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Editorial

Unemployment: the magnitude
of the problem

By becoming accustomed to living with a
problem, one may finally come to think of it
simply as a banality. Understanding unem-
ployment as an inevitable phenomenon to
which one must become accustomed implies
above all that no effort is made at cultural
and political level to tackle the unemploy-
ment problem with that degree of intensity
which would be necessary in order to over-
come it.

As of January 1982 there were 10-5 million
persons out of work in Europe of the Ten.
This is a most serious situation when one
calls to mind the arsenal of instruments

being put to work by the national govern-
ments of the European Community in an
effort to combat unemployment. The crisis
which as early as 1974 hit the European
economies and put development strategies
into question prompted the pursuit of pol-
icies aimed at increasing productivity and
implying encouragement to invest as much
available capital as possible. Discussion
then arose concerning structural problems
which could influence the balance between
capital costs and labour costs and the
equilibrium between investments for pro-
ductivity and investments aimed at develop-
ing production capacities. At the same time
statistics revealed that job demand was
increasing overproportionately vis-a-vis the

With the change in graphic design and edi-
torial presentation the VOCATIONAL TRAIN-
ING BULLETIN has been given a new look.
The publication now has three sections: fea-
ture articles, an ‘information dossier’ cover-
ing a specific subject and a column ‘Europe’
describing the activities of international
organizations and Community bodies in the
field of vocational training.

The change was not dictated by a ‘drive for
innovation’, which could well be detrimental
for a periodical owing to the possible loss of
identity, but rather the evolution of the
content and style provided the motive force
for a new graphic presentation.

It is a Community publication not only in
respect of the area of observation it covers but
more especially in its role as a promotor and
disseminator of information provided by
Community bodies based on the conclusions
drawn from their technical and scientific
work.

Two factors determine whether the desired
objectives can be achieved in practice: the size
of the field of observation and the diversity of
the readership.

The first necessarily encompasses all aspects
of vocational training in the Community,

whereby the greater the area covered, the

more difficult an in-depth analysis becomes.
The publication is addressed to decision-ma-
kers, those who develop and supply technical
and scientific decision-making aids and final-
ly those required to implement these deci-
sions. There is, therefore, a need to employ a
language common to these different
groups.

The difficulties and costs resulting from the
commitment to publish the journal in all
Community languages (a Greek edition will
be introduced in the near future) are an
additional factor determining the number of
issues published each year. These various
limitations in no way detract from the con-
viction that this CEDEFOP Bulletin has a
valuable contribution to make to the develop-
ment of vocational training. With this first
issue of 1982 we should like to thank all
readers for the help and encouragement they
have given us in our efforts to improve the
standard and circulation of this publica-
tion.

DUCCIO GUERRA
Editor

rate of demographic growth.* This increase
was due in equal measure to

B a steady increase in the number of
women seeking employment,

B a significant increase in the number of
young job-seekers,

B refusal on the part of older workers to
accept the fact that the reaching of a certain
age signified total and immediate with-
drawal from the working world.

The seventies: what role
was assigned to vocational
training?

It is obvious that ever since 1974 vocational
training has been utilized as an instrument
serving to combat unemployment. Perhaps
the reason was that there seemed to be a
direct relationship between a low level of
qualification and an unemployment situa-
tion, and it was therefore felt that by
eliminating the assumed cause of unem-
ployment, one could arrive at the desired
result, that of higher employment.

In awareness that there was no homogeneity
in the structure of job demand and unem-
ployment, high-risk groups such as young
people, women, and migrant workers soon
came to be categorized.

Increase in job demand on the part of young
people and women in excess of that explain-
able by demographic growth, together with
an overproportional increase in the rate of
unemployment in these categories, led to
the implementation of policies aimed at:
B increasing employment opportunities
for these categories,

B providing for opportunities of contact
between school life and working life in
order to facilitate transition from school to
work,

* OECD, employment statistics. Paris 1978.




B redistributing employment opportuni-
ties,

B assisting migrant workers confronted
with problems stemming from reconversion
measures and other changes linked to the
rapid dissemination of technological inno-
vations.

It is an undisputable fact that vocational
training has begun to have impact on several
of these targets, thus discharging in part the
important function of bringing employ-
ment opportunities back into equilibrium.
It has not yet, however, succeeded in fulfill-
ing the optimistic expectations of those who
thought of it as a motor capable of pulling
out the labour market mired down under
the weight of a most difficult economic
situation.

Is vocational training a useful
instrument in the effort to
combat unemployment?

Macroeconomic analysis does not leave
room for an affirmative answer. For if after
1974 the task assigned to vocational training
was to create jobs or at least stimulate
employment, the results of the past seven
years are meagre indeed. It appears that
although vocational training is a significant

social variable, it is ineffective as an econ-
omic variable, at least in the short term. The
very- clear analysis undertaken by Sergio
Bruno in his article seems to bear this
assumption out. With regard to possible
choices at the level of economic policy,
training, in the sense of a variable, has in the
last analysis been called upon to play only a
marginal support role. This could lead to
the conclusion that training has no func-
tions at all if the economy does not call upon
it to exercise them. It is, however, difficult
to accept this conclusion. As a matter of
fact, if the instrument of vocational training
is integrated into overall economic and
social development strategy, it makes possi-
ble the simultaneous tackling of problems at
various levels. Here the double role of
vocational training in the qualitative syn-
chronization of job supply and job demand
should be stressed. By means of vocational
training,  firstly, the shortage of qualified
workers which may run parallel to a signif-
icant rate of unemployment can be to a
considerable extent eliminated. Secondly,
the availability of a substantial percentage
of qualified workers in the labour force
frees production units to change over to one
of several systems of work organization
which lead away from the segregative Tay-
lorian model, according to which the task of
work planning and work preparation is
confined to a small highly qualified staff

whereas the execution of work is undertak-
en by non-qualified workers who are not
expected to show initiative or discharge
complicated tasks.

Vocational training has furthermore the
task of eliminating manpower immobility,
thus allowing for or accelerating reconver-
sion processes which in the long run can
only have a beneficial effect at all work
levels.

It is likewise important to corsider the role
of vocational training in economic develop-
ment at regional and local micro-level. Here
one frequently meets up with pockets of
great economic vitality in which formal and
informal education and training systems,
including that of vocational training, inter-
act on one another in such a way as to speed
up the mechanisms serving to reactivate
economic growth. It would perhaps be very
worthwhile to undertake more thoroughgo-
ing analyses on the impact of training in
such situations.

Is vocational training an effective instru-
ment in the effort to combat unemploy-
ment? The question is not so naive as it
appears to be. An effort to deal with it is in
itself a contribution to reflections on a
problem which is by no means new and
which remains topical precisely because no
satisfactory solution has yet been found.




The stakes of vocational
training policy in efforts
to combat unemployment

‘For many decades now democ-
racy has been able to achieve
considerable progress by imple-
menting reform measures here

and there . . . But today it is the

entire system which must be
completely reformed.’

Pierre Mendés-France

The ideology of vocational training has
undergone practically no change from the
time it was first placed at the service of the
process of industrialization in Western
societies until the present. It understands
the purpose of training to be the provision
of manpower for tasks in workshops,
offices, and laboratories. Training there-
fore loses its reason for being if the econ-
omy does not create new jobs.

Although we have not yet actually arrived at
this point, training traditionally responding
to the needs of the economy is now dis-
oriented because it is no longer determined
in the short or longer term by the recruit-
ment of manpower by entrepreneurs. - It
exercises merely an auxiliary function
within the economy an can on its own
strength neither attract the continued atten-
tion of governments nor mobilize on a
long-term basis the important resources it
requires.

Not until the usefulness of vocational train-
ing on the employment scene becomes
recognized can it be anything more than just
a type of instruction within a diversified
education system,  catering also for
adults.*

The downward trend in the economy which
has been in evidence ever since the early

* Learn to Be. Report of the International Commission
on the Development of Education. UNESCO. Paris
1972.

Gabriel Ducray

seventies caught us short of ideas and
projects precisely at a time when the concept
of a vocational training policy enlarged to
fit European dimensions began to take
shape. How should one fill up the European
‘social space’, now that the legal and finan-
cial structures which from the start had
supported the progress of training for
young people and adults throughout the
sixties and on to 1974 were no longer being
themselves supported and activated by the
general flow of economic activity? Called
upon several times since 1975 to become
active in the fight against unemployment, in
particular youth unemployment, vocational
training proved itself incapable of increas-
ing employment opportunities. Not only
was it incapable of creating jobs and of
improving the labour market situation,
vocational training was furthermore guilty
of failing to align training provided to
qualifications required, with the result that
unemployment was heightened by recruit-
ment difficulties not only in the growth
industries.

This vocational training crisis is particularly
well described in the analyses presented at
the intergovernmental conference organ-
ized by the OECD in Paris in July of 1978 on
the subject of vocational training.

The scepticism which is now widespread has
nevertheless had little impact on the suppor-
tive structures set up during the period of
economic prosperity. The governments
have continued in general to provide finan-
cial support, and the desire to instil new life
into the institutions has led to a renewal of
the concept of ‘lifelong learning’, with
initial and continuing training enjoying the
status of national priorities. During the past
two years, however, the disparity between
political and institutional initiatives and the
worsening economic situation has become
even more accentuated. Although a voca-
tional training policy is still held high, it is
empty of all inspiration, down even to

GABRIEL DUCRAY
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In 1960 he set up the first service of the Ministry of
Labour for the study of employment and career guid-
ance in the regions of eastern France.

Called to the Ministry of National Education in 1974, he
established the central service of statistics and economic
cycle monitoring and served as its head until 1970,
chairing at the same time the Commission on National
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In 1970 he was commissioned by the French Government
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contractual level, and can no longer really
nurture hope.

Is it really necessary to resign one’s self to
this prudent role of vocational training as
the custodian of acquired rights, ineffective
as it is in spite of the high social costs
involved? Would the provision of adminis-
trative support suffice to render vocational
training more credible? An affirmative
answer might possibly find its own justifi-
cation; could one be certain that all efforts
to improve the relationships between train-
ing and employment had been exhausted?
This is not the case. On the contrary, the
technical and scientific aspects of vocation-
al training seem to be incapable of penetrat-
ing administrative practice and imbuing
public action with new strength which
would help us to surmount our present
difficulties.

Since the impact of vocational training on
employment has not been the subject of
systematic experimentation and exploita-
tion, it is not fair to condemn vocational
training to uselessness in the effort to
combat unemployment. Its function in a
modern, technically equipped economy has
another thrust. Out of the body of new ideas
gathered, strategies can be drawn up which




would enable training to contribute to the
fight against unemployment by placing
emphasis on areas of economic progress
which have not yet been explored. These are
the stakes of a more dynamic policy, with
success depending in the last analysis on
political conditions which are frequently
such that they impinge not only on our
methods of action but also, and indeed
more so, on the scale of values which
underlie our economic and social system.

B Scientific bases for an im-
provement of the employment
situation via vocational train-
ing*

The public function of vocational training is
frequently analysed by referring to labour
policies. This is logical since this function is
comprehensible only in the light of labour
madrket conditions, with the demand for
employment by the working population and
the supply of jobs by the enterprises consti-
tuting the two terms of reference. However,
these terms are not of equal priority: it is
generally assumed that adaptation to the
labour market takes precedence over man-
power mobility and flexibility. Work is
accomplished for production purposes, and
job-seekers have the obligation to offer
their services at the place of employ and
meet the recruitment requirements of the
employing firms. An open job expresses the
power of the entrepreneur to determine the
volume of work involved and the qualifica-
tions required in order to meet his produc-
tion target. This economic fact is nothing
more than the expression of market con-
straints which weigh at a certain time at a
certain place on a producer of commodities.
A free market economy requires of voca-
tional training that it provides young people
with technical skills needed for jobs in
industry, commerce, and the services.
Moreover, in a period of change character-
ized by transformation of the production
system and acceleration of the process of
obsolescence in the wake of technological
advance vocational training should also
contribute to the task of keeping older
workers on their jobs via continuing train-
ing or skills upgrading.

According to this analysis the function
discharged by vocational ‘training on the
labour market is that of a variable of
adjustment. It is of course necessary to

* L’évolution des systemes de travail dans I’économie
moderne. Actes des journées nationales d’études de la
Délégation a la recherche scientifique (DGRST) du
Centre d’études et de recherches sur les qualifications
(CEREQ) du Centre national de la recherche scientifique
(CNRS). Published by CNRS, Paris December 1980.

decide whether the State or the employers
should carry the costs of training.

It is evident that according to this concept
vocational training is not capable of com-
pletely modifying job content or of
influencing resultant development at job
level.

Although limited in this way with regard to
its impact range, vocational training had a
very important post-war role to play in
Europe in connection with the challenge of
rapid economic expansion and the technical
equipment of industry, its task being three-
fold. Firstly, the knowledge and know-how
required by industrial technologies were
disseminated rapidly throughout the coun-
try via civil engineering, mechanical engi-
neering, electrical engineering, and chemi-
cal engineering, for example. Having
decided to expand the public school system,
France achieved an increase of 300%
between 1950 and 1980 in the number of
pupils enrolled in technical classes of the
secondary schools. Secondly, the training
provided was such as to permit the even
distribution of manpower on the employ-
ment market, with qualifications recog-
nized by the employers ensuring the diver-
sification and hierarchical systemization of
occupational skills. Since growth phenom-
ena could be anticipated, vocational train-
ing could thirdly be tailored to qualitative
and quantitative demand and thus ensure a
better balance between job-seekers and
job-finders.* In extreme cases, such as the
example of Sweden, and that of encourage-
ment and assistance provided by interna-
tional bodies** training was able to absorb
and prepare for other jobs the temporary
and limited volume of excess manpower on
the labour market.

If vocational training is today in a state of
crisis, the reasons are precisely that it no
longer enjoys the support of a labour policy
and that unemployment has reached such
dimensions that cyclical interventions no
longer suffice. Can vocational training per-
haps be linked to something other than the
labour market? The results of research
studies undertaken in various countries dur-
ing the past ten years on this possibility give

‘good reason for hope in this regard.

The original approach taken in recent
research studies stems from the realization
that a job is no longer treated as an isolated
phenomenon within the working environ-
ment nor understood as a manpower supply
factor separated from and independent of

* Reports of the commissions on training and employ-
ment, Vth to VIIIth Plans (1965 —70), Commissariat
général au plan, Paris.

** Recommendations of the OECD and the European
Social Fund.

the manpower demand factor. The term
‘work system’* has been coined to describe
this innovative approach. It takes account
of the active person in his human, technical
and economic working environment. This
scientific approach offers hope of refinding
via the organization of economic and work-
ing life the true role of man in a world of
machines. Work is no longer disassociated
from the working environment. This func-
tional comprehension of work has brought
to the fore a number of dynamic processes
which appear to be capable of releasing job
development from the vicious circle within
which it has been locked by the slowdown in
economic growth and technical progress.

Firstly, job development has not been deter-
mined by one factor alone, that of technical
progress, but rather by a succession of
choices limited by various constraints.
Within the structurization of work, that is

. to say, within the social definition of work

involving complex factors there is room
open which could be occupied by a social
policy without in any way restricting the
competitiveness of the economy. Secondly,
we know now that job development is
subject to influences exerted by the compo-
sition and characteristics of available man-
power. Job development in which work
content is improved via improved diffusion
of technological innovations is possible
only if at the same time the vocational
qualifications of labour are modified, that
is to say, only if training and job develop-
ment are geared to the same objective. In
our technical society, in other words, and
quite in contrast to what might happen if
economic activity were to demand of a
worker only his work power, employment
and training are tightly linked together by
the development of vocational qualifica-
tions. Thirdly, we have realized that the
form which work organization takes is not
without influence on the economic output
of the firm. A system of work organized at
well-balanced, firm-wide technological
level can stimulate higher productivity
throughout the firm. This global productiv-
ity reflects in turn the firm’s dynamism and
its ability to adapt to change and is not to be
confused with higher productivity resulting
from an increased number of hours worked.
In qualitatively influencing work organiza-
tion in order to modify its composition and
balance, training can have a positive effect
on the competitiveness of the economy and
open up new employment possibilities.

* A ‘work system’ consists of a group of independent
work tasks geared to a production objective (project)
and carried out by holders of various types of jobs on
various types of machines and equipment who have
qualifications which are often substitutable one for the
other.




In other words, modification of the way in
which men and women function in the field
of production and services alters the social
and economic balance of employment in a
profound manner. It is, therefore, import-
ant to know how this structural transforma-
tion can be put to good use in the effort to
reduce unemployment.

B Training strategies aimed at
opening up new employment
possibilities

How can vocational training stimulate work
organization to evolve in the direction of a
better balanced employment situation? The
answer is to be found only within the
framework of a global vocational training
policy. This common effort, supported by
more or less decentralized measures as
required, should guarantee the coherence of
initiatives, guidelines, and financing machi-
nery because it calls for the involvement of a
plurality of actors at both public and private
level. The task at hand is to modify the
structural data of employment by interven-
ing at the level of the combination man-
power/work. A vocational training policy
aimed at combating unemployment is noth-
ing more than a coordinated system of
interventions at labour force level serving to
raise the level of employability on the one
hand and to improve the production climate
on the other hand and thus increase the
efficacy of work by virtue of the improved
utilization of available qualifications.

This strategy of qualification for employ-
ment does not take on a special form
according to whether it is being addressed
primarily to young people or to adults.

