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SUMMARY

This research is intended to provide an explanation of the growing 

problem of youth unemployment in three of the major industrialised 

countries of Western Europe and to assess the success of policy 

responses to the problem. The countries studied are West Germany,

France and the United Kingdom.

The first part of the thesis consists of an analysis of the 

size, structure and nature of the current youth unemployment 

problem, and an attempt is made to assess the main causes of the problem 

in the countries under study. In the case of Great Britain a 

statistical analysis of youth unemployment over the 1965-82 period 

is used to shed further light on possible causes.

The second part of the study takes stock of the measures used 

by governments in the three countries in response to the youth 

unemployment problem. A wide range of policies are covered, from 

training programmes to working time measures. There is also an 

examination of the role of the European Community itself to assess 

whether any policies are better carried out at Community level than 

by national governments.

Although the general level of unemployment and policies to 

reduce it have a great influence on youth unemployment, the 

transition process from education to work is found to be very 

important. In the UK a breakdown in this initial transition is seen 

to have played a significant part in the rise in youth unemployment, 

while in France and Germany the young unemployed are concentrated at 

the second transition - after training or vocational education.

Key factors in the success of transition systems are found to be

their relationship to regular employment, the system of funding and

the occupational distribution of places.
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Chapter One 

INTRODUCTION

When work on this thesis was started late in 1981, there was growing 

concern about the rising level of youth unemployment. Total 

unemployment passed the 2 million mark in both France and the UK in 

October 1981 (1), Germany was not far behind at just under 1.5m.

There had been a rapid rise in total unemployment from less than l»5*v\ 

in the UK at the start of 1980, just over lm in Germany and 1.4m in 

France.

Young people appeared to be bearing the brunt of this steep 

increase in overall unemployment, with under 25 year olds making up 

30% of total unemployment in Germany, 40% in the UK and 45% in 

France. The inner-city riots in the UK in 1981 brought youth 

unemployment into sharp political focus. In his official inquiry 

into the Brixton riot. Lord Scarman noted: "There can be no doubt

that unemployment was a major factor in the complex pattern of 

conditions which lies at the root of disorders in Brixton and 

elsewhere" (2).

Since 1981 the overall situation has barely improved, with total 

unemployment at the end of September 1985 standing at 2.2m in 

Germany, 2.3m in France and 3.2m in the UK. Under 25s were still 

overrepresented, accounting for 24.7% in Germany, 40.6% in the UK 

and 42.5% in France (3). Throughout 1981 and 1982 opinion polls 

showed that unemployment was rated by over 70% of respondents in the 

UK as the most urgent problem facing the country, except for the 

period of the Falklands War (4). Yet, while French and German 

electors voted for changes of government in the early 1980s, in 1983 

the UK returned the Conservative Government which had presided over
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the steep rise in unemployment of its first period of office.

Of course, although the levels of unemployment and youth 

unemployment reached in the 1980s are the highest experienced since 

the second world war, the problem is not something which has 

suddenly emerged in the 1980s. Young people were absorbed into the 

labour market relatively successfully in the 1950s and 1960s, when 

unemployment was low and the rate of youth unemployment frequently 

below the general rate. This situation gradually deteriorated, 

however, and in the mid-1970s the rise in unemployment began, with 

governments beginning to develop policies to tackle the situation 

and the plight of young people in particular. Most of the analysis 

in this thesis therefore takes the mid-1970s as a starting point.

Young people are thought to merit special attention for a number 

of reasons, not least because many of them enter the labour market 

as an easily identified group at the same time of year. As they 

emerge from the education system, governments appear to feel a need 

to continue to "provide" for young people beyond any general 

commitment to full employment. Young people have also come to bear a 

disproportionate share of unemployment, which is thought to require 

some action to redress the balance.

Beyond these considerations, youth unemployment carries certain 

additional costs. These are the economic costs of not integrating 

young people into the labour market which may be felt for years to 

come, as the failure to acquire skills and work experience early on 

may result in the individual having lower productivity and reduced 

employability in later years. There is also the associated social 

cost of not having an adequate supply of trained people when demand 

improves. However, the greatest cost as far as the young are 

concerned would appear to lie in the possibility of a permanent
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alienation from work or society in general as a result of a failure 

to integrate them into work after they leave education. In 1981 

Shirley Williams saw this process of alienation as already 

underway:

"The children born in the bulge years of the late 50s 
and early 60s are the children who have become losers 
all along the line. They went to overcrowded schools, 
saw their chances of an apprenticeship or a college 
place savagely cut, and are now moving into a labour 
market which cannot offer them jobs. They are in 
danger of becoming a lost generation. We believe 
that this generation ... could live to haunt this 
society for many years." (5)

Although it is not enough to justify the idea of work for its own

sake, if an eventual return to "full" employment is still the aim of

governments, there are considerable benefits in maintaining a work

ethic and the associated values of self-confidence,

conscientiousness, responsibility, punctuality and social behaviour. 

Work is recognised to confer status, which in turn encourages self- 

respect and helps to integrate the young into adult society.

There are also, of course, short-term costs in the unemployment 

of the young, not least the waste of labour which could be put to 

productive use. When this is added to the high cost of keeping 

someone unemployed because of benefit payments and loss of taxes, it 

becomes clear that governments can afford to spend considerable sums 

on employment measures. In 1981 the Institute of Fiscal Studies put 

the cost of keeping someone on the unemployment register in the UK 

at £4,495 per annum, while the Manpower Services Commission 

estimated it at £4,380, although the Treasury said it was only 

£3,400. In 1982 a House of Lords Report put the net fiscal cost at 

£5,000 (6).

In addition to the economic costs, there are of course social 

costs. Health costs may be less of a factor for the young unemployed
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than for adults, but anti-social behaviour is often associated in 

the public mind with youth unemployment. Although youth unemployment 

has led to protests through the normal channels, as in the UK trades 

unions' "Jobs for Youth" campaign, some have also linked the UK 

inner-city riots of 1981 and 1985 with youth unemployment. Some 

also see a connection between crime and violence and youth 

unemployment. In 1978 a leading British Conservative, Peter Walker, 

outlined the potential for crime, whether organised or in the form 

of vandalism in a bored and frustrated group such as the young 

unemployed (7).

Outline of thesis

The thesis basically divides into two parts: an examination of the

background to youth unemployment and its causes (Part I) and a 

comparison of policies adopted to combat youth unemployment in 

France, Germany, the UK and at European Community (EC) level 

(Part II).

A survey of recent literature on unemployment and youth 

unemployment in particular (Chapter Two) points the way forward to 

some issues which are of interest for the remainder of the study. 

Chapter Three then analyses the data on youth unemployment and the 

situation of young people in the labour market, providing a basis 

for an examination of what are considered to be potential causes of 

youth unemployment in Chapter Four. This allows an assessment of the 

suitability of the policies adopted by national governments in 

Chapter Five (France), Six (Germany) and Seven (the UK). Chapter 

Eight is devoted to the response at EC level, to assess whether 

the EC has had a notable influence on national policies and whether 

there have been any benefits from the development of policies at
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Community level. The success of the various policy options are 

compared in Chapter Nine. The basic structure of the thesis is also 

supported by additional information in the Appendices. Appendix A 

sets out the findings of a statistical analysis of youth 

unemployment in Great Britain, which are used in the examination of 

the causes of youth unemployment in Chapter Four. Appendix B 

collates information on survey material relating to youth 

unemployment and available in the countries under study. Appendix C 

lists the information sources used for the research, and Appendix D 

a guide to acronyms and foreign terms used in the thesis.

Clearly there are certain advantages in a comparative study of 

countries of similar size and with similar economic systems: 

lessons can be learnt from the experiences of other countries. The 

inclusion of an analysis of the EC-level response enables 

consideration to be given to the possible benefits from a common 

response to a common problem. Nonetheless, a comparative study also 

presents problems, not least in the use of data from diverse sources 

and the difficulties of applying lessons from one country to others, 

which despite basic similarities are also different in the details 

of their political and economic systems.

In fact, there are differences between the three countries 

which make the comparison more interesting. Germany is currently 

ruled by a centre-right coalition, following a change of government 

in 1982 after 13 years of centre-left administration. Political 

swings have not been dramatic, however, and the social market 

economy developed in the post-war period broadly prevails. France on 

the other hand experienced a marked change in 1981 when the Fifth 

Republic saw the election of its first ever socialist-led government 

with plans to reduce unemployment particularly through increased
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public expenditure and working time policies. However, even before 

the election of the Mitterrand Government in France there were 

traditions of state economic planning and central control in many 

areas of the economy. The UK electorate meanwhile voted for a very 

different programme in 1979 when it returned the Thatcher 

Conservative Government, which espoused free market economics and 

set about ending what it saw as obstacles to the working of the 

labour market, and which adopted low inflation and reducing public 

spending rather than low unemployment as its prime economic targets.

Beyond these differences, the major problem of a comparative 

study of France, Germany and the UK, and an analysis of the response 

at EC level in addition, is the sheer size of the task, particularly 

when the object of analysis is a matter of considerable political 

concern at the time of writing. This may explain the volume of 

material covered, but it is hoped that if this is seen as a 

disadvantage, it is partly offset by providing a background against 

which work on particular aspects of youth unemployment can be set in 

context. There is also the benefit of being able to provide a 

detailed overview of the subject across a broad geographical area, 

whereas much of the existing work on the subject seeks general 

conclusions from more localised studies.

Research Programme

Full-time work on the research was conducted between October 1981 

and September 1984, including a number of fieldwork trips to collect 

information from the countries under study, notably visits to the EC 

Commission in Brussels in June 1982, to Germany in February 1983 and 

to France, Germany, Luxembourg and Brussels in January-February

1984. Writing up was started after the final fieldwork trip, so it
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is intended that the information on policy developments should be 

up-to-date at least to the end of 1983. As writing up took place 

over a period of almost two years, more recent information, where 

this was readily available, has been added in the course of writing. 

Some of the policy chapters may therefore be more up-to-date than 

others: the chapter on France was completed in July 1984, that on

the EC in September 1984, Germany by April 1985 and the UK by August

1985. Chapters Three and Four were completed earlier, in April-May 

1984. Although there have naturally been some revisions since then, 

these chapters are based on data available at that time.

With the subject of the thesis a continually moving target, 

there were obvious temptations to constantly add new information. 

Ultimately these had to be resisted to avoid the problem of further 

developments occurring while existing material was being updated, so 

that the thesis could eventually be completed.

Additional points

1. Much of the statistical data defines young people as those under

25. When applied to the labour market, clearly this definition 

covers a diversity of young people, ranging from the minimum age 

school-leaver without qualifications to those with postgraduate 

education. We are not concerned here primarily with graduate 

unemployment, however. The emphasis of this study is on those 

without higher education, particularly those who are unemployed 

as teenagers. Nonetheless, it is often necessary to use data on

the under 25s when examining youth unemployment.

2. There appears to be some confusion amongst some writers over

which age groups are included in such terms as 16-18 year olds. 

In this study this is applied to those aged 16, 17 and 18,



although sometimes the phrase under 19s may be used to avoid 

confusion.

The Federal Republic of Germany is referred to as Germany 

throughout.

Where possible, British material relates to the United Kingdom. 

Where Great Britain or any other subdivision of the UK is 

involved this is explained.

A great deal of information was gleaned from interviews with 

officials in government departments etc. This material has not 

been referenced specifically in the notes to chapters, although 

interviews with members of political organisations or pressure 

groups and private companies has been included. Details of 

interviews are given in Appendix C.



Notes

1. UK figures on the new basis for counting unemployment 
introduced in October 1982 (Employment Gazette Dec 1982) 
French figures « DEFM (Demandes d'emploi en fin de mois) 
German figures - BfA statistics.

2. Financial Times 26.11.81.

3. Eurostat. Registered unemployed in the Community 1985/9.

4. Moon J (1984) The responses of British governments to 
unemployment pp. 19-20.

5. The Times 7.10.81.

6. House of Lords Select Committee on Unemployment (1982); 
Financial Times 10.11.81 and 10.12.81.

7. Ridley F F (1981) View from a disaster area.



2/1

Chapter Two

A SURVEY OF THE LITERATURE

Growing concern with unemployment has given rise to a considerable 

body of literature in recent years, including much work on youth 

unemployment. The aim of this survey is to set the rest of the 

thesis in context, by examining the major recent academic works on 

the subject. Some official publications have also been included 

where it is felt that these merit attention at this stage, but 

publications by pressure groups and political parties and 

organisations are not covered here, although these may be referred 

to in connection with propositions on specific causes or policies in 

the subsequent text. Similarly work on specific government measures 

is generally excluded here, but is discussed in the body of the 

thesis in the appropriate section.

Although the thesis is concerned with youth unemployment, it is 

considered necessary to look at work on the more general problem of 

unemployment and the debate on macroeconomic causes of and remedies 

to unemployment, as this clearly provides the background against 

which youth unemployment is set. This section is followed by an 

examination of the literature on the causes of youth unemployment 

(which acts as a basis for Chapter Four) and finally by a discussion 

of work on measures which can be implemented to combat youth 

unemployment. The measures themselves are examined in Chapters Five 

to Eight.

2.1 The macroeconomic background

Much of the concern of the macroeconomic debate is with the overall 

unemployment total, which as several writers point out is not always
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a perfect guide to the real size or severity of the problem.

Although there is no intention to go into the debate on unemployment 

statistics at great length here, it is worth referring to the work 

of Garside, Harris and the OECD (1979) which describe the various 

sources of unemployment data and some of the anomalies in the 

available material. Garside demonstrates that the labour market is 

more dynamic and diversified than had been previously thought.

