being able, at various times, to enter the labour market. This group did not have confidence that a case manager would understand their situation. 

Reasons for this comparative lack of success are not clear from these studies. Possible problems may include self-selection out of schemes by the participants themselves, “creaming” behaviour on the part of programme providers, and employer hiring behaviour.  These factors may not be unrelated.

Some of these issues can be addressed by means of careful attention to the design of particular programmes so that, for example, the structure for allocating funding to providers is such that there is no incentive for them to mirror the segmentation found in the labour market by “creaming” from the potential participant group those likely to be most readily hired by employers. Poorly designed incentive structures may also prevent providers from challenging employer hiring behaviour in relation to ethnic minority groups (see also Boddy 1998). 

Ogbonna and Noon argue that, to address these problems, programmes design and administration could include:

· requiring programme providers to institute compulsory equal opportunities and race awareness training for staff
· requiring providers to monitor participation rates by ethnic minority groups, to register this with the public employment service, and to take positive action where a group is consistently under-represented
· adopting local targets, timetables for participation rates and outcomes for different groups and structuring penalties and incentives in relation to this into funding schemes.

Boddy (1998) goes beyond this to argue in favour of affirmative action as a way of encouraging successful participation by young people from ethnic minority groups. He cites the example of a successful British programme at the Centre for Employment and Enterprise Development (CEED). Its aims include improving the skills of target groups as well their access to employment and career development; providing advocacy and other support for these groups; and encouraging the development of local ethnic minority owned business enterprises. This programme has had considerable success in helping young people find employment: significantly, Asian and Black participants were both more likely than others to have been unemployed for 24 months or more before participating in the programme, and also more likely to secure employment following completion of the programme. CEED has also been successful in achieving value for money in terms of the resources needed to achieve the outcomes sought.

10.2 A “whole of community” approach TC "10.2 A ‘whole of community’ approach" \f C \l "2" 
One of the reasons the programme CEED, discussed above, has been successful has been its high standing in the Black community in Bristol where the programme operates (Boddy 1998). The literature review by Long et al. (n.d.) on transitions for indigenous Australians makes the point strongly that involvement by indigenous communities is crucial for the success of programmes targeted at their young people. The literature argues for the benefits of a “whole of community” approach in which indigenous communities:

· are involved in macro concerns such as regional development and job creation in their communities
· take ownership and control of the direction of the programmes that train their young people
· are able to make use of their existing support structures to nurture these programmes
· have the support of committed advocates both within and beyond their communities. 

The review notes that programmes have failed when they have been generated by those outside the community and/or when consultation processes have been cursory or tokenistic.

10.3 Programme structure and content TC "10.3 Programme structure and content" \f C \l "2" 
Long et al. (n.d.) observe that embedding a programme within the indigenous culture is important. This includes a recognition of indigenous culture and values in course planning and implementation, incorporating indigenous knowledge and learning in course content, and a recognition of prior cultural learning as an asset. It also includes involvement of indigenous staff at all levels and the need for staff training in cross cultural awareness. One New Zealand evaluation of the Maori Youth Project supports this: participants reported that they liked the fact that courses were run by Maori providers and also that all participants were Maori. Because of this they felt more able to participate and to relate to their tutors than they would have had this not been the case (NZES 1997:13).  

Flexibility of course structure and delivery is also regarded as important. Because many young people from indigenous and cultural minority populations have had negative experiences in compulsory education it may be important to embed training in work experience so that the primary focus of a programme is with economic and/or social activity that incorporates educational provision rather than the reverse. For the same reasons, it is important that training not be based on a deficit approach to learning, but rather pays attention to creating a supportive environment.

Support services within programmes (discussed in Section 6.4) will be most useful if they emerge from local communities and are, therefore, aware of the particular needs of the young people involved (cf. Grubb’s 1999 discussion of the CET programme – see Section 6.5 above; also Fieldhouse et al. 2000, 2002, and Kalra et al. 2001 on ethnic minority youth in Britain’s New Deal for Young People).

10.4 Concluding Remarks TC "10.4 Concluding Remarks" \f C \l "2" 
High levels of unemployment among the young people of indigenous and ethnic minority populations have led to a growing recognition that labour market programmes must be sensitive to the adverse labour market experiences of these groups and to the need for involvement by their own communities if programmes are to be effective. It is clear that support and ownership of programmes by the relevant communities is essential for their success – this may span a number areas including programme design, staffing, provision of support services and advocacy/mentoring. 

It is also clear that programme providers must be alert to the problems of ethnic segregation in the labour market and work to counteract this, first, by ensuring that programme provision itself actively encourages participation by young people from these groups, and secondly, by encouraging employers to reconsider their hiring behaviour in cases where they have not traditionally employed indigenous and ethnic minority workers. 
11.0 Conclusion TC "11.0 Conclusion" \f C \l "1" 
The evaluation literature on labour market policy is somewhat equivocal in its assessment of the effectiveness of labour market programmes (generally judged in terms of improving participants’ employment prospects and increasing their earning power). As Fay (1996:7) observes, “the one common thread among the [evaluation] studies is the variability of their results, making it difficult to draw robust generalisations about the likely impact of particular programmes”. Most commentators have also observed another common thread, namely, the modest and often disappointing nature of evaluation results. In relation to programmes directed specifically at young people the literature is less equivocal than pessimistic:

“…youths are the most difficult group to help. There are very few evaluated programmes in any area that appear to have been successful in increasing youth earnings/employment” (Fay 1996:28).