With regard to training measures intended
to help combat youth unemployment, the
International Labour Organization re-
ported excellently on the situation in our
country at the Third European Conference
held in Geneva in October of 1979.*

The conclusions, approved by government
members, employers, and workers, con-
form with the results of the Conference of
European Trade Unions, held on 12 and 13
October 1979. This youth policy, closely
linking general and technical subjects of
instruction and tightly combining informa-
tion and careers guidance, can be summar-
ized by saying that it modifies the skeleton
conditions of labour force renewal by hav-
ing bearing on the vocational qualities of
young people and on factors governing their
entry into working life. For this reason

* Report of the Commission on Young People and
Work, and resolutions of the General Assembly. ILO,
Geneva.

programmes for young people should have
four principal objectives. The first objective
is to guarantee training for all with the help
of general pedagogics plus special teaching
methods adapted to those persons or groups
who are most disadvantaged, the purpose
here being to help young persons without
qualifications to avoid the risk of unem-
ployment with which they are threatened.*
The second objective is to gradually raise
the level of vocational competence of young
people by enabling them to acquire a greater
mastery of modern techniques and relevant
new working methods. Involved in the field
of informatics, for example, is elementary
knowledge of computer language and
acquisition of skill in dialogue with the
machine. The third objective is to pass on to
young people the ability to innovate, to
adapt to technical innovations with which
the working environment is being re-
designed, and to successfully handle the
problem of changeover to undetermined
situations. In a working life which no longer
consists of simply accomplishing the same
work which the preceding generation
accomplished, the qualities of innovative
thought and autonomy of action are indis-
pensable. Fourthly, training should be a
mechanism serving integration into the
working world, a mechanism assuring
transition from the role of pupil at school to

* Gabriel Ducray: Bilan des perspectives offertes aux
Jeunes par la vie professionnelle. Report to the Govern-
ment, photocopied document. CEREQ Paris, 29 May
1975. ‘L’insertion professionnelle et sociale des jeunes.’
Report to the Prime Minister. Bertrand Schwartz. La
documentation frangaise, Paris, September 1981.

the role of full-time worker in a firm. The
excellent report* of the European Centre
for the Development of Vocational Train-
ing on effective types of combined training
and on-the-job experience** within the
education system and also within the rede-
signed apprenticeship system gives the lie to
the extremely tight boundaries separating
school life from working life, which no
academic or entrepreneurial dogmatism will
ever succeed in either hiding or justifying.

It has often been said that adult education is
in fact a prolongation of youth education;
the concept of continuing education stems
indeed from the need for continuity within a
global training policy. This liaison is even
more important in periods of high unem-
ployment when young people and adults
face strong competition for open jobs.
Confronted with young people who are
better trained than they are, adults should
not fail to make full use of all occupational
chances open to them, chances which can be
ensured in various ways. The first way is
acquisition of occupational mobility via
training. Technological progress cruelly
punishes the rigidity of the production
system by eliminating those enterprises
which fail to remain competitive. The pair

* J.-P. Jallade: Alternance training for young people —
guidelines for action. CEDEFOP 1981, 93 pp. (DA, DE,
EN, FR, IT, NL).

** ‘Training within a working world environment and
initial periods of on-the-job work experience constitute
an important part of the entire process of training . . .
training changes (in this field) should not lead to a
lowering of standards but should on the contrary serve to
raise them.’ Resolution of the Third European Confer-
ence. ILO, Geneva, October 1979.

VOLLAGER



man-machine is thus unstable, and the only
way to stability and an improved employ-
ment situation is to ensure career-long
mobility. * Training is the instrument of this
function of the social management of man-
power. If a worker is shifted, his machine
work is modified. Unless paralleled by
manpower training, technological innova-
tions lead to increased unemployment.
Indeed, the role of training in keeping
adults on the job is an essential one. It is,
therefore, worthwhile to give thought to the
way in which training for both young people
and adults can acquire a sounder founda-
tion.

Judging from Japanese and American
experience,** and also from the long tradi-
tion of collective bargaining negotiations in
the Federal Republic of Germany and in the
Netherlands, the trend is towards giving the
worker a greater share of participation in
deliberations of the firm concerning pro-
duction and management. In this sense the
French Government is at present studying
the possibility of ensuring that all French
citizens are better trained. Behind this aim is
the implication that training is broadened to
include not only a larger and moie varied
package of technical skills than that
acquired on the job but also economic and
social subjects, practice in reasoning and
expression, and cultural and civilization-re-
lated subjects or, briefly, to become auth-
entic continuing education. The new system
of labour which is searching to ensure better
usage of time for the enrichment of human
beings has need of a better educated labour
force. ***

It is evident that a modern vocational
training policy cannot evolve out of the
juxtaposition of pedagogic, legal, and
financial systems subject strictly to bureau-
cratic management. In the interest of a
process of change aimed at achieving proper
balance on the employment market, voca-
tional training calls for the design and
implementation of a national action pro-
gramme. Under such an arrangement voca-
tional training is capable of provoking new
situations; by the combination of its action
vis-a-vis manpower and work, it can act as
an employment balance regulator. It can
add a new dimension to traditional educa-

* Obtained either outside or inside the employing firm,
depending on the nature of the relationship between the
worker and the employer.

** In particular the ‘quality circles’, ‘Productivité et
qualité de vie au travail’, Dossier No 27. CEREQ. La
documentation frangaise. Paris, May 1981.

*** Since this article is limited in length, it is not
possible to deal with various programmes directed to
specific categories of gainfully employed persons. Can
one, however, speak of employment for women,
migrant workers, and the disabled without referring to
their training?

tional and labour policies, dynamically sti-
mulating them through actions at social
category, sectoral, and regional level.

For both national and interministerial rea-
sons, therefore, the utilization of vocational
training in the struggle to combat unem-
ployment is subject to the establishment of
favourable conditions at political level more
so than at technical level.

B Political conditions govern-
ing the effectiveness of training
programmes aimed at combating
unemployment

At what cost can vocational training
become an instrument serving to dynamize
and regulate the structural balance of the
employment market? Certainly it is neces-
sary to mobilize all the active forces of the
nation in an effort to bring the employment
situation back to normal. A simple free play
of interests is of no use. What is needed is a
political will capable of surmounting obsta-
cles already evident,* with governments
refraining from launching even more partial
reforms and thus watering down this politi-
cal will.

In other words, an ambitious project must
be designed which will mobilize efforts and
secure the participation of both public and
private partners in ensuring its carefully
programmed implementation. A multitude
of decentralized action programmes must
be taken in hand, all moving in the same
direction, thereby assigning to vocational
training a role as one of the elements of a
democratically conceived economic and
social development plan.

Such project design requires that vocational
training be understood as a technique of
joint intervention supported by instruments
of analysis and by specific, adequate action.
In this respect our policies have been quite
inadequate.* One must identify programme
target groups, orient the programmes prop-
erly, provide them with efficient tools,
evaluate them, and determine their proper
area of specialization via constantly ongo-
ing research. In nearly all cases future
development must be anticipated. Howev-
er, good diagnostics are of little use unless
there is an objective term of reference
common to all vocational training actors.
Following the observation of facts through
concerted action, decisions are prepared
and lines of actions are traced out. In the
economic sectors, in the regions, and in the

* ‘Current vocational training affairs — consequences
of the development of relations between training and
work’. International Labour Review. Volume 118, No 3.
ILO. Geneva, May-June 1979.

field of disadvantaged social categories
vocational training policy has need of good
documentation and ongoing indepth discus-
sions so that the facts can be brought to the
attention of partners, administrators,
teachers, employers, and workers.

In this scheme vocational training is by
definition a free choice construction of a
future which is not deterministically defin-
able. All actors should dedicate themselves
to this task deliberately and knowingly.
Vocational training cannot pretend to com-
bat unemployment if it is not supported by
social partner negotiations leading to a
common choice of action. With regard to
relevant decisions taken by public authori-
ties, experience has shown that they lead to
nothing useful unless they are supported by
the social partners. A strategy of qualifica-
tion within the vocational training effort is
necessarily multilateral in character.

This approach is all the more effective when
the impulse comes from below. Project
planning and implementation will then be
decentralized and stem from economic
branches, enterprises, and territorial auth-
orities, with participation on the part of
associations being considerable in some
instances. . If vocational training pro-
grammes are to be properly geared to the
realities of working life, there is a need for
clearly defined objectives, careful alloca-
tion of resources, and effective coordina-
tion, all of which is impossible to achieve
unless the unqualified good will of all
persons and institutions involved can be
counted on.

Finally, vocational training can be only one
of several instruments supporting an overall
policy aimed to combating unemployment.
It should by no means be disassociated from
the other instruments, in particular econ-
omic policy, technological policy and
demographic policy. It presupposes the
existence of an economic and social devel-
opment plan which reacts on all the deter-
minants of employment. Understood as the
expression of choice in favour of more
worthy employment, it participates in a
project of society in which work refinds its
proper place and reacquires its value in the
eyes of man.* If return to full employment
signifies a new social order, none of the
forces, be they country-internal or coun-
try-external, which have an impact on the
production system should be neglected. The
efficient utilization of vocational training in
the fight against unemployment obviously
presupposes first of all that none of the
multiple causes of unemployment be left
out of consideration.

* John Paul 1I: Encyclical Laborem exercens. Septem-
ber 1981.




Vocational

Is it an effective weapon

The problem of unemployment, first
among young people and now, ever-increas-
ingly, among adults, has almost always
been treated as a separate part of the crisis
that struck almost all industrialized coun-
tries in the second half of the seventies. For
this reason it has generally been isolated
from othermajor economic problems, such
as inflation, slackening development etc,
and was, at least initially, reduced to a
problem of mismatching between supply
and demand; only latterly, as a result of the
demand for professional training brought
about by the introduction of advanced
technology, particularly computerization,
has a link, albeit indirect, again been made
with the problems of accumulation of capi-
tal and its economic and organizational
repercussions. Never has the link actually
been extended to macroeconomic problems
in their entirety; Keynes politics of demand
being taken for granted and the fluctuation
of inflation and balance of foreign
exchange being considered independent and
autonomous. At the same time and as a
result of such an attitude, the phenomenon
of unemployment has been considered
above all in its qualitative aspects and
treated more as a social than economic
problem.

This has represented a new approach in the
history of economics and politics. The crises
of recession which struck advanced econ-
omies between the two world wars had in
fact placed unemployment and means of
combating it at the forefront of social and
economic debate. Such attention, however,
had always centred on quantitative factors
instead of focusing on the nature of the
unemployment or employment.

What was the reason behind the radical
change of attitude between the thirties and
today? The fact is that the labour force had
always been thought of as substantially
homogeneous, and therefore interchange-
able and transferable. At the same time

Sergio Bruno

training
against unemployment?

there was a substantial and often uncritical
faith in the market’s capacity to organize
production in the best way and to smoothly
and rapidly adapt to changes in the nature
of the demand and in technology.

But this attitude was mistaken, In many
countries, unemployment was the condition
which allowed profound restructuring,
which, at the same time, influenced how
and what to produce, with relevant effects
on levels and dynamics of production. The
perception of such factors and the ability to
translate them into practical politico-econ-
omic formulas has meant an important step
forward because of its implications. Unfor-
tunately it has also meant a step backwards:
the rediscovery of the nature of the labour
force and its existence as a ,social and
cultural entity, as opposed to an inert and
amorphous ‘production factor’ similar to
any other production input, has in fact
meant, at least for the moment, a disregard
-of the whole and an inability to appreciate
the inter-dependencies of the system and the
macroeconomic implications in general.

This perhaps explains why, from the middle
of the seventies, as Keynesian measures
gradually proved themselves more and
more useless at curbing high rates of infla-
tion and unemployment, the governments
of most industrialized nations relied more
and more heavily on a heterogeneous and
confused set of instruments, which they
pompously called ‘active manpower pol-
icies’. As we have already said, this meant
different measures, almost all of which had
been borrowed from preceding policies in
the social and industrial sphere (sectional
and particular experience, therefore) which
were linked by two certainly not common
denominators:

(1) having been structured on a qualitative
and organizational plan and thus not
reduceable to mere expenditure;
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(2) being practice without theory or, rather
practice not based on an organic, theoreti-
cal view.

This long introduction serves to explain the
climate of substantial uncertainty which
characterizes the appraisal of the effects of
such policies, especially those which rely on
a quantitative and qualitative widening of
vocational training; such uncertainty is in
many ways surprising when one considers
how long European governments in partic-
ular have been following this course; and an
uncertainty apparent in the fact that the
subject of this article is whether or not
vocational training is a valid weapon with
which to fight unemployment.

I would like to begin by pointing out an
error of judgment into which most coun-
tries seem to have fallen. It has been noted
that unemployment is not homogeneous;
from the middle of the seventies (and first of
all in Italy), it not only affected young
people in a more than proportional way but,
amongst them, it tended to discriminate
against those who appeared to be the least
qualified (even from this point of view Italy
seemed to be an exception, since unemploy-
ment seemed to involve those youngsters
who were more qualified). This was imme-
diately translated into a standard axiom as
simple as it was false: since the level of




employment has proved to be positively
correlated to the level of qualification, if we
increase the latter (by higher to professional
education) we will increase the former.

This reasoning does not hold water and
holds even less if one upholds the hypothesis
that — ceteris paribus — the demand for
labour by employers, or to use a more
common expression, the number of jobs
vacant, depends (positively) on the rate of
demand for goods and services and (nega-
tively) on productivity: a hypothesis which
is not only yet to be questioned but which
lies behind the macroeconomic policies of
various governments. So, for a given rate of
global demand and for a given productivity,
the number of jobs is given; against this we
have to place a larger number of young
people seeking work. The probabilities of
-getting a job for each one of them are not
“equally distributed, but the most qualified
have more chance than the others. If action
“is taken to further educate the less qualified,
it does no more than re-distribute these
-probabilities which may be of use in terms
of social equality but nothing else.

Of course, the above is valid only if one
assumes, for argument’s sake, that the
-average productivity of the group of people
employed does not improve as a result of
vocational training. In fact this hypothesis
can immediately be dismissed if one
assumes that:

_(1) a positive correlation between the indiv-
“idual’s qualification and his productivity
“(or his contribution to the productivity of
-the system) does exist; and

“(2) that the redistribution of job probabil-
ities does indeed enable at least some of the
‘young people affected by the training
schemes to find work. Well, still in condi-
‘tions of ceteris paribus, the increase in
average productivity ought to lead to a
decrease in the demand for employment,
because now a smaller number of more
productive workers is needed to produce the
same product as was previously assured by a
larger number of less productive workers.

In other words, reasoning like this we arrive
at the conclusion which may seem a paradox
to some, that vocational training aggravates
unemployment instead of alleviating it, as
such programmes are supposed to.

This surprise (which should only be such to
a non-economist) ought to disappear as
soon as we apply — by analogy — the
question to the oft-debated argument: does
technological development destroy or
create employment? Well, we can be rea-
sonably sure that there will never be an
unequivocal answer to this question. In fact
we have to admit that increased productiv-
ity is bound to have such penetrating effects

on the system that we will have to abandon
the hypothesis of ceteris paribus which, by
binding the level of global demand, and
thus of the product, led us to negative
conclusions as regards employment. The
question thus becomes: what effects of
increased productivity could be set in
motion in order to run the system so as to
have a final demand increase more than
proportional than the increased level of
productivity? Only in these conditions in
fact could employment increase.

Here we must acknowledge that the results
of economic analysis become vague and
inconclusive. Before considering the ques-
tion, however, an important point must be
made. It is more than likely that the imme-
diate effect of vocational training pro-
grammes on unemployment will be nil (un-
less, obviously, such programmes were to
remove certain bottlenecks in the availabil-
ity of key professional jobs which had
prevented the supply from being adequate
to the demand; something which could
certainly occur on a small scale but which
would be unlikely otherwise). Great caution
would then be needed to avoid leading the
general public to expect a great expansion in
employment as a result of vocational train-
ing programmes; this, not only to avoid
general social frustrations and relevant pol-
itical tension, but rather to avoid arousing a
long-term negative public attitude towards
vocational training programmes which, as I
will explain later, need to be organized
regardless of -their short-term effect on
employment.

But let us now return to ways in which the
system might adjust so as to connect — in
terms of consequence — increased produc-
tivity with increased demand for goods, and
thus employment. Economic literature has
indicated more than one way but always in
relation to the effects of technological
innovations. The ways suggested are all
related directly or indirectly to a positive
correlation between increased productivity
and the rate of accumulation of capital, and
thus growth; in other words, the increase in
demand necessary to compensate for the
negative tendencies of employment due to
the increase in productivity would be initial-
ly provided by an increase in investments;
then, following an increase in available

_income, also by one in consumer demand.

These theories, which were all fundamental-
ly laid down before Keynes, are no more

-relevant today; and not so much because
-they are based on hypotheses which are

inapplicable to the ‘laws’ of distribution of
wealth between classes and/or attitude of
employers, but more because they seek to
find mechanisms which ‘spontaneously’
increase the demand as if through market
factors alone, without taking any account
of public policies. It is clear that, after
Keynes, this is not the problem, since, in
principle, we do know how to manipulate
the demartd for goods. The problem today
is different, because, after a brief Keynesian
golden age, in which governments were
effectively able to manipulate the demand
towards expansion, economic systems seem
to have developed destabilizing and infla-
tionary feedbacks which have led govern-
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ments to use their manipulative capacity in
an ever more restrictive way.

The problem must then be reformulated.
The issue is no longer that of a causal
connection between increased productivity
and demand, but rather between increased
productivity on the one hand and inflation
and balance of foreign exchange on the
other, that is, between increased productiv-
ity and factors which constrain the manipu-
lation of the demand in the direction of
expansion,

The argument seems obvious as regards
external equilibrium: increased productiv-
ity should determine an increase in compe-
tition and therefore of exports. However,
this is a rather precarious mechanism in
that, if used by a country, it can only
function for any length of time if no
efficient countermeasures are taken by
other countries, either consisting in compe-
titive strategies aimed at increasing produc-
tivity, or in a further escalation of restrictive
measures on final demand and on interna-
tional circulation of goods. This method
thus risks becoming a zero-sum game or
WOrse.

The repercussions of increased productivity
on international competitivity are impor-
tant, but seem therefore to fall into the
category of purely defensive measures. So
we must move on to consider the relations
between inflation, productivity and capaci-
ty of internal demand to be manipulated
towards expansion. Here it is not so much
the lack of economic theories which is
worrying but more so its excess: expecta-
‘tions, decreasing returns and conflict are
seen by different economists as the basis on
which the direct correlation between infla-
tion and the activity rate of the system is
based. But these theories are too general
and too superficial to help us find a remedy.
So, in this respect, we have to leave the
problem open.

However, 1 believe that our attention
should be shifted elsewhere. Whatever are
the real (and not necessarily unique)
mechanisms which lead to inflation (and
this is an issue which I do not feel should be
neglected) it is obvious that they are bound
to be positively influenced by factors which
stimulate or render the transformation of
the productive processes more rapid or
smooth, and it is from this viewpoint that
one must reconsider the question of train-
ing. It is not just a matter of rediscovering
the necessity of making the supply of goods
flexible (which could, and tends to, be
pursued through disciplinary measures on
the labour market), but rather a more
careful consideration of the motives which
force companies to respond mainly and ever

more frequently to increasing demand by
increasing prices instead of quantities.