Wood is particularly critical of the emphasis on the total number 

registered as seeking work as the measure of the severity of 

unemployment. Daniel points out the important distinction between 

the unemployed stock and the unemployed flow, which is particularly 

relevant when considering the problem of youth unemployment which is 

generally thought to be more dynamic. The work of the OECD shows how 

new entrants and those in training are classified. Gallis analyses 

13 industrialised countries over the 1970-76 period and notes that 

20-24 year olds appear to suffer more than 15-19 year olds. This 

may be due to unregistered teenage unemployment and their low 

attachment to the labour force, he says.

This survey is not intended to cover the development of 

theories of unemployment historically although those theories which 

are thought to be of major importance and relevance today are 

discussed. Showier (1981) examines a number of schools of thought: 

the laissez-faire ideology of Smith and the classical economists, 

the views of the "organisationists" like Beveridge, who accepted 

much of classical theory, but thought that frictional unemployment 

could be reduced by improving the functioning of the labour market 

(this led to the establishment of the Labour Exchanges in the UK in 

1909), and the socialist ideas of Marx and Hobson. This survey takes 

as its starting point the theories of Keynes, however.
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2.1.1. Keynesian theories

As Weidenaar and Weiler point out, classical economists believed 

that depression would be self-curing, but Keynes showed that an 

increase in government spending or a reduction in taxes would 

increase employment and accelerate economic recovery. He also 

demonstrated that reductions in aggregate demand reduced output and 

employment rather than prices, as was commonly thought. The key to 

this was that consumption was shown to be income-determined with the 

multiplier effects of a government increase in aggregate demand 

decided by the marginal propensity to consume. Keynes1 General 

Theory of Employment, Interest and Money of 1936 stated that an 

increase in government spending or investment led to increases in 

income and an increase in consumption, which further increased 

aggregate demand. However, the change in the level of consumption is 

smaller than the change in income, because of the prevailing 

marginal propensity to consume. The ultimate increase in income and 

employment can be inferred from the multiplier, which, in a closed 

economy, is the reciprocal of the marginal propensity to save. As 

Casson (1979) and Hawkins explain, Keynes took the view that 

involuntary unemployment was also caused by money wage rigidity, 

which prevented the wage reductions which were necessary to bring 

labour supply and demand into equilibrium. Keynes thought that the 

only way round this problem was to take advantage of workers* money 

illusion by increasing prices so that real wages fall but money wages 

do not.

Keynes1 proposals on demand management gained wide acceptance 

after the second world war, and as Showier (1981) notes, this led to 

the full employment years of the post-war period. Deacon points to 

the UK 1944 White Paper on Employment Policy, which he regards as a
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compromise between the views of supporters of Keynes and those who 

were more sceptical. Keynes1 ideas found expression in the economic 

policy consensus of the 1950s and 1960s, described in the UK as 

"Butskellism", although Deacon says that doubts were expressed by 

the Wilson government with its attempt to achieve a shake-out of 

labour from manufacturing to be redeployed in the services.

2.1.2. The Phillips Curve

The British economist A.W. Phillips examined the relationship 

between changes in money wage rates and the level of unemployment 

between 1861 and 1957 and found an inverse correlation between 

inflation and unemployment. He published his findings in 1958 giving 

rise to the "Phillips Curve", which formalised the choice between 

high inflation/low unemployment and high unemployment/low inflation. 

Chisholm and McCarty point out that each nation has its own Phillips 

Curve, which shifts over time. They take the view that the curve has 

shifted upwards since Phillips formulated it, but say that there is 

still a trade-off. Weidenaar and Weiler express doubt about whether 

the relationship is stable enough to use for policy formulation, 

however, and Hawkins is dubious about the relevance of the curve in 

a labour market in which supply and demand are inhibited by 

institutional factors. Phillips thus gets his best results for the 

period before 1913. After the late 1960s concurrent rises in 

inflation and unemployment have been experienced giving rise to the 

term "stagflation" and the search for new theories.

2.1.3. Monetarism

The monetarists have revived many of the views held by the classical 

economists who Keynes challenged. They do not reject the Phillips 

curve entirely, but argue that the trade-off between unemployment
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and inflation is only applicable in the short run.

Chisholm and McCarty say that the monetarists take the view that a 

stimulation of the economy can reduce unemployment in the short term 

in exchange for a slight rise in inflation, but that workers then 

realise the presence of increased inflation and bargain for higher 

wages. This increase in wages brings unemployment back to its 

natural rate. Chisholm and McCarty say that the current 

"stagflation" is due to economically unjustifiable increases in 

wages and prices (i.e. those not justified by productivity rises), as 

these do not increase employment. They also point to structural 

unemployment, caused in the US, they say, by government regulations 

and the changing nature of the labour force. They regard the answer 

as a reduction of the market power of giant industries and labour 

organisations. Hawkins observes that a rise in unemployment now has 

a diminished impact on inflation, because of deeply embedded 

expectations of inflation. By reducing inflationary expectations, 

the trade-off can be improved, he says.

The idea of a natural rate of unemployment is central to 

monetarist thinking. Friedman defines the natural rate as the level 

of unemployment at which labour supply and demand are in balance, 

with no possibility of pushing unemployment below its natural rate 

without generating inflation. The natural rate is said to be 

determined by the amount of structural and frictional unemployment 

left when supply and demand for labour are in balance. It can thus 

only be lowered by measures to improve the functioning of the labour 

market. Showier (1981) points out that the monetarists explain much 

of the rise in unemployment by a rise in the natural rate, because 

of wage and benefit levels, for example. Wood endorses Friedman*s 

view of a natural rate and says British employment in the post-war
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period was "overfull" at less than 2% unemployment, since this 

produced inflation. Wood seeks to arrive at a "strategic indicator" 

of unemployment by stripping away several "irrelevant" layers from 

the unemployment statistics. His "strategic indicator" is the number 

of men aged 25-55 out of work longer than six months. He says that 

the 500,000 or so school-leavers joining the labour force each year 

should be excluded as they inevitably take time to find employment 

and often change jobs in their first years at work, while the 

duration of their unemployment is usually short. "The ability of the 

economy to absorb school-leavers is remarkable," he says, writing in 

1975.

The level of wage rises is regarded by the monetarists as a 

prime cause of rising unemployment, contradicting Phillips1 view 

that inflation and unemployment were alternatives. Glynn and Shaw 

examine the Thatcher Government's idea that wage negotiators should 

trade wages against jobs as wage rises reduce competitiveness by 

increasing costs, but find that trades unions are unimpressed by the 

argument, taking the view that lower real wages reduce demand.

Monetarist theory shares some of the ideas developed by Keynes, 

such as the importance of real wages, but the monetarists appear 

willing to accept a fall in overall demand as a result of wage 

reductions. Casson (1983) examines the theories of the pre-Keynesian 

economists Pigou, Clay and Cannan, and finds that they anticipated 

many of the ideas proposed by Keynes and later economists, such as 

the theory that workers move away from a competitive sector to a 

unionised sector where they are prepared to queue for jobs. They 

took the view that unemployment results from a real wage too high in 

relation to productivity and favoured improvements in productivity 

rather than public expenditure, devaluation or wage cuts as means to
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reduce unemployment. Casson (1983) tentatively suggests that British 

social attitudes have led to a failure of entrepreneurship and a 

reduction in labour mobility, and as a result new industries have 

failed to develop as they should. The real wage problem may be the 

major issue, Casson (1983) concludes.

Lai says that the gravest disservice of the monetarists is the 

idea that there is a simple solution to the current stagflation, but 

says that in the long run it is necessary to ease the present 

conjunctural straitjacket by working on policies to improve the 

supply side. The most basic revision of Keynes that is needed, he 

argues, is to bring back the importance of productivity, 

profitability and thrift.

Many of these views have found support as the problems of 

unemployment grew in the 1970s. Deacon shows how the Callaghan 

Government abandoned full employment as its primary objective, due 

to advice from the Bank of England that the "spending way out" was 

closed, according to Mitchell. With the election of the Thatcher 

administration in 1979, monetarism became the declared economic 

policy of the British government.

2.1.4. The modern rejection of monetarism

Both Donaldson (1976) and Merrit question the idea that wages can be 

brought down to create jobs. The cuts would have to be enormous, 

Merrit considers, to compete with the cheap labour of the developing 

countries. Donaldson (1976) rejects the idea that wages can be 

brought down to the market clearing rate to price people into jobs, 

because labour is not mobile in practice and wages reflect not only 

supply and demand but also ideas of fairness. He adds that for the 

market to reflect only supply and demand, it would be necessary for
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wage rates to be varied across local labour markets. In a later work 

(1978) Donaldson says that some of the recurring unemployment 

problem is in principle still soluble by Keynesian remedies, but 

adds that governments have not always used demand management to 

achieve a higher level of employment, instead deflating demand as 

part of attempts to achieve other economic objectives, such as 

balance of payments strength, economic growth or price stability.

Grammenos says that a rejection of the "neo-classical rational 

expectations hypothesis" (the view that market transactions proceed 

to a point at which perceived mutually advantageous trades have been 

exhausted - those desiring a job at the existing wage rate will find 

employment, the theory suggests) lies in a "disequilibrium 

approach". This is the idea that markets do not clear as prices do 

not adjust continually - employers may be constrained by low demand, 

so that higher public expenditure is required to achieve full 

employment. Showier (1981) argues that monetarism creates 

unemployment as the price of long-term monetary stability and that 

it ignores the monopolisation of the demand side of the labour 

market through industrial concentration, addressing itself only to 

the supply side constraints of trades' union practices. The 

Charter For Jobs Group says that a less punitive social security 

system, more wage pressure in the labour market and higher taxes on 

jobs may have contributed to unemployment. It adds, however, that 

the rise mainly reflects low demand, due to a tight fiscal policy, 

the world recession and the high real exchange rate.

Those who advocate some form of reflation are divided as to 

what should accompany it. Some insist that an incomes policy is 

necessary while others argue for reflation with import controls. The 

latter group takes a lead from the Cambridge Department of Applied



Economics. The idea is that with import controls UK firms would have 

a more secure domestic market, which would allow an increase in 

investment, production and employment to take place. As Hawkins 

points out there are problems in that retaliation can be provoked 

and the amount of investment required to produce import substitutes 

would be enormous. He adds that subsidising declining industries in 

the past has not reversed the decline, but merely slowed it down. It 

is because of the continued decline in the British share of world 

trade that Jordan seeks more radical solutions. He argues that 

capitalists resort to automation in an attempt to reduce labour 

costs because of falling profits. This may be effective in 

individual firms, Jordan contends, but if it happens across the 

economy then there is inadequate income to maintain demand for 

products. As the labour movement realises that the twin problems of 

falling industrial employment and rising unemployment cannot be 

tackled by traditional Keynesian or monetarist theories, pressure 

will grow for massive public investment and protective tariffs, he 

says. This would require Britain to break the rules of the General 

Agreement on Tariffs and Trade and the European Community (EC), but 

low growth or stagnation will continue for at least a decade, he 

argues, due to structural features of the British economy and trends 

in the international capitalist system. Radical socialism is needed, 

Jordan proposes, because the present system is unable to contain the 

polarisation of class interest which is the result of unemployment. 

Britain's political agenda needs to be the search for an alternative 

to fascism, he says, because unemployment means that there is a real 

risk of a powerful fascist party arising in the 1980s.

Showier (1981) too favours a policy of fiscal expansion accompanied 

by import controls, although he does express fears that this might



2/10

founder due to international interdependence. The problems of 

international interdependence are witnessed by the experience of 

French attempts to stimulate demand and investment, as described by 

Mouriaux and Mouriaux. Mitchell, writing in 1981, puts forward a 

policy of demand management, accompanied by tariffs and a massive 

devaluation of the pound.

An incomes policy as an accompaniment to reflation is intended 

to prevent the expansion of public expenditure feeding through 

higher wage settlements to inflation. It is proposed principally by 

the National Institute of Economic and Social Research (NIESR) in 

the UK. Hawkins says the argument is valid if incomes policy can 

help adjust real wages to the equilibrium level, but the danger is 

that incomes policies tend to produce a strong trades union 

reaction, with wage explosions following a period of restraint 

(possibly an argument for longer term incomes policies). He says 

that incomes policy can be useful if adopted in ways suggested by 

Blackaby (agreement between employer and trades union organisations 

on norms, a common settlement date for all major negotiations, a 

national arbitration body for cases of difficulty) in that incomes 

policy could thus lead to a climate favourable to productivity 

agreements. Merrit supports the case for limiting wages through a 

tax-imposed incomes policy, coupled with a general revision of the 

tax system, introducing a negative income tax to avoid the poverty 

trap created by some present benefit systems. Peston too favours a 

tight incomes policy accompanied by public expenditure and public 

sector employment increases and tax cuts, particularly in employers' 

national insurance contributions. Meade and Layard (1981) have 

proposed novel forms of incomes policy designed to prevent 

inflation. Meade says that incomes policies should be replaced by
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"wage-fixing" or "not quite compulsory arbitration", with a pay 

commission empowered to arbitrate in bargaining which produces no 

agreement and entitled to impose stiff penalties on a party which 

refuses to accept the decision. Layard (1981) on the other hand 

suggests a "wage inflation tax", under which a norm would be set for 

the rate of growth of hourly earnings. The employer would be taxed 

on any increase above the norm, which would be expected to add to 

downward pressure in wage negotiations.

2.1.5. Structural unemployment

Many take the view, and the monetarists are amongst them, that much 

of the current unemployment is "structural". This is, however, an 

all-embracing term for a number of structural factors which are 

thought to have played a role in increasing unemployment. Writing in 

1978 Donaldson concentrates on regional disparities, and says that a 

significant part of unemployment then was structural rather than due 

to demand-deficiency. Casson (1979) explains structural unemployment 

as the result of wages not adjusting to industrial change, so that 

shifts of labour do not occur as required. An underprovision of 

training aggravates the situation, he says. He also cites seasonal 

and casual unemployment as factors.