Ryan (1999) however, argues that this is an overly pessimistic assessment that concentrates too much on evaluations of “mainstream” programmes while ignoring the fact that a variety of programmes that have been more intensive (and expensive) than the mainstream have shown some success.

One of the problems with learning from evaluations is that programmes do not travel well. Simply transplanting a successful programme from one labour market to another is unlikely to yield similar results in the new area.  There are, however, a number of general principles of effective programme design that emerge from the evaluation literature. 

For programmes directed at helping young people, best practice involves a combination of forms of assistance including elements of job search, case management, training, placement in work and so forth. How these are combined depends on a careful assessment of the individual needs, capacities and aspirations of the young person in question. The principle of development rather than simply quick exit to the labour market is important in how these are put together. Within these forms of assistance the literature points to the following elements as important:

· Training: a key characteristic of development, training may need to be intensive and long term. It should certainly be pedagogically informed: this means being creative in encouraging young people to become interested in learning, and it may mean integrating learning with other forms of assistance such as work placement. In keeping with the developmental principle it is also important that training be linked to official and well recognised educational pathways.
· Links to the local labour market: these include networking in job search; training in skills that are in demand locally; work placement and subsidies in genuine jobs. There is clear evidence that without such links, programmes are unlikely to succeed. This means that it is essential for programme designers and providers, case managers and mentors to become thoroughly conversant with local labour market conditions and to use this knowledge effectively in the provision of assistance.
· Case management, support and mentoring: provision of this form of assistance on an individualised basis is another important aspect of best practice. Again, this is in keeping with the developmental principle noted above and should recognise that quick exit to the labour market is only one option and may not be the most appropriate for those who would benefit from additional counselling, education or training. Assistance should be designed with the individual needs of each job seeker in mind so that the process of case management allows both staff and job seekers to work through a plan that is well suited towards long term employment goals.
· “Ownership” of programmes by those involved:  programmes benefit from the building and maintenance of high quality relationships between providers, local communities and local employer and worker organisations. Processes of consultation and communication are complex and need to be carefully worked out, but without these, programmes falter from lack of support, mistaken expectations and lack of relevance for the different groups involved. 

In all of these cases, the quality of input from programme designers and providers is crucial, as is a preparedness to invest in making programmes effective.  

In many ways, labour market programmes are a last resort. Ideally, young people would successfully complete their secondary education and be assisted by well managed transition infrastructures to move into the labour market.  But where young people do not successfully complete their schooling, and where strong institutional transition structures are not available, labour market programmes may be useful policy instruments provided they attend to the principles outlined above.

Creating effective labour market policy for young people is, finally, a matter of recognising the limitations of what can and cannot be achieved through supply side policies that target a group whose employment is particularly sensitive to cyclical fluctuations in the economy (OECD 1996) and who may have experienced disadvantage that is deep-seated and of long standing. This means being attentive to the geographies of labour demand and perceptive in terms of understanding how various policies might play out in particular localities depending on unemployment rates, the industrial and occupational configuration of the local labour market, the school-work transition infrastructure and the institutional organisation associated with the public employment service and employment service providers. With these caveats in mind, there is nevertheless enough in the evaluation literature to indicate that some success is possible, albeit through the careful piecing together of a wide variety of policy instruments rather than through a single approach. 
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� Where this is not the case, this will be indicated.


� It is possible, however, that in the context of a buoyant labour market the lock-in effects of long duration programmes may be enhanced (see Section 8.1).


� For the debate (as yet unresolved) about the extent to which unemployment itself may cause further unemployment (known as the “scarring hypothesis”) see Franz et al. 1997; Gardecki and Neumark 1998; and Werquin et al. 1997. 


� The NDYP is aimed at those aged 18-24 years who have been in receipt of an unemployment benefit for six months or more. Participants entering the first stage of the programme, known as the Gateway, work with an NDPA to find unsubsidised work. After four months, those who have not done so move onto one of four Options (six months in subsidised employment, working in the voluntary sector or on an Environment Task Force, or up to twelve months in full time education or training). The final stage, Follow Through, involves more job search and the possibility of return to an option. The process is case managed throughout, the NDPA remaining in touch with his or her clients during each stage. 


� The Promising and Effective Practices Network (http://www.nyec.org/pepnet/) PEPNet works to “identify and promote criteria of effective practice and youth employment/development”. Over the last four years it has made 51 awards to youth programmes that are deemed to be effective in assisting youth employment and development. Note that these have not been assessed using the more rigorous evaluation techniques common for other evaluations discussed in this paper but rather through investigation by a panel of peers chosen by PEPNet.


� The review covers France, Germany, Japan, the Netherlands, Sweden, the United Kingdom and the United States.


� Some schools in the United States are developing approaches that involve the entire school, not simply final year courses. These initiatives include career academies, single-theme high schools, and “career clusters” within schools. Discussion of these is beyond the scope of this paper, but they are reviewed in Stern (1999).


� Ryan’s (2001:69) comment on this: “Evaluations of US programs suggest that, except possibly the Job Corps, they have failed.”  Even so, Ryan registers a query over the robustness of the favourable evaluation of the Job Corps and notes that a more conclusive evaluation is currently underway.  


�  The study controlled for selection bias on the different types of programme.


� This was a primarily qualitative rather than experimental evaluation.


� This review is available at: www.dest.gov.au/schools/indigenous/publications/schooltowork/06_lit_review.pdf
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