The first point to make is that the fact of
labour being a quasi-fixed input, in face of a
high degree of uncertainty on the steadiness
of the changes in the level and in the
composition of the demand for commodi-
ties, could imply convenient options on
response which are quite different from
those traditionally envisaged by econom-
ists. Firms may firstly not respond at all
(and it is clear that expectations on ever-
more restrictive government policies cannot
but reinforce tendencies in this direction).
Or, (disregarding the need for overtime and
outside contractors) firms may find it con-
venient to respond only as far as technolog-
ical transformation of the processes per-
mits; in fact, the pay-off period for invest-
ment is, by virtue of collusive habits, short,
while the burden of an equivalent variation
of employment is bound to be felt for a long
time if errors of judgment of size and

-variations of market openings are made. In

both cases there will be a likely tendency to
respond with an increase in prices, not only
as a result of scarcity, but also because of
the mere fact of firms conforming to this
same general attitude: i.e. the uncertainty
leads to a slackening in the traditional,

-actual and potential, mechanisms of com-

petitivity which constrain price rises, with
the consequence of stimulating ex ante, and

‘rewarding ex post, collusion aimed at a rise

in prices.

"The second point to make regards uncer-

tainty again, but in a different sense. The
hypothesis which is at the base of the
traditional analysis of educational and pro-
fessional requirements (for example of the
models of manpower forecasting) is both
static and deterministic: for each given
process of production, the economic system
would need a definite set of proportions of
different specific, professional figures. Real
world seems to work in a different way,
since major mechanisms pull in opposite
directions: all the professional and cultural
factors associated with a given production
process (or rather, group of processes)
condition and influence the perception of
possible ways of transforming the processes
themselves, the choice of methods and the
quickness and smoothness of consequent
adjustments. It derives from this that it
should be convenient to have an ‘excess’ of
human capital (as opposed to what might
appear necessary in the hypothetical context
of perfect certainty and knowledge, upon
which, unfortunately, most economic ana-
lysis seems to be based); and, consequently,
in excess also of what might seem opportune
on the basis of a superficial ex post evalu-
ation.

This leads on to a third and final consider-
ation. Just like the need for vocational
training, so the demand for goods and
services is not a known fact nor a homogen-
eous whole. Latent or potential demand
options, able to activate, or be activated by,
supplies which are elastic and associated
with decreasing costs exist alongside
demand options with high inflation poten-
tial. Supply and demand policies must
therefore be combined selectively and suit-
ably timed. This all means an increase in
vocational training and knowledge, not just
limited to the sphere of production in a
strict sense but rather extended to everyone
concerned with the system’s organization:
companies, trade unions, public adminis-
tration, and the scientific and cultural
world. And economists, in particular,
ought to be asked to make a braver attempt
to integrate their abstract analyses with a
specific and inductive knowledge of things
and their qualitative values.




The direction of training during
a period of high unemployment

R. Meredith Belbin

Institutions are designed for continuity.
The problem, however, is that they tend to
perpetuate a relatively short moment in time
when their foundations were laid down and
their ideals, traditions and ways of working
were cast. Institutions cannot change quick-
ly even when events seem to dictate that this
should be so, without some loss of stability,
or efficiency or purpose. Yet no institution
can afford to ignore for long a significant
shift in the fortunes or prospects of the
population for whom it caters. This is the

. problem presenting itself in the general field
of training and education by the sudden and
prolonged surge in unemployment among
‘young people in recent times.

On the whole education is affected less than
-training by the cold draught of the recession
-and may even have received a boost since
.many people, especially school-leavers, wel-

come an acceptable means of escape from
‘the harsh alternative of chasing jobs, or

engaging in economic activity, in an unfa-
-vourable period. The opportunity provided
for growth of education is counterbalanced

only by the squeeze in public funds that a

recession brings in its wake. During such a

period, it can be argued, education could

well expand into vocational areas for which
more money is likely to be available; but this
does not always happen. Vocational sub-
jects tend to respond to the vagaries of the
job market and so introduce a note of
uncertainty. Will the looked-for job be
there at the end of the course or not? If it is
security that is the prime consideration then
‘there is more of it to be found in further
education undirected towards particular
goals and where such questions do not arise
at least for the time being. A diet of proved
and constant course material can be
“assured, so providing a sort of psychologi-
-cal protective cover, albeit temporary, for
its beneficiaries. The inner core of educa-
tion remains intact, inviolable and unaf-
fected by the changing employment scene.

When it comes to training, the impact of a
recession strikes more deeply for reasons we
will see in a minute. Yet training is in the
privileged position of being one of the few
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activities to enjoy immunity from financial
cutback. This is due to the general recogni-
tion that some form of occupational train-
ing is essential if those with no immediate
job prospects are to be successfully
absorbed into the world of work. The real
problem a falling job market creates for
training is not one of shrinking funds but
one of uncertain direction. A depression
destabilizes training. It strikes at its heart.

One feature of the semi-full employment
scene is that training policy has adjusted
itself to what in a sense may be termed
regionalized recession. What happens to
that policy when general recession sets in? It
would seem that training for mainstream
skills continues in much the same way. The
change in the context of training is of some
considerable importance, yet not enough to
disturb the systems and procedures estab-
lished for mainstream training in the
skill-centres. For one thing it takes a great
deal of energy to'dismantle or to make any
radical adjustments to any system once it
has been set up. Secondly, the case for doing
so anyway is only marginal. During a
recession the demand for those who gradu-
ate from skill-centre courses is often sharp-
est in areas which are most prone to unem-
ployment. The decline in job opportunities
reduces the numbers who apply for training
places. But the case for continuing with
mainstream training policy rests on two
prime considerations; first, training ab-
sorbs a section of the labour force that
would face the stark alternative of unem-
ployment. The public cost of training has to
be set against the public cost of maintaining
those who would be otherwise unemployed
plus the costs of closing down already
established training facilities. The social
costs of taking away facilities from already
seriously depressed areas also cannot be
neglected. Training during a recession helps
to avert the damaging human consequences
that result from lay-offs. On the positive
side publicly-funded training during a reces-
sion helps to bring about eventual economic
upturn since it acts as a counterbalance to
the decline in training that associates itself
with the falling income of private compan-
ies. If this counterbalance were not there the
response to the recovery of markets would
be slow. Bottlenecks caused by the shortage
of skilled labour would in effect prolong the
recession.

Nevertheless the counter-cyclical use of

training entails certain risks. The timing of a
recovery is subject to considerable uncer-
tainty. There can be training for stock, just
as firms may manufacture for stock, but
there are limits to desirable stock size. If
recovery is delayed a flood of trained people
may damage the interests of experienced
workers who are already without jobs and
the enmity created may have long-term

‘effects. Stocks can deteriorate and so can

untried, recently acquired, human skills.

‘Inexperienced trainees may be less competi-
‘tive on the labour market than experienced

workers. There is above all the danger that
where training is producing an output that is
not seen as relevant to the times, the image
of publicly-funded training is itself harmed.
During the recession training must become
less cost-effective, at least in the short term,
than at other times and hence some decline

_in the scale of publicly-funded training may

be expected.

Let us now move from the subject of
recession to depression. This brings us back
to the question posed at the beginning.
Depressions in the labour market occur
when a scarcity of jobs is no longer consi-
dered a temporary phenomenon. This pre-
sents a different type of problem and must
have unfavourable implications for the con-
tinuance of training in the traditional main-
stream skills.

Unless changes are made we may retain
institutions that reflect the past and are not

-adapted to the future.

.Depressions of the labour market are of two
‘types, localized and general. With the form-
“er we may consider the case of a particular
-locality that suffers from a gross shortage of

jobs out of line with job positions in other
areas. How can training help employment
in a depressed locality? The pattern which
the Manpower Services Commission has
pioneered has been to concentrate on com-
bined work and training schemes, especially
those directed towards youth. Another

“important development has been the initia-

tion of work experience programmes which
have established for themselves an impres-
sive record of success in the placements

_achieved. These various approaches have

advantages over programmes based on the
more conventional skill-centre training
courses in that they do not presume the

10



existence or future existence of vacancies in
particular trades. YOP and work experience
programmes are adapted to take advantage
of any jobs that happen to be around or
which might be fostered in firms in the
locality.

Let us elaborate. By definition, industrial
‘training is a structured way of imparting
specific skills to people who need them to
secure employment. Unlike education,
training can never separate itself from the
state of the labour market. In Table 1,
which I have borrowed from a previous
paper, I have argued that there is an inti-
mate connection between the employment
scene, the case for training and the type of
training needed. When there is a brisk
demand for labour in the labour market,
training can be streamlined. Well-organized
courses are run by trainers who have direct
job experience of the occupational skills
they are imparting. This is broadly true in
over-full (A), full (B) and semi-full (C)
states of employment. However, between
the employment states of C and D an
element of discontinuity creeps in. It hap-
pens in this way. A well-established training
course has a momentum of its own; it is
usually furnished with first-rate equipment,
training materials and premises either pur-

pose-built or purpose-adapted: above all it
will have a staff whose background and
experience equip them to offer training in
mainstream skills such as bricklaying or
capstan operating/setting for which in the
past there has been a steady labour-market
demand. This investment in resource
creates a pressure to ensure that the course is
fully loaded with trainees, for otherwise the
trainers or instructors would be out of work
and perhaps even in need of retraining
themselves if they were to be settled in
alternative jobs. The effect of the pressure is
that well-established training courses often
oversupply a labour market producing a
glut of trained workers who kill demand for
some time to come. The feature of the
labour market in a recession is that it cannot
absorb a stream of labour with identical
skills. The jobs that are available, being
miscellaneous in nature, are much less
definable. This means that people cannot be
pointed towards known work and trained in
a methodical way to acquire skills likely to
offer immediate job proficiency on place-
ment.

A choice now has to be made. The system
can carry on as before on the grounds that
‘training’ equips a person generally for the
world of work; and equally that the specific

skills acquired may eventually be used, if
not forgotten, when the labour market
picks up. This approach is known as ‘train-
ing for stock’. The alternative is to disman-
tle the whole approach to training which is
based on the teaching of particular job
skills. In its place young people are devel-
oped for work and in work. Hitherto train-
ing implied a formalized and standardized
programme of instruction directed towards
some given occupational skill. Where there
was a brisk demand for labour a training
course built on these lines could fulfil the
expectation of those it trained. Once jobs
could not be assured, training had to take
on a new meaning so trainees had to be
developed to enable them to take advantage
of opportunities in the labour market. Some
have argued that this is not really training.
This may be right.

In Table 1, 1 have tried to present a simpli-
fied picture of what we have found in our
studies about how various states of employ-
ment impinge on training. With the deepen-
ing of a recession the developmental aspects
of the approach to young people out of
work tends to take precedence over the
training aspects even though the word train-
ing is sttl employed to describe what it is
they are receiving. Make-work schemes for
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example have very little training content:
-they are broadly temporary jobs devised to
serve the community and wholly dependent
on public funds. Young people are kept
occupied and developed in a social way but
they are not learning skills that will serve
them well in the labour market. Another
type of programme that has come to the
fore is based on a combination of work and
training and centred on training workshops
where the trainees are often employed on
some form of contract work. This has the
advantage of engaging the full interest and
attention of trainees and convincing them
that they are undertaking real work in an
environment in which real work opportuni-
ties are fast disappearing. In these pro-
grammes young people are learning but they
are not following a standard training curri-
“culum. The training workshop is in effect
-offering something very similar to WEEP
-but in a public training establishment rather
.than on an employer’s premises.

-In very depressed areas not only has the
-character of training changed but the target
“population too. The recognition that there
_are few jobs available has had the effect of
“channelling resources towards those people
who have some prospects of starting a
‘business. Increasingly the recipients of
training encompass those who stand a
chance of keeping themselves going as
‘own-account workers’ as well as those
who are endeavouring to set up more
sophisticated companies that can provide
employment for others besides themselves.
In effect there is a narrowing in the popu-

lation that training is designed to serve.
Unemployment is most likely to hit the
unskilled and the semi-skilled for whom
training offers a real means of improving
their chances in the labour market. Yet
analysis of records shows that fewer ‘blue
collar’ workers enter training. It is not that
conscious discrimination is operating
against them but rather that in a depressed
locality the labour market is already
over-supplied with operator-type skills.

In a word public training policy faces a very
special sort of dilemma during a depression.
On the one hand the social need for public-
ly-funded training is high (see Table I).
Training can serve to keep youth usefully
occupied and free from the corrupting
influence of unemployment. A trained and
occupied labour force can offset the domi-
no effect of area decline and retain an area’s
future potential for economic recovery.

On the other hand in times of depression the
return from the investment of public funds
in training falls (see Table 2). Conventional
training establishments have to be closed
due to their falling cost effectiveness or they
add further to the burden of a sagging
economy. If growth in employment is one
of the prime aims of public manpower
policy then this is likely to be achieved
during such a period not by training labour
as in a boom but by concentrating on those
who are likely to provide work for others.
New types of education and training pro-
grammes have to be developed and aimed at

Table 1

the job creators. Marketing personnel is
important here for fulfilling short-term
needs. For longer-term needs the growth of
employment depends more on a partnership
between entrepreneurial businessmen and
technical innovators. These are the people
who are capable of producing industries
with new products or services the demand
for which gives employment a sustainable
base.

Businessmen and technical innovators are
not of course trained. They are educated,
they develop, they grow, they are bred or
they arrive. If the right conditions prevail
they have a way of appearing as though
Aladdin’s lamp had been rubbed. The
source of their coming may be of no more
than passing interest since relatively few are
needed to set in motion employment-gener-
ating enterprises. The main issue for public
policy concerns the strategy of back-up,
how limited resources can best be employed
and whether or not these should be tempo-
rarily redirected so as to assist the employ-
ment-generating process.

"These issues of public policy to which this

article has sought to draw attention can be
faced with confidence if our institutions can
show sufficient flexibility to meet the chal-

“lenge. There are signs that this is already
“happening. Some training workshops* have

* An example of just such an operation comes from
Coventry’s Topshop, one of Britain’s largest and most
successful training workshops.

The relationship between the state of employment and the social need for publicly-funded training

The need for

State of employment

training resources

The case for training

Type of training needed

To prevent overheating of

To provide key skills

A Over-full employment Medium . . .
economy and wage inflation in short supply
To assist the process of ; 5 s

B Full employment Low . p Conversion training
rapid change

C Serml-ull smployment Mediiii To overcome mismatches in Tr.ammg for mainstream
the labour market skills
To prevent the run down Training for stock

D Recession Medium-low of human resources Assistance with work
To act as a spur to recovery Experience schemes

. . . To offset the domino Make-yv ork sehemes

E Localized depression Medium . Combined work/training

effect of area decline "
operations

The need to transfer people . -

F General depression High from economic dependency to Saphisticatad framing and

self-financing operations

development programmes

Reproduced from ‘Some policy options in reducing unemployment’, BACIE Journal. London, October 1981.
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embarked on major market-orientated
development projects. These projects are in
effect offering a form of vocational educa-
tion for the unemployed enrollees in the
programme while embarking on difficult
and labour-intensive development work.

The public subsidy of labour does not
threaten to unsettle the market through
unfair competition, for development takes
place prior to trading and is not therefore a
production cost. This means that young
people can engage in real worthwhile and

sophisticated projects that have a chance of
leading somewhere without creating polit-
ical and commercial embarrassment.

If we are to reach some general conclusions
about the issues raised in this article three
main points seem worth making.

Firstly the state of the labour market mater-
ially affects the capacity of institutions in
vocational education and training to
achieve their external goals and the expec-
tations both of their clients and of society
itself. Secondly, institutions will need to

Table 2

change rapidly both in terms of their staff,
their methods and their approach if the
relevance of what they have to offer is to
remain high under fluctuating employment
conditions. Thirdly, the rigid divisions
between general education, vocational edu-
cation, training and development should be
removed if institutions are to meet the more
general needs of the community they serve.
Those needs are changing fast. We should
heed them closely. For otherwise we may
end up pursuing goals that are socially
obsolete.

The changing spectrum of training for the growth of employment

State of The placement Manpower critical The relevance of
employment Sources of new L.
rom prospects of those folbs for employment training for
Table 1) completing training growth employment growth

Firms expanding to to

. -col :
A and B Good meet unsatisfied Ehue-collar High
workers
demand
. ifi ket Marketi .

C and D T Identified marke ar etlng and Medium

gaps commercial personnel

N d d
E and F Bode ew products an Entrepreneurs and Low

services

technical developers
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Unemployment and
the expansion of

education

In the light of high unemployment in the
Federal Republic of Germany — almost two
million as of January 1982, coupled with
financial problems in connection with the
national budget and pessimistic economic
prospects for the coming years, one of the
most urgent tasks challenging all levels of
political, scientific, and social life is that of
identifying the most suitable measures with
which to combat unemployment. Whereas,
however, measures such as job creation
programmes, cutting of wages and salaries,
promotion of technology, reduction in the
number of weekly working hours, and early
retirement are receiving much consider-
ation, the possibility of reducing unemploy-
ment and increasing economic growth by
expanding and where necessary redesigning
the education system has hardly been dis-

Manfred Tessaring

This article deals with this problem complex
from two points of view. From the point of
view of the individual, firstly, the question
as to whether or not qualified training can
reduce the risk of unemployment is exam-
ined; from the point of view of the econ-
omy, secondly, the question as to whether
or not an expanded education system can
improve the employment market and per-
haps even accelerate economic growth and
thus increase the number of workplaces is
‘taken under consideration.

Qualification-specific
unemployment
Workers who are poorly qualified are the

main victims of high and steadily rising
unemployment; however, the situation is

DR MANFRED TESSARING

Diplom-Volkswirt

qualified workers are also feeling the pinch
of unemployment. Ever since 1973 the
number of unemployed workers with an
academic degree has risen constantly. It
nevertheless remains true (although less so
than in earlier times) that the unemploy-
ment risk lessens as the level of training
rises. Qualified workers are better protected
against this risk than are semiskilled and
unskilled workers.