It is the balance between employment in different sectors of 

the economy which attracts the attention of many writers. Merrit 

traces the decline of Western economies back to the 1960s when the 

increase in employment was confined to the services sector, 

lamenting the decline of industries which generate work in other 

"mini-industries". Thomas says that a growth of fixed labour costs 

in recent years has led to some substitution of hours for workers, 

and describes how firms adjust to changes in demand by adjusting the



2/12

quantity of labour employed rather than wage levels. Increases in 

public sector employment have meant that the proportion of employees 

in enterprises where more weight is placed on maintaining employment 

has risen, he says. Meegan and Massey have examined the loss of jobs 

in the UK and the greater impact this has had on manufacturing 

rather than services. They found that job loss resulted from 

different sorts of production reorganisation, each of which had 

different implications geographically. The three forms of 

reorganisation change studied were intensification (increasing 

productivity without new investment), technical change and 

rationalisation. In 1975 Bacon and Eltis foresaw problems because of 

the balance between manufacturing and services. As Hawkins 

describes. Bacon and Eltis took the view that the non-market sector 

had expanded too rapidly in relation to the market sector's capacity 

to support it, which reduced industrial investment. They therefore 

proposed restrictions on public expenditure.

Observers express doubts about the possibility of restoring 

economic growth sufficient to reduce unemployment. Emmerij says that 

full employment as we know it will be unattainable because of lower 

rates of economic growth than in the 25-30 year period after the war 

and because of rising female participation in the labour force. 

Jallade says that a return to labour-intensity would be disastrous 

for Europe, but adds that increasing capitalistic investment would 

only lead to greater demands on scarce raw materials. Jallade 

therefore proposes a "new international division of labour" with 

Europe specialising in high value-added sectors and production 

techniques which generate skilled work. Work better done in poorer 

countries due to their raw materials resources and cheap labour, 

should be redirected to such countries, he says. Emmerij says that
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the problem of Keynesian policy is that part of the increased 

purchasing power is used for the production of nonsense goods and 

purchases of imports. The neo-classical approach fails, he says, 

because reduced labour costs simply increase business profits, with 

no direct link to employment. Emmerij argues that a sizeable 

transfer of capital to developing countries would stimulate third 

world demand, which would benefit those countries and help tackle 

stagflation and unemployment in industrialised countries. Merrit too 

argues, like the Brandt Report, that developed nations should be 

"priming the pump of third world demand" as part of a global 

reflation strategy, although he accepts that the influence of those 

who lose out as a result of import competition in the short-term is 

likely to lead to protectionism in reality.

At the same time as accepting the industrialisation of the 

third world, the developed countries should create new types of 

employment, argue Emmerij and Jallade. Emmerij says that the local 

sector of the economy should be developed, as this is not dependent 

on international trade. He says that the tertiary sector, 

particularly its non-traded ("quarternary") sector, provides the 

possibility of boosting employment. Jallade argues that Europe must 

tap the resources which give it an advantage (capital and reserves 

of skilled labour). Given the restrictions of a shortage of energy 

and raw materials and a highly populated geographical environment 

which needs protection, Jallade says that Europe must take a lead in 

eliminating waste and encouraging economies based on maintenance and 

repair, using labour rather than capital-intensive investment in 

this non-traded sector. Attention should be focused on small firms 

in pioneering and socially useful activities, he argues, also 

refering to the need to develop the "quarternary" sector in
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associations, non-profit making companies, cooperatives and 

foundations. This should be accompanied by an improvement of working 

conditions and a new division of labour, involving more teamwork and 

group initiatives, he says. Worksharing should be encouraged, along 

with a greater emphasis on non-paid activity. Emmerij too supports 

worksharing, accompanied by a system of recurrent education.

2.1.6. Labour market policy

In addition to unemployment caused by structural shifts in the 

economy, unemployment can also result from imperfections in the 

workings of the labour market. This can give rise to frictional 

unemployment, in the form of short periods spent seeking work 

between jobs. Imperfections can also give rise to unemployment which 

could be described as structural, although not in the sense in which 

it is discussed in Section 2.1.5, which concentrated on the 

structure of the economy rather than the structure of the labour 

market. Casson (1979) lists a number of labour market imperfections 

which can increase unemployment, such as obstacles to occupational 

or geographical mobility, and the limited knowledge of actors in the 

labour market. Other factors might be an imbalance between the supply 

and demand for trained labour in particular occupations or 

geographical imbalances. Casson (1979) also refers to "queue 

unemployment", which means that there may be an excess supply of 

labour for some jobs and these people may prefer to wait for an 

opening in their chosen occupation. Writing in 1982, Van Ginneken 

finds that only about one-eighth of total unemployment is due to 

mismatches on the labour market, however, arguing that the bulk of 

high unemployment rates at present is due to deficient macro- 

economic demand and demographic and institutional factors which
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increased the supply of labour.

Nonetheless, labour market policy clearly has a role to play 

and there is some value in improving the workings of the labour 

market, even though excessive emphasis may be placed on reducing 

mismatch as a solution to mass unemployment. Policies apparently 

designed to reduce mismatch (the "structural policies" of Chapters 

5-8) may in fact be used to increase demand or diminish supply. 

Mukherjee (1972) developed the idea that since general measures to 

reduce unemployment would eventually reach a point where they began 

to cause inflation, it was better to invest in training or work 

experience for those otherwise unemployed at this point. This was 

regarded as having a number of advantages, not least that the 

financial cost was not much greater than for keeping such people on 

the unemployment register.

Merrit has brought the argument up to date and reiterates the 

need to increase spending on positive labour market measures. He 

points out that, even counting "bail-out funds" to large 

nationalised industries to save jobs, the total spent on employment

measures in Britain is less than half the money spent on "negative"

benefits such as unemployment and supplementary benefit. Merrit 

moves on to look at a number of ways this money could be better used

- the US "workfare" idea (similar to the UK Community Programme)

and wage subsidies. He argues for increased spending on developing 

the infrastructure, particularly housing, as an important way of 

creating work and says that special measures are indispensible in 

the current climate ....

"During the 1980s there is no foreseeable power on earth that 
can generate enough real peacetime jobs to satisfy demand 
enough to keep OECD joblessness down at around 25 million 
people. Therefore jobs must be created that are not real work".
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Metcalf has studied the special measures so far adopted in the UK 

and finds them superior to income tax cuts in terms of their effect 

on unemployment, the public sector borrowing requirement, the 

balance of payments and income distribution.

In Germany labour market policy is regarded by Schmid as one of 

the pillars of the employment policy which has kept German 

unemployment at relatively low levels, along with the incomes policy 

of the 1960s and 1970s in the form of Schiller's "Konzertierte 

Aktion" (concerted action). Labour market policy in Germany is 

conducted by the Bundesanstalt fur Arbeit (BfA - Federal Employment 

Institute), with both unemployment benefits and labour market policy 

being paid for from the same fund, which is made up of contributions 

from employers and employees. There is thus a squeeze as 

unemployment rises, with fewer contributions due to a lower total of 

employees, Schmid observes. An "active" labour market policy is what 

is required, argue Schmid and Freiburghaus. This should include a 

distribution policy (ie measures on working time) and a policy of 

creating or maintaining jobs. Webber observes a reluctance to invest 

in labour market measures in Germany, due in the early 1980s to the 

constraints imposed on the Social Democrat government by its Free 

Democrat partners and to the prevailing political ideology of the 

West German state (he regards it as conservative, whilst Sweden is 

seen as social-democratic, irrespective of the party in power).

In France Mouriaux and Mouriaux describe the concentration of 

the Barre administration on labour market measures, such as 

improvements in placement services and training, and the 

encouragement of "marginal" groups to leave the labour force, whilst 

refusing to create public sector jobs or reduce working hours.
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French labour market policy was contained in a number of "Pactes 

Nationaux pour l'Emploi" (PNEs - National Employment Pacts) from 

1977, but Gaspard and Frank found that in the medium term these had 

little or no impact on unemployment, although they modified the 

seasonal effects in the short-term. This raises the question of the 

extent to which the labour market absorbs special measures, with 

employers supply reducing their own efforts.

2.1.7. The British response and international aspects 

Much has been written about the specific situation of the UK and the 

problems of its economy, and as this study is not concerned solely 

with the UK, discussion of the UK alone must be brief. Scott refers 

to the balance of payments constraint, which the Cambridge Economic 

Policy Group (CEPG) says prevents governments from pursuing more 

expansionary policies, as demand increases would suck in imports.

The obvious remedy is devaluation, says Scott, but this failed in 

1972/73. Hawkins says that if devaluation is a solution it must be 

accompanied by a shift of resources into import substitutes and 

export growth, but at present export supply and import demand have 

become inelastic. To be more competitive, a massive attack on low 

productivity is needed, he says. Hawkins blames low productivity on a 

low rate of investment, behavioural and institutional factors and 

the hoarding of labour. The House of Lords Select Committee on 

Unemployment (1982) (hereafter the 1982 HL/U Report) says that the 

main reason why unemployment in Britain is more severe than 

elsewhere is a lack of competitiveness, blamed on a decline in 

relative labour productivity. Scott adds that north sea oil and gas 

might be regarded as reducing UK competitiveness, by strengthening 

the exchange rate. Examining the period since 1974, Scott concludes
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that the reason that British governments have been unable to control 

inflation is that in collective bargaining each union pushes for the 

maximum it feels it is safe to obtain. More unemployment is 

therefore needed to prevent wages accelerating, and before the 

electorate will accept higher unemployment it has to be convinced 

that the alternative is higher inflation which has to be experienced 

for this lesson to be learnt, he argues.

Unemployment is, however, increasingly coming to be regarded as 

an international problem. Sorrentino says that around 1974 the US 

had higher unemployment than Japan and Western Europe because of 

different rates of economic and labour force growth. With the change 

in growth rates and the turnaround in demographic trends, however, 

countries have become more alike, says Sorrentino, and since 1974 

international unemployment rates have drawn closer together. The 

1982 HL/U Report also notes the international nature of the current 

unemployment, due to a slowdown in the growth of world trade as a 

result of oil price rises. The interdependence of the Western 

economies is demonstrated by the experiences of France under 

Mitterrand. The Auken Report concluded that France ranked high in 

its desire to give young people a good start in adult life, and 

tried to do this in the traditional way in the first year of the 

Mitterrand Government, by expanding overall demand. The 

international recession made it impossible for France to continue on 

this route alone, the Report says.

Given the interdependence of European economies in particular, 

the EC's role appears to have become more important. Rifflet says 

that the Treaty of Rome placed faith in the dynamic properties of 

the market, confining the Commission's interest to studies, the 

issuing of options and the organisation of consultation. Community



action was marginal in two ways - because of the peripheral nature 

of employment policy in a booming economy, and because it was anyway 

a mere corollary to national labour market action. Growing 

interdependence has created a need for planning at international 

level though, Rifflet says. Wedell concludes, however, that the EC 

Commission can intervene only at margins, with its major powers in 

the field of consultation and exhortation. Shanks says that a 

positive EC policy on employment is essential to the process of 

economic integration. The EC's room for manoeuvre is clearly 

dependent on the willingness of national governments to give it 

power, however, and it is not altogether clear that this willingness 

is widespread. The House of Lords Select Committee on the EC's 

Report on youth unemployment (1984) (hereafter the 

1984 HL/EC Report) concludes that Commission pressure to improve 

vocational training is welcome as long as universal, rigid standards 

are not imposed, adding that the most valuable EC action is to 

provide funds, undertake research and disseminate knowledge. The 

European Social Fund (ESF) is clearly important here. Laffan 

observes, however, that the incentive effect of the ESF is limited 

to certain Member States with the operation of the Fund possibly 

"dyfunctional", in that it might tempt Member States to design 

programmes that do not fit in with national policy.

2.1.8. The future of work

The economic debate on unemployment is overshadowed in many ways by 

other aspects which lead to a degree of fatalism about the 

possibilities of making a marked impact on unemployment. These are 

the employment effects of new technologies and the demographic 

problem of increasing numbers of people seeking work.
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Donaldson (1978) questions the idea that the new technologies 

are a problem and points out that ending the drudgery of some jobs 

should be welcomed. Nonetheless, he is aware of the flaws in the 

optimistic view of some economists that mechanisation increases 

productivity, lowers prices and thus increases consumption, in turn 

increasing employment. He makes it clear that for this to work, it 

would be necessary to create an incredible level of demand and would 

require enormous quantities of capital.

Merrit calls the technology "the microelectronics monster" 

fearing that rather than creating a new leisure society, there is a 

chance of a more divided society with a rich and powerful "knowledge 

class" in real work and a "serf class" performing menial services. He 

provides some idea of which jobs will be affected first, but 

acknowledges that his predictions are uncertain, being "based on the 

view from the early 1980s* foothills of the technological mountain, 

for the peaks of the 1990s remain hidden from sight". Nonetheless he 

is able to refer to confidential in-house forecasts at the 

Organisation for Economic Cooperation and Development (OECD) of 35m 

unemployed by 1985 in OECD countries. Despite the authorities' 

attempts to "play down" such predictions in this and other cases, 

all forecasts referred to in the past have consistently 

underestimated actual levels of unemployment, Merrit argues, adding 

that the peaking of the 1960s' baby boom will be seen in most 

European countries between 1984 and 1986, but that "once the 

demographic bulge is absorbed, micro-electronics will take over to 

sustain high rates of unemployment".

Jenkins and Sherman point out that the problem is massive: the 

work ethic is ingrained in industrial societies and yet the new 

technologies will destroy jobs. Whereas past technical breakthroughs
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have stimulated the production of new goods, micro-electronics is 

more likely simply to displace existing processes. The work contains 

some detailed analysis of the impact on jobs in individual sectors. 

The total result is the shrinking of British employment from 22.4m 

in 1978 to 17.1m in 2003. The authors do think that it is possible 

to deal with this - by changing attitudes to work, through radical 

reductions of working time, increasing unemployment "pay", and 

expanding public services. There can be no question of not adopting 

the technologies, but even adopting them will not prevent a high 

level of unemployment:

"Remain as we are, reject the new technologies and we face 
unemployment of up to 5.5m by the end of the century.
Embrace the new technologies, accept the challenge, and 
we end up with unemployment of about 5m."

Hawkins notes that past relationships between output, employment and

productivity have not held, with unemployment higher at each

recession. To reduce unemployment, output must expand fast enough to

absorb existing spare capacity, and faster than productivity if new

entrants are to be absorbed. Hawkins is pessimistic of the

possibility of such growth, however. With the public sector unable

to expand at its pre-1974 rate, a decline in manufacturing and only

modest growth in the private service sector, he foresees the demand

for labour becoming more specialised with the unskilled likely to be

"shut out". The Charter for Jobs Group rejects the fatalism of other

writers, however. Unemployment is not up because of productivity

growth, but because output has grown slowly due to low demand, it

argues.

Rose has concentrated on the other side of the problem of the 

future jobs gap - the demographic problem. In all of the countries



he examines the population of working age is thought likely to 

increase significantly - by 5% points in Britain between 1975 and 

1990, 2% points in Germany, and 11% points in France. This is not 

just due to a changing age composition but also due to increasing 

female participation rates, expected to increase from 55.3% to 61.3% 

in Britain (1975 - 1990), 50.5% to 57.9% in France, and 48.5% to 52% 

in Germany. Rose argues that this all raises the question of how 

governments are going to provide incomes for all these people. 

Increasing public employment is one possibility given great 

attention - in the OK this has accounted for all additional jobs in 

the economy since 1951. This raises the question of the "meta 

problem" - how to pay for this. His solution is a pay reduction for 

public sector employees. Peston too refers to the increase in the 

number of married women seeking work as a supply-side factor making 

it more difficult to reduce unemployment. Lagache sees the growth of 

female labour and immigrant employment as the major causes of rising 

unemployment in France, and proposes that this trend be reversed to 

reduce unemployment. Jallade says the expansion of the labour force 

is no longer likely to continue due to purely demographic factors, 

but for attitudinal reasons, seen not only in the increasing labour 

force participation of women, but also in resistance to early 

retirement.

Jallade condemns the economic fatalism of the acceptance of 

high unemployment, however, and of the waste of time, energy and 

skills it involves. He sees three dangers in this: the possible

acceptance of unemployment as a necessary evil, the generation of 

defeatist attitudes, rather than the encouragement of initiative and 

innovation, and excessive self-interest, accompanied by scepticism 

about the meritocracy implicit in the education system, and a
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rejection of official channels in favour of "wheel and deal".

Richardson and Henning conclude that governments have responded 

to unemployment in an unplanned, pragmatic way, throwing money at 

the problem without regard to the effectiveness of spending. Moon 

says that the Thatcher Government, like its predecessors, has 

increased spending on special measures out of a desire to be seen to 

be "doing something". Richardson and Henning say that three commonly 

shared assumptions prevent a more "offensive" response: that there

is a constraint on a significant increase in the number of public 

sector jobs, that the answer to unemployment lies in an increase in 

competitiveness and the accelerated introduction of new 

technologies, and a belief in the employment potential of small 

firms. The supposed intractability of unemployment has led to a 

dispersal of responsibility for unemployment away from central 

government, with a tendency for other actors to move in, the authors 

say. They add that the responses commonly implemented have little 

effect, however, but governments are more concerned with "doing 

something", and in this respect they are able to speak of the 

successful social and political "management" of unemployment.

The explanations of unemployment in the 1970s and 1980s appear 

to fall into two camps: those who put the blame on the general fall

in demand, with unemployment expected to fall when demand improves, 

and those who regard the situation as more "structural", due in part 

to microelectronics, with any improvement in demand unable to 

produce a return to "full" employment.

Ashton and Maguire say that both schools of thought fail to 

understand the causes of youth unemployment, however. It is to this 

aspect of unemployment, one of the central concerns of this thesis, 

that we now turn.
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2.2 The causes of youth unemployment 

2.2.1 The general level of unemployment

Despite the comments of Ashton and Maguire, there is little 

disagreement that the general level of unemployment has a major 

impact on youth unemployment, if only because of the difficulties of 

being a labour market entrant at times of high unemployment. Many 

take the view that young people are at the end of the "hiring 

queue", because of their lack of work experience and other factors 

which favour older workers.

Daniel, in his survey of the unemployed flow, found that young 

people were overrepresented in those becoming unemployed, and that 

as unemployment rises, the difficult to employ are joined by the 

more young and able. Showier (1977) demonstrated the cyclical 

sensitivity of youth unemployment by examining youth’s share of 

rises and falls in unemployment. Although the under 25s only 

accounted for 19% of the labour force, they made up 29.9% of the 

rise in unemployment in the early 1970s, and 37.1% of the subsequent 

fall.

The OECD (1980) used regression analysis to examine the 

statistical relationship between youth unemployment and a number of 

variables, and found that aggregate demand was by far the most 

significant factor influencing the youth unemployment rate.

Makeham1s regression analysis too found that youth unemployment was 

closely related to overall unemployment, moving with it but with 

greater magnitude. Prieur also found a high elasticity of youth 

unemployment to general unemployment, and Grammenos supports the 

view that sensitivity to cyclical fluctuations is the main element 

of the youth unemployment problem. Hutchinson, Drobny and Barr
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conclude that an increase in production in manufacturing should 

increase young male employment. Casson (1979) accepts the view that 

economic recovery would give a major boost to youth employment, but 

says that the problem will not disappear with the end of the 

recession due to a number of structural factors.

2.2.2. Features of the youth labour market

The OECD (1978) questioned the idea of a "youth labour market", but 

there appears to be considerable evidence to suggest that young 

people do form a distinct group within the labour force. There are a 

number of factors which explain why a general increase in 

unemployment has a disproportionate impact on the young. Moreover

there are a number of observers who see some of the rise in youth

unemployment as due to additional structural factors which further 

worsen the position of the young.

Showier (1977) points out that young people suffer 

disproportionately because it is easier to cut recruitment than 

enforce redundancies, and when redundancies are implemented young 

people can be the first to go under "last in, first out" (LIFO) 

redundancy policies. Casson (1979) finds only weak support for this 

"selective redundancy hypothesis", but does find that the "school- 

leaver hypothesis" is valid (ie that school-leavers, particularly 

the least able who cannot return to education, are "shut out" in a 

recession.) Cassel says that in Germany works councils protect older 

workers when redundancies are to be enforced.

Williams also points to job security legislation as a factor 

which reinforces the difficulties faced by new entrants. Grammenos 

argues that such legislation is unnecessary for older workers, and 

that all that it does is discourage the employment of the young.
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Van Ginneken too points to job protection legislation as a 

disincentive to recruitment.

Protective legislation for the young is also thought to 

compound the disadvantages faced by young people seeking to enter 

work. Cassel refers to German legislation which limits the work 

young people can do. Prieur points out that employers may in many 

cases prefer the experience and maturity of older workers anyway.

There are also other features of the labour market which might 

be thought to make the young prone to unemployment. Casson (1979) 

cites the "life cycle hypothesis", according to which young people 

enter low paid jobs initially, but then seek to move up the labour 

market around the age of 20, with the attempted shift possibly 

resulting in unemployment, and the "queue unemployment hypothesis", 

which suggests that industries with high adult wages might dismiss 

young people reaching the age at which adult rates are paid, but 

that the high adult wage is sufficient incentive for the young to 

wait until such an opening becomes available. He finds little 

evidence of these theories being borne out in practice, however. 

Cassel adds that military service has an impact on employers' 

willingness to recruit the young in Germany, as their jobs must be 

kept open while they are away.

Beyond these traditional features of the youth labour market, 

some authors see a cause of youth unemployment in changes in the 

structure of the youth labour market, particularly in the transition 

process from school to work and the sectoral distribution of 

opportunities for youth.

Ashton, Maguire and Garland have looked at the structure of 

labour market entry opportunities in England, with Hunt and Small 

carrying out similar work in Scotland. Ashton, Maguire and Garland 

find three different modes of competition between the young and
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adults:

(i) Sheltered entry for the young, notably through 

apprenticeships, although some firms are seen to be implementing 

management training schemes at the higher level of the occupational 

hierarchy, partly compensating for a reduction in the old "juvenile" 

jobs. Some 20-30% of employers recruiting young people used the 

sheltered mode, they note.

(ii) Exposed entry in which young people compete with adults, 

although even here, the authors say, school-leavers may still enjoy 

a degree of protection.

(iii) Closure of jobs to the young, which they say covers about 50% 

of jobs in manufacturing.

Ashton, Maguire and Garland distinguish several labour market 

segments, each marked by a separate pattern of entry for young 

people. In most the range of opportunities grows as age increases 

from 16 to 24, except in the skilled manual and clerical segments, 

both of which offer a broadly similar range of opportunities across 

the age band. In Scotland Hunt and Small found that the majority of 

young people's jobs were in apprenticeships and junior clerical 

grades. Some jobs were kept exclusively for youngsters, notably 

those involving some sort of training.

Jolly, Creigh and Mingay found that the use of age limits in 

employment actually enhances the prospects of young and old, 

however, although they do note that young people who stay at school 

until 18 but who fail qualifications are at a considerable 

disadvantage, as they are by then considered too old for 

apprenticeship. This supports Layard's (1982) view that the 

rigidities of the British apprenticeship system draw young people 

into the labour force at an early stage.



Some suggest that structural factors have led to a rise in the 

■natural rate" of youth unemployment over a period,

Ashton and Maguire note long-term changes in the jobs available to 

young people, due to the decline of manufacturing industry, the 

growth of services, qualification inflation and the impact of new 

technology. The Auken Report finds that in France too the "metiers 

des jeunes" (young people's jobs) are in decline. Dennerlein says 

that in Germany young people are concentrated in sectors with rising 

unemployment and that rationalisation has left the young with fewer 

opportunities to learn by doing. Writing in 1977, Lenhardt notes 

a decline in the number of places in the apprenticeship system in 

Germany. Whilst rejecting the view that capitalists were sabotaging 

the system, Lenhardt says that the reduction in the number of places 

on offer was the result of new methods of work organisation which 

allowed apprentices to contribute less to production. Stricter 

regulations on training meant that some firms were unable to meet 

the demands placed on them, with a lower number of small firms due 

to concentration of capital also reducing training opportunities. 

Koditz also notes the decline in the number of places up to 1976, 

explaining it by restrictions on the productive use of trainees, the 

standardisation of the quality of training, the legislative 

protection of young trainees, and the increase in the amount of time 

spent off the job.

It is perhaps appropriate at this stage to refer to the dual 

labour market theory of Piore, who sees the market as divided into a 

primary sector comprising good jobs, with security of employment, 

and a secondary sector, offering poor pay, working conditions and 

social status, and little job security. The secondary labour force 

is seen as marginal, to be hired and fired as demand requires. Piore
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says that in the OS, four groups concentrate in the secondary labour 

force: women, part-time farmers and temporary migrants from rural

areas and the young. He warns against drawing strong parallels with 

the European situation, but he does note the Italian hidden labour 

market and says that in France subcontracting, temporary help 

services and limited duration contracts are substitutes for a 

secondary market. Prieur also observes a secondary labour market, 

reserved for the young, in France. Hutchinson, Barr and Drobny say 

that young males comprise a marginal labour force and add that 

demand for this group has been diminished by deindustrialisation and 

declining relative productivity. Showier (1977) notes that the 

decline in traditional youth occupations and unskilled jobs together 

with qualification inflation have combined to make it difficult for 

the young to break into the primary sector of the market.

Hutchinson examines the application of the dual labour market 

theory in the UK, noting that Bosanquet and Doeringer suggest that 

job orientations which are reinforced in the secondary sector make 

movement into the primary sector difficult. Hutchinson says that the 

division into two markets has now been extended to three along the 

lines of the three types of self-image and orientation to work 

amongst the young described by Ashton and Field:

(i) Young people from middle-class families who work hard at 

school, aware that this will pay off in the long run in occupations 

such as the civil service, professions and management.

(ii) Those who achieve a moderate degree of success at school and 

who enter "working class careers" such as carpenter, bricklayer or 

toolmaker. These offer a reasonably high level of rewards, although 

once qualified, the worker's progress is very limited.

(iii) Those from the lower and middle working class who give little
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concern to future careers or to formal educational attainment, which 

leads them to seek semi-skilled or unskilled work enabling them to 

acquire the resources to enable enjoyment of non-work activities.

2.2.3. The supply of young labour

Some see the coincidence of the recession with the entry into the 

labour market of the large numbers of people born in the baby boom 

years of the post-war period as the major cause of youth 

unemployment.

The OECD (1978) said the increased supply of youth labour was 

not the main cause of the problem, however, merely an aggravation.

To some extent, it is affirmed, the surge in the youth population 

between 1960 and 1975 was offset by declining labour force 

participation, particularly through additional years at school. 

Makeham, looking at the period up to 1976 in the UK, found that 

regression analysis showed no association between the demographic 

variable and rates of youth unemployment. Grammenos too says that 

the baby boom effect was absorbed successfully up to 1976 at least 

and is mitigated by the flexibility in young people's participation 

rates. In 1980 the OECD found that the explanatory power of the 

demographic variable was patchy - insignificant in France, but more 

important in the UK and Germany. Prieur notes that in France the 

increase in the youth population has been mitigated by reductions in 

youth activity rates.

Williams sees some hope in the passing through of the 

demographic bulge in the mid-1980s, and Brilckner sees a surplus of 

young people to the capacity of the training system only until 1987 

in Germany. Casson (1979) hypothesises that the increased supply of 

young people is exacerbated by decreased demand for their labour due
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to the greater participation of other groups such as married women. 