Table 1 covering the years 1975, 1980, and
1981 clearly illustrates this.*

These rough results need of course to be
further differentiated. It is first of all

* For a more thorough analysis see M. Tessaring,
‘Arbeitslosigkeit, Verbleib und Beschiftigungsmoglich-
keiten der Hochschulabsolventen’. In: Mitteilungen aus

e . der Arbeitsmarkt- und Berufsforschung, 4/1982,
cussed. now such that qualified and even highly . 301 ff,
Table 1
Unemployment and educational level, 1975, 1980, 1981 (')
Unemployed in % (?)
Number of unemployed
Level of training completed (1 000) men women total
1975 1980 1981 1975 1980 1981 1975 1980 1981 1975 1980 1981
No training certificate (%) 584-9 446-0 688-3 63 4-5 76 | 7-1 64 8-8 67 5.4 82
Apprenticeship, full-time vocational school 3673 311-9 474-4 2:9 1-8 2:9 | 4.0 3.7 5.0 ) 2.5 3.6
Technical school, school for masters, school
for technicians 24-0 25-0 33-8 1-8 0-9 1-2 4.7 6-8 8-3 22 2-1 2.7
Technical college 14-9 13-6 19-0 29 1-8 2-4 49 4-0 5-1 3-2 2-3 3-0
Technical university 15-5 28-3 40-9 1-5 1-8 2-4 13 2:6 3.7 1-5 2-1 29
Total 1 006-6 822-7 1 256-4 3-8 2-5 4-1 5-4 4-9 6-6 4-4 3-4 5-1

(?) As at the end of September of each year.

(») Percentage of unemployed workers vis-a-vis total number of workers with the same level of training.
(3) Including semiskilled workers and early school-leavers.

Source: M. Tessaring: ‘Arbeitslosigkeit, Verbleib und Beschéftigungsmoglichkeiten der Ho chschulabsolventen’. In: Mitteilungen aus der Arbeitsmarkt- und Berufsforschung,
Volume 4, 1981, p. 391 ff, and recent calculations of the author.
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evident that the spread of unemployment
percentages for persons with completed
training gradually levels off as time passes.
In this levelling process the various curves
of graduate percentages become evident,
rising for technical college and university
graduates and sinking or stagnating for
apprentices and lower secondary school
level graduates.

In contrast, the difference in unemploy-
ment percentage between unqualified and
qualified workers increases as time passes.
This trend is’ likely to continue, firstly
because the number of unskilled and semi-
skilled workers will increase as a result of
the onrolling demographic wave crest and
secondly, because a continued shortage of
workplaces will create a situation in which
higher qualified persons will be more likely
to be selected for open jobs.

‘ Secondly, differentiation according to sex is

significant. At the present time the rate of
unemployment among women at all levels
of training is considerably higher than that
among men. Furthermore, women workers
have experienced the larger increase in total
unemployment, although they constitute
only 38 % of the working population. When
classified according to level of completed
training, the percentage trend for unem-
ployed women runs approximately parallel
to that for unemployed men, although the
percentages are higher.

The high rate of unemployment results
primarily from a drop in the number of jobs
rather than from an oversupply of manpow-
er.If the economic situation does not soon
improve substantially, this fact will result in
future products of the education system
having even less chance of finding a job.

The present number of unemployed work-
ers will have increased by 1990 by an
additional one million persons looking for a
first job, primarily as the result of young
people of the baby-boom years (1960—70)
entering the labour market. The maximum
number of job-seeking graduates from each
of the three main categories will come on to
the labour market as follows:

B apprentices, about 1982—84;

B lower secondary school certificate hold-
ers, about 1984—86;

B university
1989—93.

degree holders, about

Education as an instrument of
labour market policy?

For a long time one of the tenets of the
manpower investment approach to the
expansion of the education system was that
higher manpower productivity leading to
economic growth and finally to increased
consumption resulting from higher income
led in turn to an increase in jobs. At the
same time the findings of educational econ-
omics tended to make possible the realiz-
ation of other educational objectives such
as equality of opportunity; intergenerative
status mobility; and political, social, and
cultural emancipation of the citizenry. In
the meantime, however, doubt has arisen
that this fruitful give-and-take between
economic growth and qualificational

growth is still functioning. It is held that
_social and personal advantages of addition-
al investments in training are negligible and
certainly so vis-g-vis advantages of capital
investments. It is also argued that an actual
‘increase in productivity stemming from

better training has never been substantiated
and exists only as an assumption in heads of
entrepreneurs. Whatever the case, no one
will earnestly claim that there is no inter-
relationship between a high level of man-
power qualification and technological
(work organization-specific) innovations
upon which an exporting country such as
the Federal Republic of Germany, involved
as it is in tight international competition, is
economically dependent. Research, devel-
opment, and creativity will continue to call
for a high level of manpower qualification;
this need will be met not alone but certainly
in good part by a qualifying training.

It is the opinion of the author that in the
short and medium term more and better
training can lead in a marginal way only to
achieving via the exercise of influence on
economic growth a drop in unemployment,
the latter being caused primarily by a short-
age of workplaces.

As will be shown below, the expansion of
education has a considerable repercussion
on the labour market in that it reduces the
unemployment rate:

B through manpower supply reduction, or
manpower drain effect, resulting from the
fact that young people remain at school
longer,

B through manpower drain effect result-
ing from the fact that there is a greater need
within the education system for teachers,
B through an increase in public expendi-
tures for goods and services in the field of
education which in turn activate consumer
demand in the private sector.

Manpower drain effects of the
expansion of education

Quite aside from the social, financial, and
qualifications-specific problems involved
therein, an expansion of the education
system has the effect — positive in times of
high unemployment — of reducing the
number of first-time job-seekers. Apart
from that increased demand for a qualify-
ing training resulting from the demographic
wave crest, increased demand for a qualify-
ing training, together with longer periods of
schooling on the average (for example, at
university) or legal extension of compulsory
schooling (for example, introduction of the
tenth school year, the basic vocational
training year, and/or the vocational prepa-
ration year) has already led to a consider-
able manpower drain from the labour mar-
ket. In other words, without the expansion
of education, unemployment figures would
be considerably higher today. The argu-
ment that first-time demand for jobs is
simply put off to a later time by such
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expansion is of course valid. On the other
hand, the expansion of education also
shortens the duration of working life. Fur-
thermore, a temporally step-by-step entry
into the labour market of graduates with
various levels of completed training is of
importance, insofar as first-time job-seek-
ers of the baby-boom years thus enter the
market successively over larger intervals
precisely at a time when open jobs are very
scarce. If, however, this high unemploy-
ment situation lingers on or becomes even
further aggravated, it is obvious that also
those young people graduating later and
holding higher qualifications will find it
difficult to obtain employment.

The manpower drain effect of the expan-
sion of the education system has been found
in many research studies to be considerable.
In a forecast dating back to 1975, for
example, Krelle, Fleck, and Quinke* found
that in accordance with the alternative
educational model selected, the number of
workers in 1985 vis-d-vis the existing educa-
tion system population (then 1970—72):
Bl would drop by 210 000 if the education-
al programmes of the Federation-Ldnder
Commission on Educational Planning (pre-
liminary stage of the Overall Educational
Programme of 1973) were to be imple-
mented;

B would drop by 579 000 if expansion
were to extend beyond the programmes of
the above Commission (extreme education-
al model);

B would drop by 1.1 million if the extreme
educational model were to be rapidly imple-
mented.

‘As development up to 1980 has shown, the
Overall Educational Programme of the
Commission has in many areas not been
successfully implemented. The manpower
drain figures cited therefore appear to be
too*high, as does the figure of roughly 1.2
million workers between 1970 and 1978
given by Wolfmeyer in 1981.%*

In a rough calculation undertaken by the
author of this article on manpower drain
effects, the procedure is as follows:

B as a first step we calculated the trend in
the number of pupils (students) and gradu-
ates in the various levels of training which
would have continued up to 1980 or would
on the basis of official demographic fore-
casts continue up to 1995 if age group-spe-
cific school (university) attendance figures
had remained constant;

* See W. Krelle, M. Fleck, H. Quinke: Gesamtwirt-
schaftliche Auswirkungen einer Ausweitung des Bil-
dungssystems. Tiibingen 1975.

** See P. Wolfmeyer: ‘Bildungsexpansion und Arbeits-
markt’. In RWI-Mitteilungen, 1-2/1981, p. 97 ff.

B as a second step actual age group-spe-
cific school (university) attendance figures
as they have developed to date or will
develop up to 1995, according to forecasts
of the Ministers of Education Conference,
are obtained;

B when these (potential) first-time
job-seeker statistics, obtained via a shift
analysis under the assumption that no
expansion has taken or will take place, are
compared with actual or anticipated new
labour market entries, the following results
are obtained:

Had there been no expansion of education
during the period 1971—80, roughly
680 000 more young people during this
same period would have either completed
training or left school early. 540 000 more
persons, or 80 % of this group, would thus
have entered the labour market than was
actually the case. In other words, unem-
ployment would at that time have been
considerably higher, since it can hardly be
assumed that the labour market could have
absorbed such an influx of young people or
that labour market policy measures could
have narrowed down this influx.

It was mainly during the seventies that the
extension of education succeeded in
spreading out somewhat the onrolling
demographic wave crest. From 1981 to
1985, on the other hand, the number of
graduates at higher levels of training will
increase whereas, without the extension of
education, the purely demographically
resultant number of graduates would drop
slightly. During the first half of the eighties,
therefore, no manpower drain effect will be
felt. During ¢he second half of the eighties
the temporal shifts in the flow of graduates
on to the labour market will become fully
effective. Compared with status quo devel-
opment, the forecast number of graduates
from 1986 to 1990 will be higher by 400 000.
Of these 400 000 persons, roughly 320 000

will seek employment. From 1991 to 1995
the number will rise to 600 000 more, of
whom roughly 470 000 will look for
work.

If efforts to lower unemployment figures
considerably and increase the number of
workplaces by the mid-eighties prove
unsuccessful, the manpower drain effect
achieved through the expansion of educa-
tion during the seventies will work in reverse
from 1985 to 1995. A further extension of
schooling (for example by making training
compulsory up to 18 years of age) would
keep graduates off the labour market a few
years longer. From a labour market policy
point of view, however, this would be
sensible only if a noticeable downward
trend in unemployment could already be
felt.

Teacher demand

So much has already been said and written
about the problem of teacher demand that
there appears to be no need for further
comment here. There follows instead a brief
review of the development of actual teacher
supply up to 1980 in the various types of
schools. It will furthermore be deter-
mined:

B how many teachers would have been
required in order to keep the pupil-teacher
ration (PTR) of 1971 constant, assuming
that only the demographically resultant
change in the number of pupils (demogra-
phic demand component) has been taken as
benchmark;

B how many teachers would have been
required if at the 1971 PTR not only the
demographic demand component but also
the study place demand component (change
in number of pupils seeking a study place)
had been taken into consideration;

B how many teachers were actually
employed additionally (account having
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been taken of both abovementioned com-
ponents), thus improving/worsening the
PTR (reform component);

B how many teachers would be required in
addition to the number employed in 1980 in
order to achieve the estimated pupil-teacher
ratios for 1995 as set by the author
(Table 2).

The overall picture shows that in nearly all
school types the increased number of teach-
ers by 1980 led to an improvement of the
pupil-teacher ratio. At technical college and
(technical) university level, however, if the
increase in demographic-specific demand
and study place demand is properly taken
into account, an additional 48 000 teachers
would have had to have been employed
from 1971 to 1980. If the estimated PTRs up
to 1995 were to be actualized, again taking
into account the demographic component
and the study place demand component, a
rough net total of 142 000 additional teach-
ers would be required. '

Demand effect of education
system expenditures

The question as to what influences govern-
ment expenditures for educational purposes
have on the upstream and downstream
economic sectors of private enterprise will
now be dealt with briefly. High increases in
expenditures for education now seem to be
behind us. However, there is still a scarcity
of quantitative analyses. In the study under-
taken by Krelle, Fleck, and Quinke (men-
tioned above) the development of the
demand, production, and employment
structure up to 1985 was forecast on the
basis of an input-output calculation carried
out by the German Institute for Economic
Research, taking each of the educational
model alternatives into account (see above)
as a frame of reference. In this calculation

the input-output structure of 1966 was
taken as a constant factor.

The increase in direct demand in 1985
resulting from an increase in expenditures
for education:

B would, if the educational programmes
of the Federation-Ldnder Commission on
Educational Planning were implemented,
be in terms of money DM 2 100 million
higher;

M would, if the extreme educational model
were to be implemented, be in terms of
money DM 7 200 million higher;

B would, if the extreme educational model
were to be rapidly implemented, be in terms
of money DM 5 000 million higher than
would be the case, were the educational
system status quo to be maintained, in
which instance total demand would amount
in terms of money to an estimated DM
11 000 million at 1966 prices.

In other words, lgovernment expenditures
for educational purposes have a consider-
able impact on demand in the private sector
for goods and services. Profiting in partic-
ular are the building trade, small industry,
the printing and paper processing trade, the
electrical industry, mechanical engineering,
and certain firms in the services sector. All
these economic branches are to a large
degree labour-intensive and therefore pro-
vide many workplaces.

Conclusion

The risk of becoming unemployed dimin-
ishes as the level of training rises. However,
unemployment tends to level off with time
among workers with completed training
whereas the unemployment gap between
these workers and untrained workers
increases, with unemployment rising stead-
ily in the latter case. Measures serving to
expand education are not capable in the
short or medium term of easing the current

Table 2

shortage of jobs via productivity and econ-
omic growth incentives. They can only:

B keep potential first-time job-seekers off
the labour market temporarily by seeing
that these young people stay in school
longer. This manpower drain effect kept an
estimated 680 000 young people off the
labour market during the period from 1971
to 1980. After 1985, however, there will be
no such effect because by then the young
people with higher qualifications will be
coming onto the labour market;

B help to ease the labour market by retain-
ing and training some young people as
teachers within the education system itself.
In some types of school, however, no
additional teachers are required since the
post-baby-boom age groups have already
reached them; in other types of school, on
the other hand, there has been no improve-
ment in and in some instances even a
worsening of the teacher supply situation.
If, in the face of the steadily increasing
number of unemployed teachers, the oppor-
tunity were to be grasped of improving
teacher supply, the estimated 142 000 addi-
tionally needed teachers (rough figure)
could easily be absorbed by 1995. Since
benefit payments in accordance with the
Employment Promotion Act (valid for
roughly 80% of all teachers registered as
being unemployed) would then become
unnecessary, this measure would not be too
costly from a macroeconomic point of
view.

Increased government expenditure for edu-
cation would in all probability have a
stimulating effect on the employment mar-
ket. Particularly advantaged by such a
policy would be those economic branches in
the private sector which are labour-inten-
sive to a considerable degree such as the
building trade, small industry, the printing
and paper processing trade, and various
firms in the services sector.

Teacher supply and teacher demand up to 1995

Primary schools | Special schools Lower Upper . < :
and extended and schools secondary secondary Voc}a:tlolnal Tecltlmlcal T@chm_c:al
primary schools | for the disabled schools schools Schools colleges universities
Teacher Teacher Teacher Teacher Teacher Teacher Teacher
PTR R TR
supply supply PTR supply PT supply P supply FIR supply PIR supply PTR,
1971 Teacher supply 211 500 30-6 23800 145 41 400 22-0 80 100 18-0 53000 396 7 700 15:5| 56 400 85
1980 — Demographic component —31 000 —2 500 6 000 14 400 17 200 600 5 300
— Study place demand
component —16 000 3 000 14 000 23 100 —2 800 4 700 37 500
— Actual supply 227 000 22:2| 41000 8-6 62800 215 124 000 17-1 79 000 33-8 8900 22:7| 69400 12-1
1995 Estimated demand 70 000 14-0 28 300 50| —-7700 140 —11800 12:0| —-2100 200 12 400 8-0
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100 000 young people

Training remains a chosen instrument in efforts to

promote employment

France has not succeeded in avoiding the
grave problem of unemployment. In 1981
the number of job-seekers exceeded two
million. This situation has a dramatic
impact at human level. It likewise has a
dramatic impact from the economic point
of view: the public authorities freely admit
the loss of revenue which such a tremendous
number of unemployed workers (more than
10% of the entire working population)
represent and the social costs directly or
indirectly linked to this problem: FF
160 000 million according to a statement
made by Prime Minister Pierre Mauroy in a
speech which he gave in October of 1981.

In the course of his remarks Prime Minister
Mauroy made the comment that ‘by the end
of 1982 there will be a turn downward in the
unemployment trend’. In order to achieve
this objective a number of important meas-
ures have been undertaken by the public
authorities for the purpose of ‘creating or
freeing from 300 000 to 400 000 jobs’.
Among these measures the most important
one is that of achieving economic growth
through increased consumption. An in-
crease of 3 % would lead to the creation of
150 000 jobs. Redistribution of work
through reduction in the legal number of
working hours per week or the encourage-
ment of early retirement would free more
than 100 000 jobs. Finally, other measures
such as the provision of ‘public sector jobs’
and the ‘young volunteers contracts’ would
‘enable several tens of thousands of persons
to find employment’.

None of these measures are of such a
nature, however, as to be able to regulate
directly and in a specific manner a funda-
mental problem of society, namely, the
large number of unemployed young people
who have left school without having
obtained a vocational qualification and
whose general training is not such as to

PAUL DUPOUEY
journalist

allow them to hope for satisfactory employ-
ment. Of all job-seekers 45 % are less than
25 years of age, and many of these young
people are seriously in danger of ending up
in a fringe-group existence, within which
subgroups such as young second generation
migrants, for example, find themselves
faced with difficulties of a special nature.

In order to tackle this problem properly,
which stems by no means solely from
the school system, the French Govern-
ment commissioned Professor Bertrand
Schwartz, an academic who is well known
for his studies and research work in the field
of adult education, to prepare a report.
Submitted at the end of 1981, this report, to
which authors representing all groups con-
cerned have contributed, is characterized by
an openness of spirit, a broad concept of the
educational scene, and a truly realistic
approach. It calls upon all partners of social
and economic life to join together in con-

Paul Dupouey

certed action. It stresses that the prerequi-
site to training must necessarily be that of so
preparing young people that they are at ease
in entering the working world, a task which
both the school and the family environment
sometimes fail to take in hand. Alternance
training, or linked work and training is,
moreover, recommended in this report as
being the most effective way of providing
young people with the vocational qualifica-
tion they need.

This commissioned report is concerned pri-
marily with young French people between
the ages of 16 and 18. The structural
objective is to offer these young people ‘the
possibility of acquiring social and vocation-
al qualification. It is the responsibility of
the State to make certain that they are
prepared in such manner as to enable them
to meet the challenge of the labour market
and fulfil their role as citizens’. Professor
Schwartz states furthermore that ‘it is abso-
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lutely necessary as regards vocational qual-
ification to deliberately break with Malthu-
sian theories’. ‘It is a national obligation to
make qualified training available’ to all
young people who at the age of 16 leave
school without having acquired a vocation-
al qualification, an obligation which the
public authorities have already recognized.
In fact, a very ambitious programme for
this age group has already been launched.
Other programmes inherited from former
governments and designed for other catego-
ries of young job-seekers and for unem-
ployed adults are being carried forward,
certain changes having been made as a result
of experience gained. Finally, companies
which are having problems and are switch-
ing over to new technologies continue to
have the opportunity to negotiate with
public authorities concerning in-company
training measures for their personnel, who
can then remain with the company or be
better prepared to find a new job in the
event that they have to be laid off. It is
evident that in France training remains a
chosen instrument in efforts to promote
employment, with emphasis now being
placed by the public authorities following
the change of government in May of 1981
on the ‘qualifying’ aspect of vocational
training.