This means that the equilibrium real wage for young labour should 

fall, but cannot due to a rigid wage structure.

2.2.4. Youth incomes

This takes us onto one of the major political questions in 

connection with youth unemployment - the impact of relative youth 

earnings, both in and out of work. The UK Conservative Government 

holds the view that youth wages are too high and that this causes 

unemployment whilst other political parties and pressure groups such 

as Youthaid reject this position. Makeham*s analysis supports the 

latter group, concluding that "variations in youth unemployment do 

not appear to have any systematic relationship with changes in the 

relative earnings of young people. Nor is there any significant 

association found between the relative labour costs of young people 

and male youth unemployment". Grimond too rejects the financial 

costs argument, although he does note that in circumstances where 

young and older workers cost similar amounts to employ, employers 

tend to prefer the more experienced age group.

The OECD (1980) does conclude, however, that "relative wage 

developments have indeed partly contributed to youth unemployment in 

some member countries", and Wells, seeking to update and improve on 

Makeham*s work, finds that relative earnings had a significant 

effect. Although minimum wages are not really a factor in the 

countries under study, unlike the Netherlands and the US, it is 

interesting to note Grammenos * point that minimum wage legislation 

at the very least induces employers not to invest in on-the-job 

training. Layard (1982a) notes that US minimum wage law has 

contributed to youth unemployment there, also pointing out that the
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late 1970s* rise in youth unemployment in the UK was partly due to 

relative youth earnings.

Williams points to the high non-wage costs of employing young 

people, and the OECD (1978) say that it is this range of non-wage 

factors which deter from employing young people. Increasing youth 

differentials might raise youth employment shares, it is suggested, 

but only at the expense of other groups. In Germany attention is 

focused on the costs of training as much as on the wage costs of 

young people. Although training costs have been increasing, 

Dennerlein finds no strong causal relationship between this and 

youth unemployment.

Another view put forward by the UK Conservatives is that social 

security benefits encourage young people to indulge in unemployment. 

Grammenos does see some unemployment effects of social security 

benefits, not just in reducing the cost of job search, but in 

increasing the opportunity cost of education and pushing people onto 

the labour market. Prieur says that increased benefits have allowed 

the young to be more selective. Makeham found little evidence of 

benefit-induced unemployment, however, as the rise in youth 

unemployment did not correlate to the rise in social security 

benefits. Casson (1979) says that supplementary benefit in the UK 

favours those with families rather than young people, although he 

acknowledges that the analysis is incomplete without data on 

subsidies from parents etc. Atkinson and Fleming say that 

replacement ratios (earnings when unemployed as a proportion of 

earnings in employment) did go up after 1966, when Earnings Related 

Supplement (ERS) was introduced in the UK. Only one-sixth received 

ERS though, and replacement ratios fell over the 1971-77 period, 

with or without ERS. Single people also- had lower replacement ratios
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than the married. In 1977 the ratio was 25.6% without ERS for single 

claimants. Lynch examines the relationship between the duration of 

youth unemployment and benefits, and finds that the idea that the 

young are choosing a "life on the dole" is not supported.

Roberts, Duggan and Noble did identify examples of young people 

prospering from irregular economic activities and even crime, but 

found this to be of limited importance, with casual jobs 

supplementing the income of those in work, rather than that of the 

unemployed.

2.2.5. Frictional youth unemployment

The OECD (1978) identified particular patterns of behaviour 

associated with young people - frequent job changing and low 

attachment to the labour force, and in 1980 the OECD pointed to high 

turnover rates amongst the young and the concentration of youth 

unemployment on a core of disadvantaged individuals. Grimond says 

that frictional unemployment which results from such patterns of 

behaviour is simply the result of the sensible experimentation in 

the labour market of the early years of working life. This is not 

worrying, he says, although he is concerned over lengthening 

durations of youth unemployment.

Baxter concentrated on the hard core of the young unemployed, 

whom he described as the "chronic job-changers", finding that these 

were concentrated in the distributive trades. Their dismissals were 

often for disciplinary reasons, with dismissal accounting for most 

of the jobs lost. Baxter's analysis was carried out in 1975, 

however, and it now seems likely that as unemployment has risen, a 

hard core will account for less of the youth unemployment total.

Casson (1979) suggests that job search as an explanation for
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unemployment applies particularly to the less able, who tend to 

sample a number of jobs before settling. This explains the evidence 

quite well for teenagers, he says, but not for young adults. Daniel 

also makes a distinction between school-leaver unemployment, which 

is cyclical and young adult unemployment which, he says, has risen 

as a long-term trend independent of cyclical fluctuations.

Casson (1979) also proposes a "seasonal unemployment 

hypothesis" - that young people put more value on leisure than other 

groups and indulge this preference through seasonal or casual work. 

Although data on the seasonality of youth unemployment is limited, 

he says, he does find evidence of a concentration of young people in 

casual trades. Grammenos says that it is no longer possible to 

consider youth unemployment as a frictional phenomenon based on 

productive job search, however, and it seems likely that as youth 

unemployment has risen, the frictional element has diminished in 

importance. It still appears, however, that youth unemployment 

consists of numerous short spells out of work.

Roberts, Duggan and Noble found an average length of unemployment 

spells of 4.9 months, with the average length of jobs 8.4 months 

(including special measures). The authors noted five career patterns 

of young people: stickers, those who remained in their first jobs

(25%)? settlers, who changed jobs in their first year but then 

settled (12%); deserters, those who gave up their first job after a 

year or more (21%); drifters, who change jobs frequently and who 

fail to regain employment (45%); and the permanent unemployed (2%).

2.2.6. Low calibre/high expectations

Grimond suggests that another cause of youth unemployment might be 

falling standards of basic education, and the OECD (1978) says that
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surveys of employers seem to point to a lack of education on the 

world of work. Lagache criticises educational standards in France 

and the Auken Report sees a problem in a system which creates a high 

proportion of "losers" at each stage. Dennerlein rejects the idea 

that youth unemployment results from a decline in the abilities and 

calibre of young people in Germany.

Employers have also used a contradictory point to explain youth 

unemployment, namely that young people have higher aspirations than 

in the past, making them reluctant to accept many jobs, sometimes 

because of their higher educational standards. Hutchinson notes that 

the main outcome of the conflict between expectations and 

opportunities is unemployment. Jallade says that the labour force 

now has higher expectations of professional achievement and is less 

inclined to accept overspecialisation and routine. The OECD (1978) 

says that this possibly causes a reduction in the supply of young 

people to the low wage sector. The 1980 OECD study found significant 

differences in aspirations between different types of young people, 

with the unskilled often very realistic about job prospects, whilst 

the better educated are more disappointed to find that their 

credentials do not earn the privileges anticipated and are reluctant 

to accept a downward revision of aspirations. Grimond says that 

employers blame the unrealistic expectations of many school-leavers, 

although he adds that this may also point to exploitative, 

authoritarian attitudes amongst employers.

Casson (1979) looks at the idea that young people might be more 

inclined to change jobs due to dissatisfaction caused by high 

expectations, but finds no evidence of an increase in such job 

changing. Ouazan and De Broucker note that some young people may try 

to reject work altogether, but this leads to fringe employment
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rather than a complete escape from work. In the current climate in 

France they see three groups of youth: those who seek to use their 

qualifications, but who have to accept unstable jobs; middle class 

young people with an extended education but few qualifications, who 

are disillusioned when faced with unskilled work; and the young who 

are already at a disadvantage, who reduce their demands in search of 

stable employment. In Germany young people have been accused of 

aspiring only to a limited number of fashionable professions, but 

this argument is rejected by Dennerlein.

Daniel's survey of the unemployed stock found that young people 

tended to leave jobs which they disliked more readily, were less 

concerned about unemployment and found jobs more quickly than older 

people. Three years after the initial survey he noted a certain 

stabilisation with the young having spent more time in work.

Roberts, Duggan and Noble also found the majority of young people's 

departures to be voluntary, with occupations vacated most rapidly in 

the areas of highest unemployment.

Concern with the calibre and aspirations of youth is seen by 

many writers as misplaced, however. Ashton and Maguire see too much 

concentration on the supply side, and Grammenos is sceptical about 

the idea of improving young people's qualifications as a means of 

enhancing their employment prospects. At best, he says, this will 

only increase youth employment at the expense of adults.

2.3 Policies on youth unemployment

Several works provide inventories of measures used to combat 

unemployment, such as the second volume of the OECD's (1978) report 

and Lambert, although these clearly need updating and expanding
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upon. The aim of this section is briefly to look at analysis that 

has been made of measures against youth unemployment, beginning with 

demand-side policies and moving on to supply-side policies and 

structural policies, thus forming a base for Chapters 5-8.

2.3.1. Employment subsidies

Proponents of employment subsidies argue that by cutting employment 

costs, recruitment is encouraged. Cripps says that subsidies tackle 

the three constraints on Keynesian budgetary policy - a regional 

imbalance in the demand for labour, a lack of competitiveness in 

foreign trade and inadequate industrial capacity. The idea that 

subsidies distort the workings of free competition ignores the 

problems of cumulative decline and of the influence of organised 

labour, he says. There is, however, the possibility of displacement 

(the substitution of young people for other workers) and deadweight 

(the subsidisation of those who would have been recruited anyway). 

Layard and Nickel1 consider this inevitable if the subsidy is not to 

become so enmeshed in bureacracy that it becomes unworkable.

Mukherjee (1976) shows that governments can profit from 

spending considerable sums to ease people back into employment 

because of the costs of lost income taxes, social security 

contributions and spending power in unemployment. Burton says that 

this ignores the possible effects of displacement, retaliation and 

the simple question of the relative durations of the subsidy and 

likely employment. The 1982 HL/U Report rejected subsidies on the 

grounds that substitution would be inevitable and "artificial" 

increases in companies* workforces would run counter to the long

term interests of the economy. Hill expresses fears that employers 

might come to regard some groups as only employable if subsidised.



Those who favour subsidies also argue that they offer a way 

round the supposed unemployment/inflation dilemma. In the 1930s 

Kaldor was arguing for employment subsidies rather than wage cuts, 

as they lowered wage costs but avoided trades union intransigence to 

wage reductions. Burton suggests that by reducing the threat of 

unemployment an employment subsidy also reduces the downward 

flexibility in wages which trades unions normally demonstrate in a 

recession. Rehn argues that subsidies dampen inflation by a direct 

cost reduction which leads to lower prices, by encouraging full 

capacity utilisation, which leads to lower unit costs and lower 

prices, and by reducing the budget deficit, diminishing the pressure 

on government for monetary expansion. Burton dismisses this view, 

however, on the grounds that an employment subsidy can only 

temporarily reduce cost and price increases. Layard (1976) presented 

a case for the non-inflationary character of subsidies - that a 

subsidised worker*s increased spending power (i.e. extra demand in the 

economy) is generally less than the value of his output, although 

much clearly depends on the number of deadweight jobs. Aislabie sees 

the main economic rationale for subsidies in cyclical equalisation 

and improving the functioning of labour markets. Many also seek to 

overcome the "catch 22" situation of the young, he says, referring 

to the need for experience before getting a job.

The targeting of employment subsidies on young people has been 

relatively popular in Western Europe, particularly in the 1970s. The 

OECD (1978) accepted that "there may be a reasonable case for some 

form of temporary subsidy for youth employment" but warned of the 

problems of perpetuating outmoded industrial sectors, and of the 

protectionist effects. Subsidisation of training and employment may 

improve their access to the labour market in the medium term, but in
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the long term adjustment of relative wages might be necessary. 

Hutchinson, Barr and Drobny say that a policy of wage subsidies 

would be effective in helping young people, but would adversely 

impact on women and other marginal groups.

Layard (1979) says that marginal stock subsidies are preferable 

to recruitment subsidies, a view supported by Metcalf, who argues 

that recruitment subsidies result in "churning" while general stock 

subsidies spread the available funds too thinly. Layard and Nickell 

proposed a general subsidy for all new jobs created for a period of 

two years, with a gradual reduction over the subsequent four-year 

period. Layard (1982b) said that subsidies of £70 per week should be 

available for the employment in new jobs of the long-term 

unemployed, with subsidies of £30 per week for the under 18s.

Grammenos contends that wage subsidies have failed in the UK and 

the Netherlands because they have been too general, although he does 

favour marginal employment tax credits for the creation of new jobs. 

Schmid argues that wage subsidies have been ineffective because of 

other costs involved in hiring disadvantaged workers, and Lagache 

says that subsidies to youth employment have been costly and fraught 

with problems of deadweight. Casson (1979) too considers selective 

subsidies a failure.

Questions of the subsidisation of youth employment lead on to 

the issue of the reduction of youth wages, as proposed by some 

writers in Section 2.2.4. Some countries have used minimum wages, 

which have resulted in unemployment, according to the monetarists. 

Layard (1982a) says that if there must be minimum wages, then the 

case for a separate youth rate is overwhelming, but the US Minimum 

Wage Study Commission found in May 1981 that "the record does not 

justify a youth differential" in the minimum wage, as this would 

simply reduce adult employment (The Economist 28.11.81).
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Grammenos says that minimum wages must depend on age, industry and 

region. Many of these economic arguments leave out the social 

question of the age at which people should be entitled to an 

independent income, however, concentrating rather on equilibrium 

wage levels based on supply and demand. The 1984 HL/EC Report says 

that the social and material status of young people needs to be 

considered, and rejects a parent-dependent approach for 16-18 year 

olds and payment according to productive contribution in favour of 

common status and income to discourage the choice of a career route 

on the basis of immediate financial considerations.

2.3.2. Work experience programmes and public sector job creation 

The OECD (1978) study argues that even though many countries have to 

constrain public expenditure there is still scope for creating jobs 

in health, welfare, adult education and environmental protection, a 

view supported by others. As the State has to provide income support 

for the unemployed anyway. Rose argues that it is more useful to 

employ more people in the public sector. The Charter for Jobs Group 

says that a substantial rise in public infrastructure investment is 

required, with an emphasis on labour-intensive projects. The 

1982 HL/U Report also argues for long-term low-cost job creation, 

mainly in the services, although not only in the public sector. Such 

job creation could be financed by grants controlled by government 

departments. To encourage private sector employment the Report 

recommends that the conditions of public sector grants should enable 

the use of private sector contractors. In the longer term 

Jenkins and Sherman say that because unemployment will remain at 

high levels because of new technology, the surplus of labour could 

be used to improve the provision of housing, government information
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services and public transport. Schmid argues that direct public job 

creation merits investment, although he sees an institutional 

problem in the lack of a flexible, decentralised framework to find 

enough sponsors.

Grammenos is more dubious, however, arguing that public sector 

job creation merely postpones a long-run solution and that it fails 

to improve the employability of participants. Existing programmes 

are ineffective, he says, "either because the target group was 

wrongly specified or as a result of inadequate policy". Lagache 

disapproves of expansion of public employment because it simply 

reduces private employment, he says, favouring instead a system by 

which all the unemployed are required to work in exchange for 

unemployment benefits.

Most of the debate on public sector job creation has centred on 

the immediate unemployment problem, with many seeing a temporary 

need for such job creation. Such temporary job creation blurs into 

work experience programmes. Although it can supplement regular 

employment and lead to the production of output, the aim of such 

programmes is also to provide the unemployed with some work 

experience. Some, such as the Charter for Jobs Group and 

Layard (1982b), favour a form of job guarantee in such projects for 

the long-term unemployed. Layard (1982b) said that the unemployed 

should be offered the opportunity of environmental improvement work 

on social benefits plus about £15 per week, with Brittan (1982) 

proposing a similar scheme. Metcalf points out the main danger of 

such programmes in terms of economic efficiency, however, questioning 

whether it makes sense to deny local authorities funds for important 

services, whilst giving them funds for ad hoc, additional projects. 

Karsten notes a number of advantages, though, including the
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employment of both the unemployed and of foremen and administrative 

staff, the various multiplier effects, the mobilisation of 

additional expenditure by the sponsor, some output of social value, 

improved employability, aid to problem groups and improvement of 

morale. For the young unemployed, work experience programmes have 

been used to help them out of the "no experience, no job" vicious 

circle. Casson (1979) says that such projects produce the wrong sort 

of output, however, arguing that marketed output should be produced 

in, for example, construction projects, which would improve the 

balance of payments, and allow the government to pay qualified 

people to do the social service jobs now done in temporary projects. 

The 1982 HL/U Report supports the Karsten line, arguing that the 

main advantages of such programmes lie in the psychological and 

social benefits to the participants, along with the creation of 

assets of long-term value. The Report favours an expansion of 

existing programmes.

2.3.3. The creation of new enterprises and new jobs 

The idea that small firms have a role to play in combatting 

unemployment is widespread. The 1982 HL/U Report says that small 

businesses and cooperatives should be developed and that the 

voluntary or charitable sector could be encouraged to take on more 

labour. In France Schwartz recommends that the creation of new jobs 

and activities for the benefit of the community could play a role in 

solving youth unemployment and that the State should form agencies 

to assist in this process. The Auken Report also favours the 

creation of unconventional jobs, local initiatives and small firms 

as an accompaniment to structural change aimed at modernising 

institutions and innovations in thinking.



2.3.4. The reorganisation of working time

Jenkins and Sherman argue that work needs to be rearranged to permit 

extended leisure by drawing on the new resources made available by 

technological gains. They argue that the objective of a 35-hour week 

is inadequate, preferring to introduce a four shift per week system, 

to reduce trips to work. White, however, says that the aggregate 

employment effects of working time reductions would be small, with 

little additional recruitment taking place. Metcalf points out that 

worksharing involves income sharing, but trades unions tend to 

resist such cuts in weekly or annual pay. He also observes that 

worksharing is based on the idea that there is a "lump of labour", a 

finite amount of work to be done. The employment-generating effects 

of worksharing depend on the level of overtime, resistance to income 

sharing, and the effect on output and productivity, he says. The 

1982 HL/U Report also suggests that most forms of redistributing working 

time are not remedies for unemployment, arguing that the shorter 

working week simply increases labour costs without creating extra 

employment. Layard (1983) criticises the "lump of labour fallacy", 

arguing that the amount of work is not given, and that instead of 

reducing working time, output should be increased at existing hours 

to improve employment. Worksharing shifts the balance between supply 

and demand, Layard (1983) says, which increases inflationary 

pressure. Lagache too claims that working time reductions simply 

increase production costs.

The Institute of Manpower Studies looks at three further 

options for reorganising working time: a reduction in overtime,

revised shift working and increases in part-time work. The potential 

for reducing overtime is limited, the IMS says, because of a lack of 

interest from both management and unions, and the problem of
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reducing the pay of those who rely on overtime to top up low wages.

A negative reaction to revised shiftworking is also suggested, and 

while part-time working may offer possibilities of substitution for 

overtime and full-time work, there are thought to be problems, in 

that it would tend to offer opportunities to reentrants to the 

labour market rather than to the unemployed and there would be 

opposition from unions who see it as a threat to job security and 

membership numbers. Dey considers actual jobsharing, seeing benefits 

in a more flexible and efficient method of organising work, but 

problems of management inertia and trade union opposition.

Early retirement generally finds more support as a means of 

reorganising working time to create employment. The 1982 HL/U Report 

recommends incentives to retire early, although not a lowering in 

the compulsory retirement age. The Report also suggests pairing for 

the over 60s (and other groups) and the possibility of early 

retirement for the unemployed over 55. White concludes from the 

views of managers and shop stewards that a considerable reduction in 

unemployment could potentially follow a reduction in the state 

pension age, although in practice he says much would depend on the 

recruitment of new workers and the interest older workers had in 

retiring earlier. Metcalf supports the 1982 HL/U Report view that 

selective schemes are preferable to a general reduction in the 

retirement age. Others oppose early retirement however. Walker sees 

it as socially divisive, and says it ignores the problems of older 

workers and their frequent desire to continue work. Layard (1983) is 

only in favour of early retirement if workers are not replaced and 

output does not fall, so that productivity can be increased. Lagache 

says it can only have a marginal influence on youth unemployment.
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2.3.5. Taking particular groups out of the labour force 

Some see the removal of some "marginal" groups from the labour force 

as a legitimate means of reducing labour supply and therefore 

unemployment. Groups seen as marginal include older workers (through 

early retirement described in Section 2.3.4), women, immigrant 

workers and the young. Lagache in particular recommends that the 

real remedy to French unemployment lies in a reduction in the 

numbers of immigrant and female workers. He recognises that it is 

impossible to prevent women from working altogether, but says that 

further increases in female participation can be prevented through 

"counter-propaganda" to discourage participation, increased social 

and fiscal incentives (such as family allowances) to stay at home, 

and an end to the policy of opening male-dominated areas to women.

As far as the young are concerned, reductions in their labour 

supply can be proposed through increased schooling or national 

service schemes, and thus such arguments do not relate solely to 

matters of employment and unemployment. In the UK several groups, 

notably Youth Call, have proposed national service schemes, 

described in more detail in Section 7.7.2. Jeffs rejects such a 

scheme of national social service, however, on the grounds that it 

represents a denial of freedom and basic rights. He acknowledges 

that the debate attracts attention at present because of the idea 

that it can reduce unemployment, but says that such thinking assumes 

that any individual engaged in work, however useless, counts as in 

employment.

A corollary to the debate on reducing labour supply is the idea 

that unemployment can be reduced by measures to control benefit- 

induced unemployment (Section 2.2.4).
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2.3.6. Geographical mobility

Merrit says that in the UK the immobility of workers has led to 

acute regional labour shortages, and adds that in Europe regional 

attachments are on the whole even stronger. The Thatcher Government 

has come down on the side of increasing mobility, he says, as a 

means of regional development, but workers are locked into systems 

of regionally watertight public housing. By cutting public housing 

construction programmes, the UK Government has exacerbated the 

problems, says Merrit. He favours increases in construction, an end 

to cuts in transfer schemes and new mortgage systems to bring house 

purchasing within the grasp of many more people. The 

1982 HL/U Report is also concerned to make it possible for workers 

to make it possible to move to areas with better employment 

prospects if they wish to do so, but points out that making it 

easier to move house does not help if too many people are chasing 

too few jobs. Werner says that mobility measures have also failed 

because they frequently provide insufficient incentives.

2.3.7. Training and the transition from school to work 

Mukherjee (1972) showed that in Sweden, training had been used as a 

countercyclical measure, mopping up unemployment as well as being 

aimed at preventing skill shortages, helping those who lack skills, 

aiding technical change, increasing productivity and assisting the 

disadvantaged. He noted that there was not the same willingness to 

invest in training in the UK, however. Four years later 

Mukherjee (1976) noted that many EC governments had followed the 

Swedish line in using adult training programmes to counter cyclical 

imbalances in the labour market, although he finds little evidence 

that it was stepped up in the recession after 1973.
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The 1982 HL/U Report regards the expansion of adult training as 

an immediate priority as a beneficial alternative to unemployment at 

a time when employers can ill afford the expense of training. The 

taxpayers' contribution should therefore be temporarily increased, 

the Report argues.

For the young the Report recommended a comprehensive training 

system, although it was not considered possible to introduce more 

than a one-year scheme initially. The OECD (1978) study points out 

the need for a more coherent transition process from school to work, 

perhaps in the form of a modernised apprenticeship system. Williams 

sees two reforms as necessary - a reform of apprenticeship systems 

so that they relate to standards rather than age, and a system of 

allowances up to the age of 18 so that financial remuneration is 

broadly equivalent for those entering training or staying at school.

Hutchinson, Drobny and Barr point out the value of training or 

apprenticeships in aiding the young to move out of the secondary 

sector of the labour market. Casson (1979) says it is necessary not 

just to create temporary jobs or delay entry "but offer young people 

systematic career development leading to stable skilled employment 

in their early twenties". He says that firms should be paid for the 

training provided, with training standardised at the industrial 

level. Ashton and Maguire argue that the gap between the end of 

school and work needs a bridge of 2-3 years, although they criticise 

what they regard as the current obsession with training. More 

attention should be paid to the demand-side, they argue, with a 

revision of legislation which inhibits the employment of the young, 

possible sanctions and financial incentives, and more part-time 

work. Berg too, writing on the US labour market of the 1960s, found 

that too much training/education was being required for some jobs,
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describing the mounting demand for education and training as the 

"great training robbery".

Authors comparing the countries under study here find that much 

of Germany's relative success in keeping unemployment down could be 

attributed to its reduction of labour market entry as a result of 

its apprenticeship system, as Van Ginneken notes. Maier observes 

that many of the problems of finding an apprenticeship have been 

relieved by a range of state initiatives in Germany, but that 

problems of securing employment after the apprenticeship remain, due 

to the recession and problems of quality in initial training. Maier 

sees possibilities of improvements in more training in non

enterprise-based workshops, an expansion of the school-based 

vocational system, more training in the public sector and a system 

of public subsidy against quality criteria, although an economic 

policy designed to create jobs for those leaving apprenticeship is 

also seen to be required. The OECD (1981) recognises the value of 

Germany's dual system, but is sceptical of the philosophy of any 

training being better than none. The authors warn against 

complacency and call for a broader programme than one based on 

narrow occupations in a single enterprise, with the various forms of 

foundation year possibly offering a solution. Grammenos too praises 

the system but sees weaknesses in the exploitation of some 

apprentices and the occupational balance of the system. He also 

looked at French schemes but found that they tended to be used 

simply as a screening device by employers. Schwartz has since 

proposed a new scheme to guarantee 16-18s a professional and social 

qualification.

Grammenos identifies a hard core of disadvantaged young people 

and recommends that their problems might best be solved by a general
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scheme of part-time education at school combined with practical 

training and work in a firm and by part-time/temporary job creation 

during the summer.

Grimond compares the transition process in a number of 

countries and concludes that success in keeping youth unemployment 

low is achieved mainly through a comprehensive training system:

"The system in the high-apprenticeship countries presents 
a striking contrast both with what traditionally happens 
to young people in countries where apprentice recruitment 
is low and with how these countries have responded to the 
much more competitive labour market of recent years."

He recommends that Britain must make a sea change to join these 

high-apprenticeship countries, with a system of allowances for all 

16-18 year olds and apprenticeships in the armed services. Although 

the UK has gone part of the way to providing a comprehensive 

training system with its Youth Training Scheme (YTS), the 

1982 HL/U Report sees the opportunity of at least another one-year

programme after a YTS foundation year as necessary.

2.3.8. Vocational preparation and education

Like training, education is seen as a way of improving the quality 

of labour supply and thus removing structural imbalances in the 

labour market. The OECD (1978) endorses the view that a better 

preparation of young people for working life is needed, whilst 

noting that in the short run educational systems act as a "buffer" 

to absorb people who would have otherwise been in the labour market. 

The 1982 HL/U Report says that extra preparation for work is needed

at school to create a new bridge between school and work. Lagache

argues that educational reform is necessary in France to improve the
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quality of young labour, and Grimond takes the argument that young 

people need more work preparation a stage further. He proposes a 

"halfway house" between school and work for less academic pupils, 

with those passing a proficiency examination in functional literacy 

and basic arithmetic at 13 eligible for a year's vocational 

preparation programme at 14.

Grammenos says that short-term courses of vocational 

preparation have little effect in improving employability, however, 

and Van Ginneken points out that additional education merely changes 

the distribution of employment.