Alternance fraining
for young people

The most important innovation in 1982 will
be that of setting up a training project which
at school-opening time (September, Octo-
ber, and the following months) will make
possible ‘the vocational and social integra-
tion of young people from 16 to 18 years of
age who have left school without having
undergone vocational training and who
cannot find employment’, as is stated in a
communication of the Minister of Voca-
tional Training addressed to the prefects. In
line with the conclusions of the commis-
sioned report the French Government has
decided that the project should take the
form of alternance training lasting up to
two-and-a-half years, the objective of
which would be ‘the acquisition by young
people of vocational qualification’.

The ministerial communication states that
‘this objective is to be closely followed, the
purpose being to train young people in
occupations and activities for which there is
labour market demand’. Each year 100 000
young people should benefit from alter-
nance training.

What is meant by alternance training? The
ministerial communication clarifies the gen-
eral principles as envisaged by the new
administration. Alternance training is to
‘lead to a recognized qualification’, namely
‘a title or diploma awarded by the State’, a
‘standardized title’ recognized by a commis-
sion of experts, or a ‘qualification recog-
nized under a collective agreement of the
respective occupational branch’. In the per-
spective opened up by Professor Schwartz
in his report the public authorities are to
establish that ‘the procedures leading to the
acquisition of this qualification are above
all to be based on the system of multidisci-
plinary units of credit’. This system, already
in operation for certain diplomas, provides
for acquisition of a qualification via the
accumulation of units of credit, or com-
pleted intermediate training modules,
which can be totalled up in the course of
time to lead to an award of the same official
title as is obtained via a traditional final
examination. A number of future benefi-
ciaries of alternance training have already
begun training or perhaps had work expe-
rience, and for this target group a proposed
‘system of recognition of acquired voca-
tional knowledge and know-how’ is now
being carefully discussed by relevant auth-
orities.

Young people who intend to undergo alter-
nance training must not be older than 18
when they start. They will benefit from
social insurance (health and accident insur-
ance) as regulated by the legal status estab-
lished for vocational training trainees,
under which status they will fall. They will
receive under contract an allowance which
will suffice to cover their living expenses
while in training without being so excessive
that alternance training becomes more
attractive than traditional vocational train-
ing and thus lures trainees away from the
latter.

All firms except those providing only tem-
porary work are invited to participate in the
alternance training programme. The public
authorities and the occupational branches
will, on the basis of skeleton agreements,
determine the general modalities of placing
young people in firms of the various econ-
omic branches and identify the optimal
procedures of articulation between periods
of training and periods of work, bearing in
mind the specificities of the various produc-
tion sectors. Every firm with more than 49
employees will have a say with regard to the
number of trainees to be taken on and the
nature of the job tasks envisaged for these
trainees.
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The task of the training establishments,
which can be sited in either the public or the
private sector, will be to set up the overall
training structure, design training curricula,
find firms which are willing to take on
trainees under the alternance training pro-
gramme, and define with these firms, in
close collaboration, their specific roles in
programme implementation. The intermin-
isterial communication contains precise
information in this respect (see below). A
further obligation of the training establish-
ments is to encourage young people to take
advantage of this opportunity to acquire a
vocational qualification and to inform them
concerning employment opportunities
which are in line with the qualification they
will obtain.

Far-reaching reorganization of
careers guidance

Such a training system would remain inad-
equate if its only aim were to ensure qual-
ified training for young people already
interested in obtaining a vocational qualifi-
cation. Again in line with conclusions
drawn in the report submitted by Professor
Schwartz, the public authorities are in
agreement that those young people whose
fringe-group existence tends to put them out
of the reach of ongoing promotional actions
should by all means benefit from these
alternance training measures. In addition to
publicity campaigns which until now have
been aimed at launching special training
programmes within the youth employment
effort, a complex and highly innovative
system serving to improve the social condi-
tions of young people is to be introduced.
The intention of the public authorities is to
thoroughly reorganize the vocational infor-
mation and careers guidance structure. Asis
stated in the report submitted to the Prime
Minister the task at hand is to ‘restrict the
distribution of work between the various
actors, now intervening in much too frag-
mentary a manner, and to strive for greater
effectiveness’. In using the word ‘actors’
Professor Schwartz is referring to employ-
ment services, careers guidance centres of
the Ministry of National Education, muni-
cipal services, social services and associ-
ations, etc. The setting up of a careers
guidance system, which has long been
demanded, will now become an interminis-
terial obligation at national level and a
multipartite obligation at local level

In all towns with more than 10 000 inhabi-
tants an ad hoc extra-municipal commission
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is to be constituted, its members represent-
ing all interested parties, namely, national
education departments, agricultural educa-
tion services, youth and sport departments,
employment services, socio-educational
services (young workers’ residence halls,
youth centres, cultural centres, etc.), and
management and labour. This commission
is to find out how many disadvantaged
young people there are in the town, set
priorities, and determine what resources are
required in order to become operative. The
commission will then set up a careers gui-
dance committee answering to one of the
parties represented in the commission as
decided by commission consensus; this
committee will then be the recipient of
public funds.

Going still further ahead in this direction,
the public authorities intend to set up local
careers guidance and social orientation
centres for young people. Limited in num-
ber, these centres can be established in
volunteer townships, in zones covered by
the social development programme for
deteriorated town districts launched under
the national plan, in rural zones, and, on a
pilot project basis, in one of the 22 admin-
istrative districts. The task of such a centre
will be to coordinate within a given geogra-
phical area efforts to improve the vocation-
al and above all the social integration of

disadvantaged young people into working
life. What is involved, as is proposed in the
report of Professor Schwartz is a ‘volunteer
action’ geared as ‘closely to young people as
possible and aimed at dealing with their
problems in the various interrelationships
involved and at coordinating the frequently
isolated measures undertaken in their inter-
est’, relying thereby on ‘full administrative,
social and economic support’. For young
people for whom the expected comprehen-
sive efforts of these committees and these
centres to disseminate information fail to be
of help in connection with career selection,
group careers guidance and information
courses lasting several weeks are to be set
up. Since adults will also be attending these
courses, the young people will have a chance
to familiarize themselves with certain occu-
pations and to find out what gaps exist
in their own vocational training. The
trainee-trainer/adviser constellation will
ensure that the training undergone leads
to a qualification which has been ‘selected
rather than resigned to’.

The young volunteers
programme
A further innovation, the young volunteers

programme, organized under the aegis of
the Ministry for Youth, Sport and Leisure,

is expected to lead to the social and voca-
tional integration of roughly 10 000 unem-
ployed young people between the ages of 18
and 26 and to enable them ‘to discharge for
a period running from six months to one
year a task of general interest accompanied
by the provision of training’.

The young people participating in this pro-
gramme will also be covered by social
insurance under vocational training trainee
status regulations. Training can be provided
by non-profit institutions such as associ-
ations engaged in activities which are of
general interest, territorial authorities, pub-
lic enterprises which are neither industrial
nor commercial in nature, and perhaps the
national foreign services.

No type of work will be excluded, provided
it is in compliance with the following criter-
ia: it must be of general interest, it must
have training value, it must not be in
competition with labour market job open-
ings, it must meet a social need not yet
satisfied, and it must facilitate the social
and vocational integration of young people
into working life. This ‘on-the-job’ training
can be supplemented by appropriate meas-
ures of practical training and theoretical
instruction.

The State will assume responsibility for part
of the allowance to be paid to the young
volunteer, who will be invited to participate
in the preparation of the agreement to be
reached between the State and the respective
training establishment. In launching this
programme, which is in answer to a
long-standing demand on the part of nume-
rous youth associations, the principle of
decentralization is again reinforced.

The spirit of adventure

Current economic difficulties do not seem
to hinder to recrudescence of a spirit of
adventure. A great many young and less
young persons (staffers, qualified workers,
technicians) have expressed interest in
establishing their own industrial or craft
enterprise but are aware of the fact that they
do not possess all the knowledge and skills
required. In order to meet this training need
the Adult Vocational Education Associa-
tion (AFPA), an organization directly res-
ponsible to the Ministry of Labour, has
proposed that management courses com-
prising 160 class hours be conducted for
oncoming entrepreneurs. Other organiz-
ations have already proposed such courses
but they are in general less detailed, shorter,
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and above all tailored not to the needs of the
qualified worker and the technician, as are
tHhe AFPA courses, but rather to the needs
of managerial personnel and the like.

Improvement of initial
vocational training

Paralleling this systematic exploitation of
continuing training possibilities in efforts to
increase employment are measures aimed at
revitalizing initial vocational training. In
the spring term of 1982 the Ministry of
National Education introduced a series of
measures designed to keep 5 000 pupils of
technical secondary schools from leaving
school before the end of the school year. An
additional 15 000 pupils are expected to
enrol in the autumn term of 1982. Changes
have been made at these technical secondary
schools in order to attract more pupils, and
study allowances have been increased con-
siderably.

The apprenticeship system, the oldest of all
systems in France preparing for working
life, is not to be abandoned. After having
for a long time been suspected of diverting
young people of school age away from
school as manpower for the labour market,
the system is now finding that its effective-
ness in fostering vocational and social inte-
gration is finally being recognized. Meas-
ures will nevertheless be taken to improve
the apprenticeship system, in particular in
connection with the protection of the
apprentices.

For young people from 18 to 25 years of age
who, as with other categories of young
people, find themselves in a difficult situ-

ation, the employment measures launched

in previous years under the term pactes pour
I’emploi (employment contracts) and plan
avenir-jeunes (programme for young
people’s future) will be retained, following
modification made in accordance with
experience gained and reorientation to-
wards QUalification or, in the case of
employment contracts, towards improved
vocational integration. The main measures
involved are work-training contracts (a
work contract concluded between a young
person and an employer which also covers
training provided by the firm, for which the
firm receives financial aid from the State);
in-firm training lasts six months, during
which the young person becomes familiar-
ized with the work of the firm and in many

instances stays on as a full-time employee
upon completion of training; vocational
preparation courses which take the form
either of long-term training leading to full
vocational qualification or of vocational
orientation for young persons in difficulty;
and courses in specific skills organized by
the employment services in order to enable
employers to fill open jobs which have
attracted no registered job-seekers, with job
openings being guaranteed by the em-
ployers at the end of the courses.
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‘No new institutions will be created’ to
undertake this vast information effort. As
Marcel Rigout, Minister of Vocational
Training has stated, his action will not be
tantamount to a ‘second Ministry of
National Education’. This would be run-
ning counter to the very spirit of the project,
which calls for the ‘mobilization of all
partners’. Operational costs will be covered
by public funds whereas material needs will
be met for the most part by making opti-
mum use of existing resources.

r

On the occasion of the establishment of a plan
for the vocational and social integration of
young people between 16 and 18 years of age,
Marcel Rigout, Minister of Vocational Train-
ing, sent a communication to the regional
prefects devoted primarily to the general
principles of alternance training. Among the
most important of these principles are the
following:

‘Understood as a global pedagogic project,
alternance training consists of periods of
general training and theoretical instruction
provided by a training establishment on a
contractual basis articulated with periods of
broadly conceived practice-oriented in-firm
training. A two-way line of coordination is in
operation between the properly equilibrated
periods.” (. . .)

‘The objective of alternance training is the
acquisition of a recognized qualification.
(. . .) In increasing measure alternance train-
ing should lead to acquisition of a diploma
awarded by the State, a standardized title, or
a qualification recognized under a collective
agreement of an economic branch. (...)

ity, making full use of innovative technolo-
gies and vocational aptitudes and of training
content adaptation to specific job needs.’

‘The procedures leading to acquisition of
such qualification will draw heavily on the

\system of multidisciplinary credit units. A

General principles of alternance training

Training should be characterized by flexibil-

~

young person who leaves off with alternance
training without having acquired the above-
mentioned qualification will enjoy priority of
access to such training at a later date for the
purpose of completing training and obtaining
his/her qualification.’

‘The main purpose of the periods of in-firm
training is to consolidate the knowledge and
know-how acquired in the training establish-
ment. They likewise serve to place young
people in a real working environment and
foster social education under actual working
conditions; this is particularly necessary in
the case of young people who are in greatest
difficulty. In order to ensure that these latter
two objectives are realized, it is desirable that
young people undergo in-firm training in
various firms.’

‘Likewise, rotation among various work-
places within a firm should be systematically
encouraged.’ (. . .) “The total amount of time
spent in in-firm training should not exceed
50 % nor drop below 30 % of the total time of
alternance training.’

‘The effectiveness of alternance training
depends in large measure on the proper
articulation between periods in the firm on
the one hand and periods in the training
establishment on the other. If these stages are
simply juxtaposed, most of the educational
benefit to be derived from alternance training

is lost.’ J
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A new training

initiative

Britain has been arguing for most of this
century about how to modernize its voca-
tional training system. Now accelerating
technological change and massive youth
unemployment provide compelling reasons
and a unique opportunity for action.

The new training initiative programme
drawn up by the United Kingdom Govern-
ment is described by its Secretary of State
for Employment as ‘the most far-reaching
and ambitious set of proposals for indus-
trial training ever put before Parliament’.
That claim is not disputed, even by the
many critics of the way that the government
is proposing to set about reform. The
objectives which the government is seeking
to attain were defined last year by the
Manpower Services Commission, the State
agency for employment and training, fol-
lowing long negotiations between the
employers’ organizations, unions, and edu-
cational interests who together make up the
Commission’s governing body. They have
been welcomed since by industrial and
educational organizations throughout the
United Kingdom, who are generally agreed
on the need for urgent action.

The three objectives, now set out in a ‘white
paper’ entitled ‘A new training initiative: a
programme for action’ which has been
presented to the UK Parliament over the
signatures of the ministers responsible for
education as well as the Employment Secre-
tary, are:

B to develop skill training including
apprenticeship in such a way as to enable
young people entering at different ages and
with different educational attainments to
acquire agreed standards of skill appro-
priate to the jobs available and to provide
them with a basis for progress through
further learning;

B to move towards a position where all
young people under the age of 18 have
the opportunity either of continuing in
full-time education or entering a period of
planned work experience combined with
work-related training and education;

MARK JACKSON
journalist

B to open widespread opportunities for
adults, whether employed or returning to
work, to acquire, increase, or update their
skills and knowledge during the course of
their working lives.

At present, says the government’s paper,
most training is in the form of apprentice-
ship in traditional craft and technician
skills, many of them in declining demand.
Opportunities for young workers to study
through day release for part-time courses in
colleges of further education are limited,
and full-time courses do not bring the
immediate financial rewards of an unskilled
job. So, while in France and the Federal
Republic of Germany 80 % or more of the
young people receive education or training
of some kind after reaching the minimum
school-leaving age, in Britain, on the most
favourable interpretation, the figure is less
than two-thirds (1979), and, since the
assumption has been that whatever training
is given initially will suffice for the rest of a
worker’s life, adult training provision is
also inadequate. Indeed, entry to some
occupations is so restricted by age, that
there would be little point in providing it.

Responsibility for the training that exists is
muddled, say the government, local educa-
tion authorities, joint negotiating bodies of
employers and unions, industrial training
bodies, the Manpower Services Commis-
sion, and government departments in-
volved. While spending is basically decided
by individual employers, a wide variety of
grants, subsidies, and courses are provided
at the expense of the State or by levies on
particular industries. In recent years, of a
total UK expenditure on vocational educa-
tion and training amounting to some 2.5 %
of the gross domestic product, about half
came from public institutions and the rest
from employers, most of it in the form of
trainees’ wages. But the current recession
has cut back employers’ spending, in partic-
ular on apprenticeship and other long-term
training, where the intake fell from 100 000
trainees a year in the late 1970s to 90 000 last
year and is expected to fall sharply again in
the current year.

Mark Jackson

Action programme

The ten-point action programme to which
the government commits itself is a mix of
specific immediate measures to deal with
the crisis aspects of this situation, and more
generalized statements about the way it
proposes to approach the underlying
issues.

Five of the points represent decisions to take
some form of specific and quantifiable
action now. These are:

B a UKL 1 000 million a year youth train-
ing scheme to begin in September of next
year which will guarantee a full year’s
foundation training for all those leaving
school at the minimum age without jobs
(the UK school-leaving age is 16);

B more incentives to employers to provide
better training for young workers;

B an ‘Open Tech’ programme, developing
and deploying conventional and distance
learning resources, to make technical train-
ing more accessible;

M a target date, 1985, for the abolition of
age entry restrictions to apprenticeship
and for recognized standards to replace
time-serving for qualification in all the main
craft, technician, and professional skills;
B asmall fund, UKL 16 million, to finance
interesting local or sectorial training devel-
opments over the next two years.

The remaining, more general parts of the
‘action programme’ are statements of intent
— to see that the schools and colleges
prepare young people better for working
life, provide more vocationally relevant
courses for those staying on beyond the
school-leaving age, and that their vocation-
al education provision is more closely coor-
dinated with industry’s training at both
national and local level, or steps to explore
the possibility of further action. Thus, the
setting-up of a working party is announced
to report by the end of April on how the
youth training scheme might be stretched to
cover young people who get jobs as well as
the unemployed, and the government also
promises to embark on an examination of
how in the longer term costs might be shared
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out between ‘trainees themselves, em-
ployers of trained people, and the general
taxpayer’. .

The proposals to set up an ‘Open Tech’
system, to modernize apprenticeship and
similar long-term training, and to relate
education more closely to work are not, in
principle, likely to arouse much controver-
sy. The plans for the Open Tech had already
been announced in some detail, and a
steering group drawn from industry and
education is drawing up recommendations
for pilot projects to start up this year:
among the issues to be resolved are how
students will be funded and what use will be
made of television — there is the possibility
that the new fourth channel will play a big
role.