Ashton and Maguire argue that extra educational provision can 

be used to aid the reduction of youth unemployment, however, 

presumably referring to educational opportunities for those over the 

minimum school-leaving age. The 1982 HL/U Report also says that 

education or training should be the norm for all 16 and 17 year 

olds, with means-tested educational maintenance allowances mandatory 

at this age. The 1984 HL/EC Report goes a stage further, favouring a 

fixed wage for all teenagers, so that money should not affect their 

choice at this stage.

2.3.9. The role of the employment services

Mukherjee (1972) shows that Sweden realised the need for an active 

labour market policy at an early stage, based on the view that 

labour markets do not work perfectly if only general economic 

measures are carried out. Direct action to create employment and 

training opportunities during recession has been accompanied by the 

considerable resources devoted to the placement and guidance 

functions of the "Arbetsmarknadsstyrelsen" (AMS - National Labour 

Market Board), Mukherjee notes. Butt Philip also looks at the
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Swedish example, seeing lessons for the UK in the ample funds 

devoted to the AMS, the priority given to full employment and the 

cooperation of trades unions and business in manpower policy.

In 1976 Mukherjee said that other countries had followed 

Sweden in modernising and reforming their employment services, which 

were encouraged to get actively involved in placement and deal with 

individual needs, The Manpower Services Commission (MSC) has more 

recently listed a number of reasons for an efficient public

employment service (PES): that the PES can help cut recruitment

costs because of economies of scale; that services paid for by 

employers would be oriented to employers* rather than jobseekers' 

needs; that the PES can fill vacancies most quickly, thereby

increasing national output and reducing unemployment quicker; and

that it acts as a means of access to other employment services; and 

that it can give special attention to individual jobseekers and to 

vacancies of national importance.

However, others attach less importance to the role of the 

employment services in the context of higher levels of unemployment. 

The OECD (1978) regards counselling and placement services as having 

limited effectiveness in a world of fewer jobs, training places and 

work experience opportunities.

2.3.10 Compulsion in the labour market

Some authors have referred to the possibility of additional 

restrictions on companies or individuals to reduce unemployment. 

Werner refers to the idea of establishing quotas for the 

employment of young people, just as there are quotas for the 

employment of the disabled in some countries. Werner rejects this 

view, however, pointing out that it would simply shift unemployment
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onto other groups. The 1982 HL/U Report also mentions the 

possibility of reducing labour supply by rationing the number of 

jobs that any one household may occupy. The Report says that such 

rationing would be unworkable, however, and highly discriminatory. 

These possibilities are not pursued further in this thesis.

2.3.11 Opposition to special measures for the young 

The OECD (1978) warns that there is a danger in selective programmes 

aimed at young people, in that these might result in them being 

regarded as a marginal employment group. Hill examines government 

manpower policy in general and finds that its essential weakness is 

that attempts to improve the jobseeker's employability by giving 

him/her skills or experience founder because they concentrate 

attention only on the supply side of the problem - the victim is 

blamed, in effect. Manpower policies, argues Hill, are no substitute 

for effective macroeconomic efforts to secure full employment. 

Mungham argues that youth unemployment is seen in terms of a "moral 

panic" - that young people must be kept off the streets lest they 

resort to crime, violence or political extremism, or become 

impossible to integrate into work in the future. This fear is used 

by politicians to justify what is described as "compensatory 

education" by Atkinson, Rees, Shone and Williamson. Concern is also 

expressed about the position of education in the transition from 

school to work. Finn examines the debate about school acting as a 

preparation for work, to satisfy the needs of industry. Once again 

this examination comes back to the view that governments 

overemphasise the supply side of the equation, because it is the 

only side that they can directly influence:
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"In political/policy terms youth unemployment is a youth 
problem: the State cannot change the labour process to
fit existing school-leavers, it has to try to fit school- 
leavers to the available labour process."

As a result employers' criticisms of young people are given great 

credence, and the MSC's rise at the expense of the education sector 

is not surprising. Finn argues that educators should not sit back in 

acceptance - industrialists are prepared to criticise education in 

terms of their needs, so educators should be ready to criticise 

industry in terms of human needs. Markall and Gregory are similarly 

scathing about the MSC's increased power. They regard it as part of 

"a currently predominant ideology of education and vocational 

preparation which will never produce 'educated' workers (and 

certainly not full employment) but rather 'spare parts' for industry 

and the reproduction of a labour force accustomed to deskilled 

intermittent employment in a labour market whose oppressive 

requirements go formally unquestioned". This, say the authors, must 

be resisted.

2.3.11 Policy comparisons

Kramer Associates Inc carried out a comparison of a number of 

employment schemes in the UK, France, Germany and Belgium in 1977. 

Cost-per-job figures were worked out for the schemes based on their 

net employment effects and net expenditure figures. The study 

included a number of schemes covered in this thesis. In some cases 

the cost was actually negative while in others the costs reached 

fairly high levels (Table 2.1). Clearly it is difficult to perform 

such a detailed comparison with the data available for different 

schemes in different countries and at different points in time, and



Table 2.1

Comparison of effectiveness of some employment schemes (1977 unless stated).

(A) Youth employment subsidies 
Youth Employment Subsidy (UK) 
Exemption from Social Security 
Contributions (France)

Prime d*incitation & la creation 
d*emploi (France)

Gross
Expenditure

($m)

10

281

6
(B) Other employment subsidies
Small Firms Employment Subsidy (UK) 7
Lohnkostenzuschuss (1974-75) (Germany) 148
Waiver of Social Security Charges 
(Belgium) 5

(C) Training measures
Contrats Emploi Formation (1977-78) 47
(France)

Youth Traineeships (Belgium) 3

(D) Employment maintenance subsidy 
Temporary Employment Subsidy (UK 279

(E) Work experience programme
Stages pratiques en enterprise (France) 285

Gross
Employment

effect

26,000

340,000

10,000

8,000
79,000

5,000

30.000

28.000

160,000

145,000

Net 
Expenditure 
(% of gross)

50

82

56

62
-97

-32

57

-250

-56

84

Net
Employment effect 

(% of gross)

15
46

15

11

10

69

15

Net Cost 
per job ($)

3,500

11,400

4,285

5,500
-4,100

- 2,100

7,900

-2,300

-1,400

11,200

Source: Derived from Kramer Associates Inc (1978) European programs to assist trade-impacted workers.
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it is not the aim of this thesis to carry out such a costing 

analysis. However, such work is useful in providing information on 

the relative success of different forms of policy and, along with 

other research on the effectivenss of particular measures, it is 

used as background material in the present work.

2.4 Conclusions

Much of the literature examined in this chapter points the way to 

issues requiring further examination in the rest of this thesis. The 

macroeconomic background discussed in Section 2.1 is not the object 

of further analysis here, this very broad subject already being the 

object of a great deal of academic research. However Section 2.2 

outlines a number of potential causes of youth unemployment 

specifically, which do demand analysis here. The influence of the 

general level of unemployment is obviously a key factor, although as 

Chapter Three will show, the young are overrepresented in both the 

inflow to and outflow from unemployment. If this is the only cause 

then we would simply have to return to the macroeconomic issues 

discussed in Section 2.1. There is sufficient opinion to the 

contrary, however, to require an examination of other issues, which 

suggest that youth unemployment is a separate and additional problem 

to the general level of unemployment. These include the structure of 

the youth labour market (and the division of youth unemployment 

between school-leavers and young adults); young people*s incomes in 

and out of work; demographic factors (Chapter Three will examine 

the balance between job loss and additional labour supply); 

frictional youth unemployment; and the argument that youth 

unemployment is partly the result of youth attitudes and abilities.
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These matters are discussed in Chapter Four.

This examination of the significant causes of youth 

unemployment will then enable some consideration of the appropriate

ness of the various policy options advanced in outline in Section

2.3. Chapters 5-8 go on to examine in detail the policies 

implemented in the countries under study. Ultimately it will thus be 

possible to assess whether governments have responded appropriately 

and how policies might be improved.
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PART ONE

The aim of this part of the thesis is to examine the current youth 

unemployment phenomenon with the help of national and EC data and to 

move on to assess the causes of the high level of youth unemployment 

in the countries under study. Section 2.2 of the literature survey 

provides a basis for this part of the analysis. As already 

mentioned, the macroeconomic debate outlined in Section 2.1 is not 

developed further here, in order to prevent the present study from 

becoming too wide-ranging.

Chapter Three is intended to describe labour market conditions, 

particularly as they affect the young, through the presentation of 

relevant statistical material. The general level of unemployment is 

taken as a starting point, with a key issue seen to be the extent to 

which higher unemployment is accounted for by a decline in the 

number of job opportunities or by rising labour supply. The same 

exercise is carried out with respect to the young unemployed, and it 

is also interesting to note the share of total unemployment 

accounted for by the young and movements in this figure in 

comparison with the overall trend in unemployment.

Analysis of durations of unemployment and of the flows onto and 

off the unemployment register also allow an insight into the 

relative concentrations of youth and adult unemployment. For 

example, is youth unemployment explained by a hard core of young 

people experiencing long or repeated spells out of work, or is it 

now a phenomenon which affects a wider section of the youth 

population? It is also instructive to look at breakdowns of the 

young unemployed according to age, education and sex. The age 

structure of the young unemployed is particularly useful in
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assessing the extent to which youth unemployment is a labour market 

entry problem. Finally, Chapter Three turns to an examination of the 

transition process in the three countries under study to put the 

young unemployed into the context of the youth population as a 

whole. This involves some description of education systems, 

vocational training systems, labour market special measures to 

assist the young, and national service in France and Germany, along 

with a collation of data on the means of transition from school to 

work in the three countries.

In Chapter Four we move on to consider the possible causes of 

youth unemployment, starting by looking at the more difficult labour 

market conditions in general and then examining the cyclical 

sensitivity of youth unemployment, including a consideration of 

reasons why the young are disproportionately affected by rising 

unemployment. Clearly, a key factor is that labour market entrants 

are predominantly young people, and it is useful to examine the 

extent to which youth unemployment is accounted for by entry or 

post-entry unemployment. There are a number of disadvantages that 

the young have always faced in competition with older workers, which 

are examined in Section 4.3, but we then move on to assess whether 

there are reasons beyond the fact that the young are at the "sharp 

end" of a difficult labour market to explain the rise in youth 

unemployment. This entails an examination of the role of sheltered 

entry systems in containing youth unemployment and of the 

part played by the sectoral distribution of youth employment to the 

problem. Section 4.5 considers the notion that there has been a 

deterioration in the competitiveness of the young, either through a 

decline in their calibre or through an increase in the relative 

costs of employing young people. Further work on the relative
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earnings of the young is contained in Appendix A. Finally, there is 

also an examination of youth attitudes to determine whether any 

changes in outlook have contributed to youth unemployment, either 

through shifts in aspirations and attitudes towards work or in 

attitudes towards unemployment as a result of the influence of 

unemployment benefits.

These two chapters are intended to provide a basis for 

determining which policy responses are most appropriate. In this way 

they set the scene for an examination of policies on youth 

unemployment in the countries under study in Part Two.
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Chapter Three

AN EXAMINATION OF THE DATA ON YOUTH UNEMPLOYMENT AND ON THE 
SITUATION OF YOUNG PEOPLE IN GENERAL

Chapter Two has examined the debate around the subject, and this 

chapter describes the present situation of young people, using data 

collected at national and EC level. Where possible data from the 

Statistical Office of the European Communities (Eurostat) have been 

used. In some cases, however, this proved impossible, and in others 

inappropriate.

The objects of this exercise are:-

(i) To examine changes in youth employment, unemployment and the 

youth working population (Section 3.2).

(ii) To put this into the context of total changes in employment, 

unemployment and the working population, and to see how young people 

are affected by this (Sections 3.1 and 3.3).

(iii) To break down youth unemployment according to certain 

components (Sections 3.4 and 3.5).

(iv) To put the young unemployed into the context of young people 

as a whole (Section 3.6).

3.1. Changes in employment, unemployment and the working population 
in general

Unemployment in the EC has risen enormously in the last decade. 

Although different countries may use different definitions to arrive 

at unemployment totals, these cannot mask the magnitude of this 

increase. Between 1970 and 1982 unemployment in the nine Member 

States of the EC increased more than five times - to over ten 

million. Figure 3.1 demonstrates this massive increase, and as can



be seen from Table 3.1 the increase is greater for the three 

countries with which we are concerned than for the Community as a 

whole. Germany*s unemployment has increased more than twelve times 

from its low base of 1970. France and the UK both had higher levels 

of unemployment in 1970, and although their rates of increase have 

been slower than that of Germany the rank order of the three Member 

States is maintained, even if there is some convergence.

Figure 3.1 shows that using 1970 as a base year hides 

differences in the way unemployment has risen. By 1974 registered 

unemployment was at broadly similar levels in all three countries. 

Since then the UK has experienced the highest growth factor, with 

only Germany below the Community average.

The rise in unemployment can be regarded as being made up of 

two factors - a net loss of jobs and an increase in the numbers 

seeking work. By examining the changes in these two components it 

should be possible to determine to what extent each is responsible 

for the rise in unemployment. Table 3.2 shows the changes in total 

working population and employment over the period 1970-81. 

Substantial differences between countries emerge. In Germany and the 

UK a loss of jobs is by far the most important factor. In Germany 

this would "explain" 88% of the rise in unemployment, and in the UK 

64%. But in France employment has actually increased over the period 

by 622,000, a rise which has absorbed over a third of the country*s 

enormous growth in labour supply. Increases in working population 

thus account for all of the rise in unemployment. In the Community 

as a whole too, employment has increased by only 0.25m, whilst the 

working population has expanded by 6.4m.

Behind these fluctuations there are also important variations 

between the positions of males and females. In all cases the female
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Figure 3.1

Registered unemployed. 1970-82 Annual averages

f*N>U»orvs

2

71 77

Source; Eurostat (1983) Employment and unemployment. 
Derived from Table IV/1
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Table 3.1.