Apprenticeship modernization is, of
course, at the heart of any overall strategy
for training reform, and has often been seen
in the past as an intractable problem of
industrial power relationships, of conflict-
ing vested interests, and of deep-rooted
emotional attitudes. But, in fact, a good
deal of the impetus for modernization in
recent years has come from the union side,
and considerable progress has been made
towards the adoption of objective standards
by, for instance, the development of modu-
lar training in the engineering industry
under the leadership of training institutions
in which the unions participate very active-
ly. The setting of 1985 as the target date for

the end of age entry restrictions and of time
serving is the result of a consensus recom-
mendation from the Manpower Services
Commission: the government has accepted
the Commission’s advice that the way to
ensure that the necessary changes are made
through the collective bargaining machin-
ery is to make State financial support for
skill training conditional on satisfactory
progress. But the question of securing full
union cooperation in this timetable is bound
up with some of the other issues raised by
the ‘action programme’ and other govern-
ment decisions in the industrial training and
related fields.

The role of schools

The need for Britain’s schools to move
beyond their traditional preoccupation with
a narrowly academic subject-based curricu-
lum has become, in the past three years, a
prime cliché of educational discussion. It
was the message that came out of a series of
much publicized national debates on the
state of the educational system initiated by
the previous government. Since then, liter-
ally hundreds of national and local organiz-
ations have sprung up to promote industry
teaching, work experience, and school/
industry links: barely a week goes by with-
out a new report or a conference on the
subject. The Schools Council, which is
responsible for advising the government on
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examinations and the curriculum (it is a
representative body, which includes both
sides of industry as well as the interests
which make up the education service), has a
major project to diffuse industry teaching
through the curriculum. The Confederation
of British Industry and other employers’
organizations are funding related projects:
studies and guidelines have been produced
by bodies as diverse as youth organizations,
individual local authorities, the govern-
ment’s own ‘think tank’ of policy advisors,
teacher unions and, in particular, one of the
Industrial Training Boards. The White Pap-
er carefully avoids any suggestion that the
schools should swing from their goals of
academic learning and a liberal education to
a narrow concentration of vocational skills.
It says that to get a better trained and more
flexible workforce, Britain needs to start
with ‘a better preparation for working life
in schools and better opportunities for
continuing education and personal develop-
ment in the early years at work’. It identifies
the last two years of compulsory education
— i.e. from 14 to 16 years of age — as
particularly important, and says that every
pupil needs to be helped to reach his or her
full potential, not only for personal devel-
opment, but to prepare for the whole range
of demands which employment will make.
The governtient, says the White Paper, is
seeking to ensure that the school curriculum
develops the personal skills and qualities as
well as the knowledge needed for working
life and ‘a closer understanding of the
industrial, commercial, and economic base
of our society’.

Beyond the minimum school-leaving age,
nearly a third of those between 16 and 19
stay in full-time education. The White Pap-
er says that there is an increasing need for
courses, side by side with existing provision,
which are ‘vocationally orientated’ but not
education for a specific vocation. It refers
to its plans, yet to be announced in detail at
the time of writing, for a one-year course
leading to a new certificate of vocational
preparation at the age of 17 and over.

The aspects of the new training initiative
which are highly controversial and which
have indeed already aroused bitter denun-
ciations of the government from a variety of
interests, are the funding of training and the
proposals for extending vocational prepara-
tion to young people who have left
school.

The White Paper points out that it has
already reacted to the cutback in apprentice
recruiting by stepping up its training
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subsidies to employers and by extra expen-
diture to enable more youngsters to stay on
in full-time education. When the proposals
in the paper are fully implemented in 1984/
85, the cost of the Manpower Services
Commission’s training programmes alone
will be close on UKL 1 500 million, with
another UKL 4 000 million being spent on
the over-16s through the education system.
It sees this scale of public spending as
unavoidable in the short term to ensure a
supply of skills against the time when
‘trading conditions’ improve, and to help
the current generation of young, and also, it
says, to get its desired longer-term reforms
in training quality and to get young people
to accept both the value of training and the
idea of receiving relatively low wages as

trainees. But it says that the present appor-

tioning of costs between the State and
employers, and between individual enter-
prises, is illogical.

In the end, it says, employers will have to
take the main responsibility for training: a
French-style remissable tax or a system of
training grants financed out of general
taxation would involve a measure of
bureaucratic intervention, but would seem
less ‘objectionable’ than a big expansion
of public provision.

What the Government
wants . . .

Two-thirds of the UKL 1 500 million that
the government is proposing to spend
through the Manpower Services Commis-
sion by 1984/85 is accounted for by the
youth training scheme it announces. The
scheme as proposed is restricted to the
young unemployed, and intended primarily
for 16-year-old school-leavers.

Based on the high-quality one-year trainee-
ships already being developed this year for a
minority of the 500000 plus 16 to
18-year-olds entering the MSC’s existing
youth opportunities programme, the new
scheme will replace YOP from September
of next year. For those who have had no
experience of work it will offer a training
programme of up to a year with these
elements:

B induction and assessment,
including some job sampling;

B basic skills, including literacy and
numeracy where they are lacking, the use of
tools and machinery, some office opera-
tions, and communication skills;

B occupationally relevant education and
training, with the opportunity for personal
development and the practice of basic skills

possibly

in working contexts. Work experience will
be integrated with a minimum of three
months of further education or off-the-job
training, which may be in the form of day or
block guidance and counselling throughout
the programme with continuous assessment
and recording of progress in a form which
will be recognizable both to the trainee and
to potential employers.

Unlike the youth opportunities scheme,
which was conceived primarily as a means
of providing a short spell of work exper-
ience or work preparation and has only
recently sought to upgrade its provision, the
new scheme, says the government, is essen-
tially a training programme.

This is why, it explains, the level of allow-
ance paid to the trainees will be considera-
bly lower than that for participants in the
existing YOP. ‘As trainees, it seems right
that they should receive allowances that
reflect their learning role. That is how they
will make their contribution to the cost of a
foundation training which improves their
prospects of employment.’

The weekly allowance for those in their first
year after leaving school will be, says the
White Paper, around UKL 750 a year,
which is, in fact, half the current YOP rate.
The YOP allowance has always been fixed
at a level which offers a significant margin
over the social security benefit which is
otherwise paid to unemployed young peo-
ple: the White Paper announces that this
will no longer have to be taken into consi-
deration because it is going to stop paying
benefit to 16-year-olds until September of
the year after they leave. The government
argues that since the youngsters will be
guaranteed a place in the new scheme, they
are in the same position as those who stay on
in full-time education and ought to be
supported by their parents, and that the new
allowance is mainly intended to cover their
travel and other expenses.

17-year-olds joining the scheme will be paid
a higher allowance — about the same as is
currently being paid to YOP participants —
because, says the White Paper, they will still
be eligible for social security benefit. How
many of these will find places, is however
problematical. The 300 000 places which
the White Paper says will be provided, will,
at the levels of school-leaver unemployment
forecast, virtually all be needed to fulfil the
government’s guarantee to those who fail to
find work. Those who become unemployed
during their first year, after some expe-
rience of work, will get shorter courses
likely to average about six months.

The White Paper claims that the resources
being provided should be enough to provide
courses on the same basis for those of the
under-18s who have stayed on in full-time
education for an extra year or so and fail to
get a job or become unemployed but that
this cannot be guaranteed because the
16-year-olds must take priority. There is
some doubt in fact, as to the number of
places that can be provided with the new
scheme’s budget: the Manpower Services
Commission’s own planners believe that
they should be able to support about
380 000, which might provide a margin to
accommodate a substantial number of
17-year-olds.

The other provision envisaged in the White
Paper for youngsters who have left full-time
education is an expansion of the existing
small-scale unified vocational preparation’
programme for those in their first year of
employment. The scheme provides a few
weeks of off-the-job training and further
education in basic and life skills to young-
sters in jobs which do not already provide
formal skills training. The target here is
relatively modest — some 50 000 young-
sters in 1984/85, or about one in six of the
client group.

But not everyone agrees

The White Paper’s proposal to concentrate
its major new vocational preparation provi-
sion almost entirely on unemployed
school-leavers has been widely attacked by
educational groups, including local author-
ities and teacher associations, youth organ-
izations, unions and, less stridently, by
some employers.

The main objections are:

B that it does little to improve the skills or
development of youngsters who are in work
and, in reality, means abandoning most of
the jobless over-17s who at present are
catered for by the Youth Opportunities
Programme;

B that the proposed level of allowances is
grossly inadequate, will create great hard-
ship in the many families already suffering
through unemployment or low wages, and
in any case perpetuate undesirably the
period of dependence for young people;
B that the withdrawal of entitlement to
supplementary benefit from 16-year-olds is
an injustifiable form of coercion.

To take the two latter criticisms first: there
has been virtually no audible support from
any of the groups involved in the education,
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training or employment of young people for
the government’s proposals. On the contra-
ry, youth organizations, the voluntary
agencies (whose cooperation has played a
crucial part in the operation of the existing
programmes), teachers, and the trade un-
ions have denounced the ‘meanness’ of the
approach — and warned that it is likely to
alienate young people from the scheme. The
teachers have been quick to point out that if
the government really accepts that there is
now little case for treating youngsters who
stay at school and those who go into
government training programmes different-
ly then it should, logically, be prepared to
pay the same allowance to both groups.

At present very few 16 to 19-year-olds get
educational maintenance grants, which are
small and at the discretion of local author-
ities. The Manpower Services Commission
itself has made it plain that it disapproves of
the government’s attitude. There is no
doubt, moreover, of the Commission’s hos-
tility towards the proposal to restrict the
youth training scheme to the unemployed,
and on this issue the main employers’
organizations are, if anything, more insis-
tent than the unions: it is, after all, their
young employees who are being left out.
The Confederation of British Industry sym-
pathizes, undoubtedly, with the plight of
unemployed school-leavers, and under-
stands the emotive, and therefore political,
pressures that are involved, but it feels that

the new training initiative should be about
improving training as well as alleviating a
major social problem.

The provision in the White Paper for a task
group to report quickly on the possibility of
extending the youth training scheme to the
employed is there because the Commission
insisted on it. Its ‘agenda for actior’ pub-

lished simultaneously with the White Paper,”

and summarizing its own recommendations
for implementing the new training initia-
tive, says that it proposes to set up such a
group.

The Commission makes it plain that it does
not intend the group to produce a plan
under which the government’s youth train-
ing scheme would expand its scope at some
time in the future: the group’s task has been
to attempt to produce, in the space of some
four months, a complete alternative to the
government’s scheme which can be
launched in its place in September of next
year.

The task group, composed of senior repre-
sentatives from the whole range of interests
who would be involved in implementing a
training scheme, including the Trade Union
Congress and the CBI, has been told that it
needs to devise a detailed design for a
scheme, rather than simply broad outlines.
And when it started its task senior officials
of the Commission appeared fairly confi-
dent as to the kind of scheme it would
be.

Mr Geoffrey Holland, the Commission’s
director — who was responsible for the
monumental report which led to the setting
up of the Youth Opportunities Programme
— told an education service conference in
February that there was a unique opportun-
ity to provide a major extension of educa-
tion and training. The unions and the
employers’ organizations were intensely
serious about trying to ensure that the
opportunity was not lost, he said.

What the task group might be expected to
come up with, suggested Mr Holland, was a
programme which would keep all young
people ‘in learning’ up to the age of 17, and
might eventually be extended to a later
age.

It would seek to offer a combination of
education, training and experience of work
to all, with the schools cooperating to
ensure that their full-time pupils got work
experience and work-related courses. Mr
Holland said that there was every hope that
the government would welcome the scheme,
which would not cost more than it was
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already planning to spend. Employers
would be asked to guarantee the
16-year-olds they recruited planned educa-
tion and training for a year: in return they
would expect to have to pay only an
allowance or standard training wage of
some kind. On this basis they might be
relied on to recruit two or three times the
number of youngsters they trained at pre-
sent. The government’s share of the cost,
which would include paying for those who
remained unemployed and for the direct
costs of training, could be met by reallocat-
ing the sums it had already agreed to spend
on training of various kinds.

Union leaders, including a TUC-nominated
commissioner, have made it plain since,
however, that they consider the idea of a
standard training wage quite unacceptable,
and point out that the Commission’s agen-
da for action specified that the wages of
employed youngsters in such a scheme
would ‘usually’ be determined by collective
bargaining. In the event, the task group has
considered a number of alternatives, includ-
ing straight training subsidies and a pro-
posal that employers should be subsidized
to split each of their vacancies between a
pair of trainees. One reform on which the
White Paper and its critics seem universally
agreed however is this: that whatever
scheme of youth training is implemented, it
should be run not by some central bureau-
cracy, but by local bodies set up to represent
the range of interests involved.

Such a structure, which might be expected
to take over responsibility in the end for
planning and coordinating education and
training provisions as a whole, offers a
means of filling some of the gap left by the
government’s highly controversial decision
to abolish most of Britain’s statutory Indus-
trial Training Boards this year.

But the question remains: can Britain get
the massive increase in the quantity and
quality of training that everyone agrees it
needs without a comprehensive statutory
framework? As Chairman of the Man-
power Services Commission, Sir Richard
O’Brien thought not and, in the end, said so
publicly.
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Youth unemployment

in Italy

A problem awaiting solution

The ability of vocational training in Italy to
become a useful instrument serving to com-
bat unemployment and above all serving as
a regulator between manpower supply and
manpower demand is limited by the absence
of an organic structure within which to
implement a training policy.

In order to establish a training policy which
moves beyond the utilization of vocational
training simply as a tool, it is becoming
increasingly urgent that the upper second-
ary school system be reformed so as to
provide young people’s social expectations
with a sound base of vocational skills, that
the apprentice system be revitalized so as to
better facilitate transition from school to
work, and that a system of continuing
training be designed which will serve work-
ers caught up in the turbulence of transi-
tion.

Above all the need has become increasingly
urgent to ensure that training, careers
guidance, and employment be coordinated
via implementation of the proposal, as
anchored in Legislative Decree 760 on the
reform of job placement, that a national
employment service be set up. Such imple-
mentation would enable training to assume
the role of a connecting link between man-
power supply and manpower demand not
only at the time of entry into working life
but continually throughout the working life
of a citizen.

In the absence of an organic structure and a
training policy, a number of measures have
been launched to utilize vocational training
as an instrument with which to solve the
problems of unemployment in general and
youth unemployment in particular.

Legislative Act 285

Among these measures Legislative Act 285
on measures to promote youth employment
enacted in 1977 plays a prominent role. This
Act sought to provide answers to the prob-
A. TAMBORLINI

Staff member of ISFOL, Centro di Albano, Rome

lems of the gap between school and work,
the problem of labour force rigidity, and the
problem of job expectations of young
people in awareness that it was not possible
to effectively counter a serious structural
phenomenon such as youth unemployment
in this manner alone.

The outstanding aspect of Act 285 is that it
provides for the introduction of a train-
ing-work contract, a very innovative action
within the legislative system* in view of the
fact that when the Act was enacted skeleton
legislation on vocational training had not
yet been drawn up.

The training-work contract is open to all
qualified young persons from 15 to 22 years
of age (24 years for women and 29 years for
university graduates) upon entrance of their
application in a special list maintained by
the employment offices. The contract pro-
vides for training in a training course
coupled with actual work in a firm. It runs
for 24 months and is not renewable.

Training may be provided by the firm itself
if the training is undertaken or authorized
by the region.

Training content must be carefully aligned
to a broad skills area; in this manner the
danger of training becoming narrowed
down to specific skills required by a firm
can be avoided. The purpose of the train-
ing-work contract is to enable trainees to
obtain a full vocational qualification and at
the same time test their acquired skills via
work experience. Act 285 calls upon the
Regional Employment Commission to est-

* Article 7: For the duration of application of the Act
young persons entered in the special list can be taken
under a training contract in accordance with the modal-
ities of this Act by employers as stipulated in the
preceding Article. The training contract:

(1) can be concluded with young persons from 15 up to
22 years of age, with women and training certificate
holders up to 24 years of age, and with university
graduates up to 29 years of age;

(2) must last at least 12 months and is not renewable;
(3) can be concluded by employers with two applicants
for every 30 employees or a close approximation there-
of.

Alfredo Tamborlini

ablish the modalities of training and pre-
scribes that not more than 30% of
the trainee’s. total time be taken up by
training.

The competent regional authorities and the
Minister of Labour collaborate via the
Regional Commission, which serves as a
liaison between the State and the region, in
the task of establishing training modalities
insofar as no organ or legislation exists
which carries responsibility for coordin-
ation among the various relevant institu-
tions.

An analysis of the regulations governing the
training function of the training-work con-
tract reveals the high degree of importance
which the legislators attach to training. At
the same time the in-firm work function of
the contract is by no means overlooked.
Whereas on the one hand it is established
that absence from training for more than
one-fifth of the total number of days of
course duration constitutes cause to cancel
the contract, on the other hand it is pre-
scribed that with regard to payment of
wages by the firm, only those hours actually
worked need be paid for. Furthermore, in
order to interest firms in concluding train-
ing-work contracts, a number of benefits
are offered to them.

Employers who have taken on trainees
under a training-work contract are granted
modest financial benefits (based on work-
ing hours to be paid) and reductions in
social security payments in order to bring
them more into line with payments made for
apprentices.

Of particular interest are the incentives
provided in order to encourage training
firms to employ their trainees on a regular
basis. Either during training, at completion
of training, or within three months after
completion of training the training-work
contract can be directly converted into a
regular employment contract by means of a
prescribed procedure. In the first two cases
decision rests with the employer of the
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trainee whereas in the third case it rests with
other employers as well.

Having thus described the main specificities
of the training-work contract, we now turn
to the matter of the socio-economic aims
pursued by the legislators.

Job creation

The intent of the legislators is to promote
the part-time, temporary employment of
young people and at the same time imple-
ment vocational training projects and
incentives of various kinds which have a
stabilizing effect.

For the legislators training is an essential
element of the political objective but does
not necessarily constitute a prime aim of the
employment aspect, as is illustrated by the
‘progressive differentiation of workers to
whom various work tasks are assigned and
the fact that payment of wages is based
exclusively on the number of hours
worked’.

Of considerable interest on the other hand is
the innovative mechanism prescribed in Act
285 which serves to facilitate transition
from school to work. Of extreme import-
ance here is the role of the social partners,
who by means of contractual agreements
stipulate what training activities are to
be undertaken by the regions and define
‘quotas, training modalities, and contract
duration’.

The many difficulties involved in actualiz-
ing Act 285 have not discouraged the legis-
lators.

Legislation has been carried forward in
Decree 760 without there being any specific

regulations provided in connection with the
access to employment of the trainees.

Where general regulations governing the
employment of workers are to be applied,
the inapplicability of the contractual agree-
ments becomes evident. Consequently, it is
assumed that the intent of Decree 760 is to
link contractual agreements for youth
employment with provisions relating to
agreements concluded with the district com-
missions. In this case up to one-third of all
trainees seeking regular employment could
be accommodated, although those not se-
lected would thereby be faced with great
difficulties.

The failure to reform the vocational train-
ing system and the upper secondary school
system has greatly limited the effectiveness
of Legislative Act 285.

A balance

One possible approach to the task of bridg-
ing the gap between Act 285 and the voca-
tional training system (which had at the time
no skeleton legislation to rest on) is pro-
vided by Act 479, enacted in July of 1978.
This Act contains some modifications of
Act 285 and in Article 16a prescribes ‘pe-
riods of on-the-job training’ which acquire
considerable importance within the context
of the reform of vocational training.

The principles contained in Article 16a of
Act 479 constitute one of the links between
the training system and the firms which Act
285 has not been able to provide for.

Today, nearly five years after the enactment
of Act 285, the problem of youth employ-
ment is becoming increasingly grave in both
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quantitative and qualitative terms, and the
legislation which was supposed to have
solved the problems, at least in part, is being
strongly criticized from all sides.

Application of Act 285 has been effective
only in the public sector, where, however,
the switchover from temporary to regular
employment has contradicted the intentions
of the legislators. Quite in spite of its faults
and limitations, however, Legislative Act
285 could be conceived as a bridge thrown
to vocational training at an important time
in history characterized by considerable
ambiguity in the field involved.

If more attention had been paid to a
redefinition of some of the stipulations of
Act 285, it would have been possible to
contribute certainly not to the final solution
of the problem of youth unemployment but
most assuredly to improvement in the rela-
tionship between school and work, to the
design of proposals for on-the-job training,
and so on.

Act 285 is a good example of efforts to use
training as a special instrument with which
to solve contingent problems, and in this
connection the Act also constitutes a bridge
between training conceived as a scholastic
supplement at secondary school level and
training conceived as a labour policy instru-
ment. This is, for example, the context
towards which Decree 760 on the reform of
job placement (recently under considera-
tion in Parliament) is oriented. The Decree
is a response to the realization that skeleton
legislation on vocational training and plans
for the redesign of vocational training cur-
ricula provide no real solution to the prob-
lem of discontinuity between vocational
training and employment.

Conclusion

Prospects for the near future oblige us to
realize that the phenomenon of unemploy-
ment in general and youth unemployment in
particular is becoming increasingly struc-
tural in nature and can no longer be tackled
with special instruments such as Legislative
Act 285. It is now necessary to set up a
system of training-careers guidance-em-
ployment within which training must pro-
gressively acquire the characteristics of con-
tinuing education, careers guidance must be
understood as preparation for dealing with
transition phenomena and hence as the
acquisition of ability to handle the challenge
of transition, and employment must shed
itself of the aspects of rigidity which today
characterize it.
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Bibliographical file

This review of five publications relating to the subject-matter of this Bulletin
constitutes a first effort to provide readers with a selected bibliography of
important works indexed according to category and stocked at the CEDEFOP

specialized library.

Disoccupazione giovanile e azione pubbli-
ca: la ‘legge giovani’ tra utopia e assisten-
zialismo

(Youth unemployment and public meas-
ures: youth legislation between utopia and
assistance)

SERGIO BRUNO

Published by Il Mulino, Bologna 1978,
320 pp. (IT).

The book deals with the problems of youth
unemployment from a macroeconomic
approach and identifies the structural
causes of this problem. As the author states,
the main thrust of the book has political
implications of a practical nature, and the
precise proposals brought forward call for
response at political level. The problem of
key concern is the crisis which has befallen
post-Keynesian strategies aimed at combat-
ing unemployment, above all those
launched within the context of active labour
policies and geared to young people consti-
tuting the ‘weak sector’ of the labour
market. The specific point of reference is
the progressive consolidation of that trend
component which renders the integration of
young people into the employment struc-
ture more and more problematical. In Italy
this phenomenon has become increasingly
serious ever since 1966. Efforts to deal with
it, late in coming and more theoretical than
practical in nature, took the form of a series
of proposals which not until 1977 became to
a certain extent effective through their
inclusion in Legislative Act 285. Bruno’s
constructive criticism is centred on the
contents of this Act (‘between utopia and
assistance’).

Following a clarification of method and
interpretation (whereby he courageously
refutes the prevailing opinion that the fail-
ure to integrate young people into working
life results from training deficiencies rather
than from our production structure itself
and our development strategies), the author
deals in Chapter VI with the ‘problem of
legislative measures in the field of youth
unemployment’. Practical proposals made
by the author take the form of ‘alternative
strategies’ based on two sets of factors:

(a) mechanisms aimed at the financial and
structural integration of single measures,
and

(b) linked concepts aimed at encouraging
private enterprises (in keeping with their
organizational capacity and their flexibility)
to participate in measures launched by the
public sector.

On the basis of these ‘guidelines for the
design of an alternative’, considerations for
action should aim at the identification of
‘permanent or at least long-term solutions’.
In this sense the book is a useful tool (for
economists and politicians, for the public
and the private sector) which can effectively
contribute to efforts to manage employ-
ment problems properly.

Scienze sociali, scuola, occupazione

(Social sciences, school, employment)

ALBERTO MERLER and SERGIO BRUNO

Published by Liguori. Napoli 1980, 229 pp.
am.

In this research study, the main emphasis is
placed on the relationships between the

social sciences and the education system;
the latter, according to a modern concept of
vocational training, should be capable of
preparing young people for entry into work-
ing life, After having clarified his approach
to the theory and practice of the social
sciences (referring necessarily to standard
works but going beyond the customary
‘classical conceptualizations’), the author
presents a precise and detailed overview of
the development of the school system in
Italy from the passage of initial legislation
(Cesati Act, 1859) to the present. There is
obviously constant reference to the social
situation in Italy; however, the analysis
provided of the interrelationships which
subordinate the school system in an indus-
trialized country to economic and political
exigencies can easily be broadened and
generalized. An interesting excursus in this
first part of the research study deals with the
school system in the the canton of Ticino
and the renewal efforts of the ‘democratic
teachers’ undertaken in an attempt to
emerge from a situation of ‘splendid isola-
tion’. The entire second part of the study is
devoted to an analysis of the interrelation-
ships existing in Italy between the school
system and the labour market and to ‘edu-
cated workers’. This section contains the
most interesting practical information and
above all within the context of vocational
training criticizes the lack of cohesion be-
tween the school system and the social
realities of working life. Unemployment,
underemployment, and non-employment
are quantified and brought to the attention
of the reader. In order to achieve change a
vague ideology does not suffice; it is the will
to take action which is required.
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Employment and unemployment in Eu-
rope

Report of the Conference of the Hague
(29-30 November 1979).

Edited by J.-Pierre Jallade (EN, FR).

As Ynso Scholten states in the preface, the
report of this Conference inaugurates the
work of the newly-created European Centre
‘Work and society’, located in Maastricht.
In the introduction Jallade presents a
detailed survey of the problems which char-
acterize the current employment crisis in
Western Europe and comes to the conclu-
sion that rather than being of a transitory
nature, the difficulties call for immediate
countermeasures. In the first of the four
half-day sessions Jan Tinbergen summar-
izes the situation over the past 20 years as
regards the labour market, investments,
economic recession factors, etc. In the
second session Luigi Frey reviews demo-
graphic, social, and cultural aspects related
to employment opportunities, drawing
attention to a number of technical solutions
serving to reduce unemployment and under-
employment. In the third session Pierre Uri
examines conditions prerequisite to the suc-
cess of employment policies in the imme-
diate future. In the final session Dieter
Mertens discusses the possibility of reduc-
ing the number of weekly working hours, an
approach which would have a beneficial
effect on the employment market. Supple-
mentary to the subject-matter covered in the
four sessions, Corrado De Francesco draws
a detailed overall picture, supported by
statistical tables, of recent developments
and trends in the field of employment and
unemployment in each country. Also pro-
vided is an interesting presentation of the
characteristics of gainfully employed per-
sons in Western Europe which covers the
period from 1960 to 1975 and takes into
account sex, age, nationality, region, and
level of education.

Relationships between education and em-
ployment and their impact on education
and labour market policies (A Franco-Ger-
man study)

BEATE KRAIS

Published by CEDEFOP, Berlin 1979,
50 pp. (DA, DE, EN, FR, IT, NL).

The material brought together is critically
analysed in this precise and intelligently

ordered synthesis report written by Beate
Krais (49 pages in the original text). The
examples and the statistical data relevant to
the relationships between education and
employment stem from research studies
carried out by two French institutes
(CEREQ and CTS) and one German insti-
tute (IFS) and turned over to CEDEFOP in
Berlin in the spring of 1977 for the purpose
of further elaboration. In the theoretical
and practice-related part of this synthesis
report the basic research study of B. Lutz
(ISF, 1976) and the study of A. d’Iribarne
(CEREQ, 1977) are analysed. The dossiers
of the seminar organized in Berlin in May of
1977 by CEDEFOP are likewise analysed.
Having first clarified the subject-matter of
the research project and the area of investi-
gation involved (in the two countries
enquiries were conducted in 140 firms of the
automobile industry and 150 firms of the
chemical industry), the author proceeds to
describe in details the method elaborated by
Lutz, which assumes that relationships be-
tween the education system and the employ-
ment system are reciprocally interdepen-
dent and stem of necessity from a third
subsystem (employers’ associations, em-
ployees’ associations, placement offices,
etc.). The results of the research study bring
to light the similarities and above all the
differences prevailing between the private
enterprise structure and the employment
structure of the two countries, between the
two systems of vocational training, and
between the varying role assigned to occu-
pational qualification. The reader thus
gains a clear idea of the situation in France
and in the Federal Republic of Germany.

Qualifikation und Berufsverlauf — Erste
Ergebnisse einer reprdsentativen Erhebung
bei Erwerbspersonen in der Bundesrepublik
Deutschland-

(Qualification and career development —
First results of an enquiry in the working
population in the Federal Republic of Ger-
many)

L. ALEX et al.

Published by the Bundesinstitut fiir Berufs-
bildungsforschung. Berlin 1981, 100 pp.
(DE).

These first results providing information on
‘qualification and career development of
the working population in the Federal
Republic of Germany’ stem from an enqui-
ry covering 30 000 respondees carried out in
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1979 by the BIBB in Berlin and the IAB in
Nuremberg. Although a further analysis of
the acquired data will be undertaken (as
stated in the preface by the directors of the
two institutes, H. Schmidt and D. Mertens),
these first results already constitute a handy
work tool in the necessary task of compar-
ing the situation in the Federal Republic of
Germany with that in other countries of the
Community. Chapter 3 in particular is very
rich in data on vocational training and the
various levels of qualification, various types
of jobs and job content, and occupational
mobility. With regard to training, the sta-
tistics confirm a considerable increase in the
number of qualified workers and significant
improvement in the percentage of women
with vocational qualifications vis-@-vis men
with vocational qualifications. 13.3 million
workers, or nearly 60 % of the entire
working population (22.04 million), hold a
final certificate attesting to completion of a
vocational training course. With regard to
economic sectors, the percentage of work-
ers in the services sector is 30 % higher than
that of workers in the technical-industrial
sector. Occupational mobility in the Federal
Republic of Germany is steady. In 1979,
37 % of all gainfully employed persons, of
whom 52 % were young people under 25
years of age, stated that they had changed
jobs at least once. This publication is excel-
lent as a source of up-to-date information
on characteristics of the working popula-
tion in the Federal Republic of Germany.
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Youth unemployment and
vocational training

The problem of youth unemployment
has always been accorded priority by
CEDEFOP ever since the Centre was es-
tablished. At the CEDEFOP Conference
held in Zandvoort, The Netherlands, in
1976 three main subject areas were dis-
cussed:

B career selection and motivation of
young people,

B ad hoc measures serving to integrate
young people into working life,

B vocational preparation.

An analysis of the situation revealed the
structural deficiencies in the range of voca-
tional training and employment opportuni-
ties open to young people and the specific
difficulties encountered by problem groups
such as girls, women, children of foreign
workers, and the disabled.

The danger of many young people being
forced into a marginal group situation as
the result of the implementation of
short-term measures prompted by the econ-
omic recession led to the decision to launch
integrated education, training, and employ-
ment programmes for young people in
transition from school to work.

In the early years after 1976 there was
general consensus that the problem of the
transition of young people from school to
work was not a temporary one that would
disappear as soon as the economic situation

This article was prepared on the basis of a CEDEFOP
document written by B. SELLIN: ‘Youth unemploy-
ment and vocational training — An attempt to sum-
marize the most important conclusions drawn during
five years of work on the subject’, Berlin, September
1981.

had improved. Attention was drawn to the
fact that both quantitative and qualitative
deficiencies, stemming also from structural
causes, were evident in the vocational
training and continuing training opportun-
ities open to early school-leavers.

Structural range and individual
attitudes

The studies conducted by CEDEFOP on the
subject of career selection and motivation
of young people in the light of their training
and employment prospects revealed the
adverse effects of inadequate vocational
training opportunities on the target group in
general and on the problem groups, namely,
girls, women, and foreign workers, in par-
ticular.

A possibly low level of work and career
motivation among young people does not
constitute an independent variable relevant
only to the attitudes and behaviour of
young people but should rather be attribut-
d to a shortage of training and employ-
ment opportunities. Young schoolleavers,
particularly those in the problem groups,
are being increasingly forced to accept jobs
in the weaker sectors of the labour market
(firms and sectors which were highly sensi-
tive to economic trends, monoproduction
systems, etc.) where they can neither obtain
comprehensive initial training nor hope for
employment on a regular basis.

Up to the mid-seventies structural and econ-
omic factors also led to a decline in the

number of open avprenticeships. Although
the situation then improved somewhat in a
number of Member States, the range of
opportunities has remained inadequate in
most; too little account is taken in the
formal education system of the needs of
young people and problem groups. This is
aggravated by the fact that most education
systems take a greater interest in pupils who
intend to continue on to upper secondary
school and perhaps university and conse-
quently tend to neglect to prepare young
people for entry into working life. This
reveals the need for a change in the rela-
tionship between general and vocational
training courses in upper secondary school.
It has become generally clear that training
opportunities must be adapted to the needs
of young people rather than vice versa and
that the impact which the attitudes and
behaviour of adults have on young people
must be given close attention.

The studies also show that although the
majority of young people are really inter-
ested in vocational training and continuing
training because they wish to improve them-
selves socially and economically, they have
not been able to achieve this objective due to
a shortage of satisfactory training and
employment opportunities. Many young
people therefore succumb to a feeling of
resignation, drop out of society, and be-
come discontented and unwilling to accept
the poor prospects the future holds for
them.

Education and training opportunities do
not in themselves suffice. What the young
people need is direct social and material
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assistance from the community and the
adults accompanied by career information
and the creation of useful, stable, creditable
jobs.

No less important is the need to improve
and increase the range of attractive educa-
tion and training opportunities in order to
prevent further deterioration of the situ-
ation and to ensure that most young people
come on to the labour market with adequate
vocational preparation and training.

Measures to combat youth
unemployment

Measures undertaken in the mid-seventies
by the Member States and subsequently
improved, namely, job procurement
schemes, labour cost subsidies and training
grants, vocational preparation schemes,
integration aids to young people, and spe-
cial training programmes, were carefully
analysed by CEDEFOP in order to deter-
mine whether or not they might:

. EY
B also improve the employment prospects
of young people,

B possibly have an adverse effect on the
standard range of employment opportuni-
ties open to young people.

Results showed that the employment pros-
pects of young people were not on the whole
improved by such schemes. Although they
kept young people off the streets and gave
them temporary financial and social sup-
port, the value of which should not of
course be overlooked, they had little posi-
tive effect in the longer term because they
were usually designed on a short-term
basis.

The second question was and remains more
difficult to answer. In some Member States
where vocational training was traditionally
available to only a small proportion of the
age group concerned, there was little evi-
dence of an adverse effect. In Member
States with a comprehensive, standard
range of training and employment opportu-
nities such special schemes tended to aggra-
vate the marginal position of many young
people who were either unemployed or
threatened with unemployment. These
countries undertook relatively early to inte-
grate such schemes into the standard range
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of vocational training opportunities in
order to avoid too distinct a line being
drawn between the various -target groups
and prevent their marginalization.

The information collected on employment
opportunities was not encouraging, either.
However, this was due more probably to the
trend in the general economic and employ-
ment situation in the late seventies than to
the quality or the side effects of employ-
ment and integration measures for young
people. On the whole work procurement
schemes appear to have produced the best
results in cases where young people had
already had some vocational preparation
and/or training. On the other hand, these
schemes do not seem to have made it much
easier for young people with little qualifica-
tion to find work.

Because of the effect they have of setting
young people apart from other categories of
workers, work procurement schemes for
young people should therefore be part of a
comprehensive employment programme
for all workers. They are then more likely to
prove successful over a longer period.

Integrated education, training,
and employment programmes
for young people

The first and without doubt the most signi-
ficant initiative so far taken by the Euro-
pean Community in connection with the
development of an integrated education,
training, and employment programme for
young people was the Council Resolution of
December 1979 on alternance training for
young people.*

One aim has always been to increase the
range of training opportunities for young
people during their transition from school
to work and improve the quality of these
opportunities, starting with apprenticeship
deficiencies in the Member States and expe-
rience gained with short-term vocational
preparation and training measures.

As a contribution to this subject CEDEFOP
organized a special conference and pub-
lished a special number of its Bulletin, ** A

* 0JC1,3.1.1980, p. 1.
** CEDEFOP, Vocational Training Bulletin, 4/1980.

31



EUROPE

guide has also been developed to provide
vocational training practitioners with con-
crete decision aids.

CEDEFOP has furthermore undertaken a
study of the social and material standing of
young people during transition from school
to work* under present legislation and
collective bargaining agreements. Other
CEDEFOP studies (10-17) reveal the need
to integrate existing means of providing
assistance into an overall concept of educa-
tional and training promotion for all young
people in the various situations they face in
their transition from school to work.

Another important conclusion was the need
to provide the training contracts between

* CEDEFOP, The material and social standing of
young people during transition from school to work.
Synthesis Report 1981.

firms and (young) employees with a legal
basis and a set of general terms and condi-
tions. It was also felt that a clearer distinc-
tion should be made between work procu-
rement schemes and education and training
measures in order to eliminate the grey area
of practical and work experience schemes,
the participants of which were regarded
neither as trainees nor as full-time em-
ployeés.

Conclusion

Activities to date clearly show that satisfac-
tory vocational training is also dependent
on a satisfactory economic and labour
market situation. It can make only a very
limited contribution to its own improve-

ment. However, the fact has also become
clear that there is a need for a new form of
transition both from school to work and
from work back to school (for older work-
ers) and that this need extends beyond the
present employment situation.

If one considers the redistribution of work
between young people and adults or the
problems connected with the (re)integration
of women and migrant workers, the need
for an integrated education and further
training programme for young people and
adults becomes evident. Suitable legislation
and collective agreements are needed in
most Member States. The European Com-
munity should therefore establish a number
of general principles and encourage favour-
able developments with the help of its
financial machinery.

Unemployment in the EC — January 1982 Eurostat

D F I NL B L UK IRL DK GR EUR10
Unemployed (in 1 000) 1 949-8 2 034-0 2 194:2 488-3 5303  2-139 3 070-6 1466 2819p 737 10711-5
Unemployment rate
(% of working
population) 7-5 9-0 9:9 9-4 13-1 1-3 11-8 12-0 10-7 2-1 9-5
% of total
unemploygd
1. Women 40-9 49-9 48-4 49-3 55-9 43-9 282 23-1 382p 366 40-3
2. Under 25 years 41-3 46-4 44-2 39:1 46-4 377 28-4 296 p
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Documentation on the activities of the Community organs

The following evaluation of documents of
the European Community which have
appeared in recent years is intended to
clarify the role which has been assigned to
educational/vocational training policy in
connection with employment policy and
labour market policy. To what extent, in the
opinion of EC organs, can vocational train-
ing measures contribute towards efforts to
reduce unemployment?

In its ‘General guidelines on the elaboration
of a Community action programme in the
field of vocational training’! the Council
states: ‘The volume and quality of vocation-
al training available at various qualification
levels for both young people and adults
constitutes one of the key resources serving
the further development of the European
Community’ (p. 5). ‘Economic, social,
technical, and educational develop-
ment . . . is forcing the bodies responsible
to find new approaches to training prob-
lems’ (p. 6). ‘The significance of the link
between schooling and working life and that
of the development of post-school training
systems respectively continuing training has
now become clearly evident’ (p. 6).

In the ‘Council Resolution of 21 January
1974 concerning a social action pro-
gramme’? the ‘implementation of a com-
mon vocational training policy’ (p. 3) is
seen as a means by which within ‘actions
designed to achieve full and better employ-
ment’ (p. 1) the search for ‘solutions to the
employment problems confronting certain
more vulnerable categories of persons (the
young and older workers)’ (p. 3) can be
carried forward. As in the abovementioned
‘General guidelines’ (p. 6), so here again the
role of the European Social Fund is
stressed: ‘. . . in particular by strengthen-
ing the role of the European Social Fund’
(. 2).
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In the Resolution of the Ministers of Edu-
cation of 6 June 1974 ‘on cooperation in the
field of education’,? the Ministers state that
‘. . . under no circumstances shall educa-
tion be understood simply as a part of
economic life’ (p. 2).

In the Decision of the Council of 22 July
19754 the European Social Fund is for the
first time put into action ‘. . . for specific
measures serving to promote the employ-
ment and the geographical and occupation-
al mobility of young people under 25 who
are either unemployed or seeking employ-
ment’.

The task of combating youth unemploy-
ment, the level of which is considerably
higher than that of unemployment as a
whole, constitutes in the main the following
subject-matter.

In the Resolution of the Council of 9 Fe-
bruary 1976 comprising an action pro-
gramme in the field of education® the
discrepancy in the relationship between the
quality of training and unemployment is
dealt with. Considered as a priority matter
are ‘measures to be taken in the field of
education to prepare young people for
work, to facilitate their transition from
study to working life, and to increase their
chances of finding employment, thereby
reducing the risks of unemployment’ and
‘the provision, in the context of continuing
education and training, of further educa-
tion to enable young workers and young
unemployed persons to improve their
chances of finding employment’ (p. 5).

In the opinion of the Economic and Social
Committee of 31 March and 1 April 1976¢
on the ‘coordination of national employ-
ment policy instruments’, the discrepancy
between manpower qualifications and la-
bour market needs is referred to: ‘Educa-
tional systems rarely make for flexibility
and multiple skills. But employment policy
presupposes that training systems are close-

EUROPE

Barbara Gronig

ly tailored to the needs of the labour
market. This is rarely achieved’ (p. 72). The
difficulty stems from the following fact: ‘By
and large, employment policy instruments
were established between 1945 and 1970,
that is to say before structural unemploy-
ment began to affect the entire EEC so
critically’ (p. 71). The Economic and Social
Committee emphasizes the independent
role of the training system: ‘In general . . .
training has a beneficial effect on employ-
ment’ (p. 74). As the basis of all social
measures, however, the ‘first thing is to get
back to high and sustained growth’
(p. 73).

The growing risk of unemployment facing
young people coming on to the labour
market after schooling led in the mid-seven-
ties to discussion on ways of improving the
vocational preparation of young people.

The discussion was initiated by a draft
recommendation of the Commission on
‘vocational preparation for young people
who are unemployed or threatened by
unemployment’ of 9 August 1976.7 The
‘growing discrepancy between the skills and
aptitudes of young people entering working
life and the types of job being offered’ (p. 2)
it to be corrected by vocational preparation
measures as part of a necessary linkage of
‘economic, educational, and labour market
policy measures’ (p. 2). Young people who
‘have had no vocational guidance and no
training to speak of have great difficulty in
times of high unemployment . . . in finding
a job’. ‘The aim is to improve their chances
of keeping their job or finding a new one’
(p. 4). In order to achieve this aim, ‘it will
be necessary to make full use of all existing
and potential education and training oppor-
tunities’ (p. 8).

Both the European Parliament (EP) and the
Economic and Social Committee (ESC)
have expressed their opinion concerning the
draft recommendation.
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The EP expresses® ‘its regret that, in spite of
repeated objections by the European Parlia-
ment, the Commission has again opted for
the non-binding form of the recommenda-
tion’ (p. 48) and °‘shares the fear’ of the
Commission that youth unemployment ‘is a
long-term problem’ (p. 48) which neverthe-
less calls for ‘short-term measures which,
while not tackling the problem at the roots,
will lead to a reduction in unemployment
and above all to better integration of young
people into the working process’ (p. 49).
The EP takes the view ‘that the idea behind
the recommendation must be supported’

(p. 49).

The ESC, in an opinion prepared on 24 and
25 November 1976,° stresses the need to
improve the training of problem groups,
firstly because qualified workers are less
exposed to the risk of unemployment and
secondly because the economy will depend
more and more on highly skilled manpower.
‘Workers who are at present not receiving
training properly geared to future require-
ments may well be needed in a few years’
time’ (p. 16). In its opinion prepared on
26 and 27 September 1977 on the draft
Commission recommendation on vocation-
al preparation for young people,'° the ESC
supports the draft recommendation insofar
as ‘vocational training increases a young
person’s chances and smooths his entry into
working life’ (p. 27), but emphasizes ‘that
youth unemployment cannot be solved by
vocational training measures’ (p. 26) and
‘calls on the Commission to devote greater
and more urgent attention in future to the
question of organizing job creation
schemes. Without job creation schemes the
ultimate success of the training measures
cannot be guaranteed’ (p. 26). The objec-
tion raised by the European Parliament
concerning the non-binding form of the
recommendation is shared by the ESC,

which ‘feels that a directive .
been much better’ (p. 26).

. . would have

‘Taking account of the interest' of the
European Parliament and of the Economic
and Social Committee in the relationship
between the education and the employment
of young people’, the Council adopted a
resolution on 13 December 1976 in line with
the Commission’s proposal.'! However, it
does not concur with the EP and the ESC in
calling for a more binding form: ‘Member
States will take account . . .” (p. 2).

On 6 July 1977, the Commission passed its
‘recommendation to the  Member
States . . .”.12 It concurred ‘with the opin-
ion expressed by both the European Parlia-
ment and the Economic and Social Com-
mittee that this recommendation should be
supplemented by additional (and possibly
more binding) measures to promote the
employment of young people’ (p. 18).

In view of ‘the gravity of the present
situation and the near certitude of pro-
longed underemployment . . .’ (p. 14) the
Commission in its communication to the
Council of 17 October 1977 on youth
employment!3 calls for a reorientation of
policy: ‘Up to now, Community action in
respect of youth employment has been
focused for the most part on aids to training
and mobility’ (p. 13). ‘In the light of the
attached review of action . .. it appears
that (training) measures should be modif-
ied’ by measures such as ‘job creation or
other forms of employment’ (p. 14). The
Economic and Social Committee already
stressed this need in its opinion of 26 and 27
January 1976, in which it called for ‘the
expansion of those activities of the Euro-
pean Social Fund which serve to strengthen
the link between training and employment’
(p. 20).

This concept finds response in the proposal
of the Commission submitted by the Com-

mission to the Council on 10 April 197814
‘for a Council regulation concerning the
creation of a new European Social Fund aid
in favour of young persons’ (p. 15).

The proposal is criticized by the European
Parliament, ‘. . . since the result of these
months of waiting is merely the addition of
another form of aid to those already pro-
vided for under the rules of the European
Social Fund’ (p. 22).!S The European Par-
liament ‘firmly believes that there must be
no further delay in drawing up and putting
into operation a comprehensive pro-
gramme . . ., coordinating not only action
by the Community’s financial instruments
but also the various policies concerned with
education, career guidance, professional
training, job placement, and employment’

(p. 23).

In an opinion on education and vocational
training for young workers drawn up on 29
and 30 March 1978, the ESC again stresses
the importance of educational policy.!¢
‘Education and training can significantly
affect the kind of employment which an
individual can find and indeed the chances
of employment at all, and a more effective
educational system could certainly mitigate
the unemployment problem . ..’ (p. 40).
‘Compensatory educational strategies’ are
mentioned (p. 42). It is important that ‘at
every level . . . there is a single comprehen-
sive policy embracing both education and
employment’ (p. 44). In its opinion on the
proposal for a Council Regulation on a new
European Social Fund aid,!” the Economic
and Social Committee ‘with a certain num-
ber of reservations, supports the Commis-
sion’s proposal for Community aids’
(p. 31) but seconds the criticism of the
European Parliament in that it also calls for
‘a thorough reform of education, job coun-
selling, and vocational training’ (p. 31) and
concludes that the ‘proposed emergency
scheme is only acceptable as a temporary
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measure or subject to a specified time-limit’
(p. 31). The Economic and Social Commit-
tee basically feels ‘that it is paramount that
policies on education, on training, and on
employment are coordinated at every level’
(p. 31). In their criticism of the Commis-
sion’s proposals the opinions of the EP and
the ESC are based on the same basic
arguments.

In the Council Regulation of 18 December
1978 on the ‘creation of two new types of
aid for young people from the European
Social Fund,!? the proposal from the Com-
mission is redesigned’. With efforts to sti-
mulate the economy proving to be of no
avail and with constantly rising unemploy-
ment, consideration is given to the possibil-
ity of combining measures in the field of
education with those relating to the redistri-
bution of work (work-sharing, part-time
work, continuing training, etc.).!® In this
connection emphasis is placed on the con-
cept of alternance training.

In the communication from the Commis-
sion to the Council of 29 October 1979 on
“linking work and training for young per-
sons in the Community’2° alternance train-
ing is seen as ‘one of the measures . . .
which should contribute . . . to the im-
provement of the employment situ-
ation . . .’ (p. 1). Objectives are ‘improv-
ing the employability of young persons by
improving their opportunities to obtain
training and qualifications’, ‘reducing the.
current high levels of youth unemployment
by encouraging the substitution of viable
alternatives to full-time employment in the
perspective of a better management of
working time’, and ‘providing Community
support for the reform and modernization
of training provision in the Member States’
(p. 2). ‘The initiative will hence contribute
both to a better integration between work-
ing time and training and to the continuing
need to requalify and update the labour

force’ (p. 2). The Commission is of the
opinion that a ‘resolution to the Council
expressing commitment to the development
of alternance and establishing objectives at
both Member State and Community level’ is
of importance (p. 15).

The Council Resolution of 18 December

1979 on linked work and training for young -

persons?! is strongly criticized by the Euro-
pean Parliament, which deplores the fact
that ‘in its present form the resolution is
little more than a warning to the Member
States’.?? The European Parliament ‘de-
plores the way in which the Council’s
resolution waters down or ignores import-
ant parts of the Commission’s propo-
sals . . .’ (p. 72) and ‘regrets that the Com-
mission did not insist on using its right of
proposal accordingly to withdraw its propo-
sals after the Council had adopted amend-
ments which were clearly intended to void
them of all substance’ (p. 73). The Euro-
pean Parliament ‘commends the Commis-
sion for its initiative to develop linked work
and training courses . . . as a means both of
improving and extending vocational train-
ing and reducing unemployment among
young people’ (p. 72) and ‘insists strongly
on the need both to increase significantly
Community appropriations for training
and to adapt the provisions of the Social
Fund to a policy of continued (alternating)
training instead of concentrating solely on
retraining the unemployed’ (p. 74). In its
resolution on the ‘employment situation in
the Community’??® the European Parlia-
ment had already called upon the Commis-
sion and the Council ‘to expand substantial-
ly training and labour mobility to a level
at which it can make real impact ...’

(p. 25).

In all subsequent documents alternance
training is stressed as the central core of
future policy. In the communication from
the Commission to the Council of 28 April
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19802 on guidelines for a Community
labour market policy the Commission states
that it intends to continue ‘its activities on
linked training and employment’ (p. 22). In
its resolution of 27 June 1980 on guidelines
for a Community labour market policy?s
the Council is of the opinion that ‘the links
between general education and vocational
training should be improved and, in parti-
cular, linked work and training should be
developed . . .’ (p. 3). Inits resolution on a
Community labour market policy of 17
September 198126 the European Parliament
considers it necessary that ‘linked work and
training schemes’ should be made ‘generally
available’ (p. 66) within the framework of
‘measures to promote the improvement of
vocational training’ (p. 64). The Economic
and Social Committee is also of the opinion
that ‘the Commission should increase its
efforts to introduce alternance vocational
training’ (p. 37).27

It is evident that in general all the Commu-
nity organs emphasize the significance of
educational and vocational training policy
in connection with an active employment
policy. Since the early eighties have brought
no sign of an improvement in the economic
situation but on the contrary have given
indication that the situation is even likely to
worsen, the problem of coordinating voca-
tional training and employment policy is
protruding more and more. Training meas-
ures do not of themselves create jobs. On
the one hand training must be adapted to
technical changes at the workplace and on
the other hand investments of a longer-term
nature must be made in order to create more
jobs. As regards the solution of this prob-
lem, considerable differences of opinion
have arisen between the European Parlia-
ment and the Economic and Social Com-
mittee on the one hand and the Council on
the other. Both the EP and the ESC call
repeatedly for basic reforms in the field of
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education and training and better coordina-
tion between economic and employment
policy. They complain that decisions of the
Council are not sufficiently binding, that
they water down proposals of the Commis-
sion, and that they overlook the need for
fundamental changes and the possibilities
of short-term (financial) intervention.

The Commission is continuing its delibera-
tions concerning the redirection of efforts,
as stated in its communication to the Coun-
cil on youth employment. In its communi-
cation to the Council of 24 April 1980 on

1 General guidelines of 26.7.1971. OJ C 81,
p. 5 ff, 12.8.1971.

20JC13,p.1ff, 12.2.1974.

3 0J C98, p. 2 ff, 20.8.1974.

4 Decision of the Council of 22 July 1975 on
participation of the European Social Fund in
measures serving to promote employment.
OJ L 199/36, 30.7.1975.

S 0J C38,p.1ff, 19.2.1976.

§ OJ C 131, p. 70 ff, 12.6.1976.

7 Doc. COM(76)1207/3.

8 OJ C 293, p. 48 ff, 13.12.1976.

® Opinion on the main measures to be taken to
help unemployed young people, women, and
elderly workers and women wishing to resume
gainful employment. OJ C 56, p. 1 ff,
7.3.1977.

‘perspectives for education policy in the
context of employment policy . . .’2® the
Commission is of the opinion that it is
‘timely to consider whether new forms of
collaboration between the education and
the employment sectors need to be devel-
oped’ (p. 2).

The “policies focusing all resources on rais-
ing the level of vocational skills of new
entrants to the labour market must be
questioned’ (p. 3). Attention is addressed to
various work-sharing schemes and to the
role of continuing education and training in

10 QJ C 61, p. 25 ff, 10.3.1977.

11 Resolution concerning measures to be taken to
improve the preparation of young people for
work and to facilitate their transition from
education to working life. OJ C 308, p. 1 ff,
30.12.1976.

12 OJ L 180, p. 18 ff, 20.7.1977.

13 Doc. COM(77)476 final, 17.10.1977.

14 0OJ C 100, p. 4 ff, 25.4.1978.

15 Opinion of the EP on the proposal. OJ C 131,
p. 22 ff, 5.6.1978.

16 Opinion on education and vocational training
for young workers. OJ C 181, p. 38 ff,
31.7.1978.

17 Opinion of 20-21 June 1978. OJ C 283, p.
29 ff, 27.11.1978.

18 OJ L 361/3, 23.12.1978.

the light of rapid technological advance.

However, both ‘educational and manpower
authorities emphasize the need to provide
young people with a basic vocational quali-
fication, not under the illusion that this will
directly reduce youth unemployment, but
with a view to enabling young people at least
to find an initial foothold in the labour
market . . .” (p. 5).

What shape these ‘new forms of collabora-
tion between the education and the employ-
ment sectors’ will take remains to be
seen,

1% Decision of the Council of 18 December 1979
on the adaptation of working time. OJ C 2, p.
1 ff, 4.1.1980; Resolution of the EP of 17
September 1981 on employment and the adapta-
tion of working time. OJ C 260, p. 54 ff,
12.10.1981.

20 Doc. COM(79)578 final, 29.10.1979.
21.0JC1,p.1ff, 3.1.1980.

22 QOpinion of the EP of 13 March 1981. 0J C 77,
p. 71 ff, 6.4.1981.

23 OJ C 34, p. 22 ff, 11.2.1980.

4 COM(80)186 final, 28.4.1980.

25 OJ C 168, p. 1 ff, 8.7.1980.

26 OJ C 260, p. 63 ff, 12.10.1981.

27 Opinion on the development of the social
situation in the Community in 1979. OJ C 205,
p- 35 ff, 11.8.1980.

28 Doc. COM(80)177 final, 24.4.1980.
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