Increase in annual average of registered unemployed. (Thousands)

1970 1974 1982 Aggregate
increase
1974-82

Growth
factor

1974-82

Annual
Growth
rate

1974-82

Germany 148.8 582.5 1,833.2 1,250.7 x3.15 15.4%

France 262.0 497.7 2,007.8 1,510.1 X4.03 18.9%

UK 612.0 615.1 3,156.5* 2,541.4* x5.13* 22.3%*

The Nine 2,120.5 3,066.7 10,866.8* 7,800.1* x3.54* 17.1%*

Source: Eurostat (1983) Employment and unemployment. Derived from
Table IV/1

* Estimates

working population has grown substantially, with both female 

employment and unemployment increasing. In Germany and the UK this 

trend has been partly offset by a decline in the male working 

population and male employment, but French male working population 

has increased too. The net increase in jobs in France is accounted 

for by rising female employment - male employment has in fact fallen 

slightly.

Although increased labour supply clearly varies by country in 

its importance as a factor in the rise in unemployment, it does have 

some significance in all three and merits further attention. In 

particular it is important to determine whether working population 

has gone up as a result of the simple demographic increase of 

numbers of people of working age, or whether the proportion of the 

population of working age seeking work has increased.

Activity rates used by Eurostat are based on total working 

population as a percentage of the total population. These thus do 

not provide an adequate explanation of the rise in working



Table 3.2.

Changes in working population and employment. Annual averages 1970-81 (Thousands)

A. Males TWP

1970

E U* UR(1) TWP

1981

E U* UR(1) TWP

1970-

E

81

U* UGF

Germany 17,179 17,086 93 0.5 16,613 15,960 653 3.9 — 566 -1,126 + 560 7.8
France 13,936 13,650 286 2.1 14,207 13,494 713 5.0 + 271 - 156 + 427 2.4
UK 16,363 15,888 475 2.9 15,984 14,066 1,918 12.0 - 379 -1,822 +1,443 4.1
The Nine 70,899 69,328 1,571 2.2 70,957e 66,273e 4,684e 6.6e + 58e -3,055e +3,113e 3.0e

B. Females

Germany 9,638 9,582 56 0.6 10,339 9,720 619 6.0 + 701 + 138 + 563 10.0
France 7,494 7,270 224 3.0 9,031 8,048 983 10.9 +1 ,537 + 778 + 759 3.6
UK 8,937 8,857 80 0.9 10,085 9,322 763 7.6 +1 ,148 + 465 + 683 8.4
The Nine 35,783 34,791 992 2.8 42,097e 38,094e 4,003e 10.5e +6 ,314e +3,303e +3,Olle 3.7e

C. Total

Germany 26,817 26,668 149 0.6 26,952 25,680 1,272 4.7 + 135 - 988 +1,123 7.8
France 21,430 20,920 510 2.4 23,238 21,542 1,696 7.3 +1,808 + 622 +1,186 3.0
UK 25,300 24,745 555 2.2 26,069 23,388 2,681 10.3 + 769 -1 ,357 +2,126 4.7
The Nine 106,683 104,120 2,563 2.4 113,054e 104,367e 8,687e 7.7e +6,372e + 248e +6,124e 3. 2e

TWP = Total working population; E = Employment; U = Unemployment; UR = Unemployment Rate;
UGF = Unemployment Growth Factor (Unemployment Rate).
(1) = U/TWP x 100%
e = estimate
* = Derived from total working population minus employment.

These figures may not concur precisely with other Eurostat data.

Source; Eurostat (1983) Employment and unemployment. Derived from Tables 11/2 and 11/4

3/5
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population. We can use Eurostat data for the population aged 15-64 

to arrive at approximate activity rates based on total working 

population as a percentage of population of working age. These 

activity rates (Table 3.3) show that the proportion of the 

population of working age seeking work has actually gone down in 

Germany (where there has been a marked decline in male activity) and 

France, and has only increased very slightly in the UK. In all cases 

the increase in total working population is outweighed by the 

increase in the population aged 15-64 (Table 3.4).

There are obviously variations on this trend for different 

groups. Female activity has increased, but this has been largely 

compensated for by the decline in male activity. Thus it would be 

wrong to "blame" increased activity for the rise in working 

population. Rather the increase is simply the outcome of the age 

structure of the population. Figure 3.2 shows this. It is 

noticeable however that the country with the highest rate of 

activity also has the highest unemployment. This was the case in 

both 1971 and 1981. It is particularly striking that over the ten 

year period the German population aged 15-64 went up by almost 2.5m 

with very little effect on total working population, whilst almost 

all of the UK increase in population aged 15-64 has passed into the 

labour market.

Table 3.4 shows that changes in the male population of 

working age would have been expected to lead to a considerable 

rise in the total male working population. In Germany and the UK 

falling participation rates have outweighed this population 

increase to leave a negative impact on working population. For 

females the rise in working population is explained by both 

population changes and participation rates. The population
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Figure 3.2

Population structure by age.
Population estimated at 1.1.81 (millions).

r-

Source: Eurostat (1983) Demographic statistics 1981 Table 2.
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Table 3.3

Activity rates (total working population as 
population aged 15-64) 1971-81.

a percentage of the

1971 1981

M F T M F T

Germany 91.39 48.12 69.06 80.63 49.64 65.06

France 87.63 47.30 67.56 81.30 52. 52 67.03

UK 93.24 50.70 71.87 88.53 56. 03 72.31

Source: Derived from Eurostat (1983) Employment and unemployment.
Tables 11/2 and 1/2. 

Eurostat (1983) Demographic statistics 1981 Table 3.

Table 3.4

Changes in the working population and changes in the population aged 
15-64. 1971-81 (Thousands).

1 2 3(=1x2) 4 5=(4-3)

Change in 
population 
aged 15-64

1971 
activity 
rate - %

Expected 
rise in 
working 

population

Total 
Change 

in working 
population

Change due 
to variation 
in partici
pation rates

Males
Germany +1,746.6 91.39 +1,596.2 - 620 -2,216.2

France +1,437.3 87.63 +1,259.5 + 153 -1,106.5

UK + 661.3 43.24 + 616.6 - 235 - 841.6

Females
Germany + 714 48.12 + 343.6 + 662 + 318.4

France +1,295.6 47.30 + 612.8 +1,510 + 897.2

UK + 437.1 50.70 + 221.6 +1,181 + 959.4

Total
Germany +2,460.6 69.06 +1,699.3 + 42 -1,657.3

France +2,732.8 67.56 +1,846.3 +1,663 - 183.3

UK +1,098.4 71.87 + 789.4 + 946 - 156.6

Source: Derived from Eurostat (1983) Employment and unemployment.
Tables 11/2 and 1/2 

Eurostat (1983) Demographic statistics 1981 Table 3.
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factor is highest in Germany (51,9%), compared to France (40.6%) and 

the UK (18.8%). Overall, it is only in the UK that the increase in 

the population of working age is not the only factor.

This then is the background against which the youth 

unemployment situation is set. A net loss of jobs accounts for most 

of the great rise in unemployment in Germany and the UK, with 

increased labour supply playing a secondary role. In France, on the 

other hand, employment has actually increased - the rise in 

unemployment is wholly attributable to increased supply. In all 

three countries, however, this increased labour supply is largely 

explained by an increase in the numbers of people of working age, 

rather than by a bigger proportion of this age group seeking work.

3.2 Changes in youth employment, unemployment and the youth 
working population

Against this background of a deteriorating labour market, it is not 

surprising that youth unemployment has risen too. It is striking, 

however, that the rise in youth unemployment has outstripped the 

rise in total unemployment. Figure 3.3 demonstrates the magnitude of 

the increase. By 1982 unemployed under 25 year olds numbered over a 

million in both France and the UK. Germany had "contained" its 

figure to just over 500,000. The sharpest increase took place in the 

UK. Table 3.5 shows that youth unemployment in the UK has increased 

much more rapidly than an already high rate of increase in general 

unemployment. In Germany the difference is less significant and in 

France youth unemployment has actually grown more slowly than 

general unemployment. However, in the 1970-74 period the growth in 

youth unemployment (x3.46) was almost twice that of total 

unemployment (xl.90).
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Figure 3.3

Registered unemployed under 25 years of age (millions)

Source; Eurostat (1983) Employment and unemployment. 
Derived from Table IV/6.

NB Germany = September
France 1970-73 = September 

1974-82 = October 
UK = July



3/11

Table 3.5.

Increase in youth unemployment (under 25) compared to increase in 
total unemployment. 1974-82 (Thousands)

Youth Aggregate Youth Annual Total
Unemployment Increase Unemployment Growth Unemployment 
1974 1982 Growth Factor Rate Growth Factor

Germany 158.1 551.1 393 x3.49 16.7% x3.15

France 294.5 1,009.4 714.9 x3.43 16.6% x4.03

UK 178.0 1,297.0 1,119.0 x7.28 28.1% x5.13

Source: Eurostat (1983) Employment and unemployment. Derived from 
Tables IV/6, IV/8 and IV/1
Germany and France figures = September/October; UK = July

The Community*s Labour Force Sample Survey (LFSS) provides data 

on unemployment rates by age for the years since 1973. As Figure 3.4 

shows, the percentage of the youth labour force out of work has 

consistently been higher than the percentage of the total labour 

force out of work. And in all countries too the rate is consistently 

higher for under 20s than for the 20-24 age group (1).

There is a clear relationship between rises in the total 

unemployment rate and that of young people, with the youth rate 

generally rising faster than the general rate. This is particularly 

so in France and the UK. Germany has been relatively successful in 

keeping youth unemployment down, and movements in the youth 

unemployment rates there seem to be much closer to those of the 

general rate.

It should be said that the LFSS is conducted in the spring of 

the years in question whereas the data from "Employment and 

Unemployment" used in Figure 3.3 and Table 3.5 relate to later 

months. The unemployment rates for young people in the LFSS are
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Figure 3.4

Unemployment rates by age groups
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Source: Eurostat. LFSS.

Note: In 1983 the LFSS was substantially revised broadly to conform
with International Labour Office definitions, along the lines 
of the "extended concept" of unemployment described overleaf. 
Data for the above figure are based on the "extended 
concept". For 1973-77 when data were only produced on the 
basis of the "restricted concept", the relationship between 
the two measurements was established for each category in the 
1979 and 1981 surveys, to provide equivalent figures.
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almost certainly lower than they would be in the summer and autumn, 

when there is a large influx of school-leavers into the labour 

market.

Other factors to bear in mind are the extent of unregistered 

unemployment, and the peculiarites of the national systems for 

recording youth unemployment. The provision of benefits for the 

young unemployed is one factor which influences registration and 

this varies by country. In Germany, for example, it is likely that 

young people who haven't previously worked and who live in the 

parental home will receive no benefits. The LFSS notion of an 

"extended concept" of unemployment and the labour force is thus an 

extremely useful alternative to the "restricted concept" according 

to which the labour force is regarded as people with a main 

occupation plus the unemployed. Non-active persons (e.g. housewives, 

students) seeking employment are excluded, so the "restricted 

concept" is closer to registered unemployment. Since 1979 additional 

data has been produced based on the "extended concept". This means 

that unemployment includes unemployed persons and non-active persons 

seeking paid employment, and that the labour force contains persons 

with a main occupation, unemployed persons and non-active persons 

with an occasional occupation or seeking paid employment. Table 3.6 

shows the difference between employment rates according to the two 

concepts in 1981, along with a measure of how much higher the figure 

is according to the extended concept. From this it appears that 

there is a significant body of unregistered youth unemployment in 

the UK under 20 age group, but that otherwise unregistered 

unemployment makes more difference to the unemployment rates of 

older workers than young people.

Having looked at the increase in the level and rate of youth
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Table 3.6.

Comparison of the restricted and extended concepts of unemployment 
rates. 1981.

Restricted

Germany - under 20s

- 20 - 24s

- Total (all
ages)

France - under 20s

- 20 - 24s

- Total

UK - under 20s

- 20 - 24s

- Total 

EC-9 - Under 20s

- 20 - 24s

- Total

5.5

4.1

2.9

29.2 

13.0

6.8
19.9

12.6
8.0

18.2 

11.8
6.1

Extended Increase in
unemployment rate 
by using extended 

concept %

6.1 11
4.9 19.5

3.5 21

33.0 13

14.9 15

8.1 19

27.2 37

14.8 17.5

10.3 29

23.8 31

14.3 21

7.9 29.5

Source: Eurostat. LFSS 1981. Derived from Tables T18 and T19.

unemployment, it is worthwhile looking at changes in the youth 

labour force. As is demonstrated by Table 3.7, all three countries 

have experienced increases in the youth labour force. Whereas Table

3.2 highlighted a massive expansion of the total working population 

in France, it appears that France has had the smallest increase in 

its youth labour force. Also, while Table 3.2 highlighted a loss of 

employment in Germany and the UK and an increase in employment in 

France, the exact opposite holds for under 25 year olds. It thus



Table 3.7

Changes in working population and employment. 1973-81.

1973

TWP E U UR TWP

A. Males

Germany 2,471 2,450 21 0.8 2,815
France 1,922 1,857 65 3.4 2,031
UK 2,480 2,390 90 3.6 2,940

B. Females

Germany 2,207 2,185 22 1.0 2,530
France 1,718 1,633 85 4.9 1,891
UK 1,856 1,807 49 2.6 2,216

C. Total

Germany 4,678 4,635 43 0.9 5,346
France 3,640 3,490 150 4.1 3,923
UK 4,336 4,198 139 3.2 5,156

Abbreviations as in Table 3.2.

TWP - LFSS refers to this as ;labour force

E * Persons with a main occupation 

Source: Eurostat. LFSS

Under 25s (Thousands).

1981 1973-81

E U UR TWP E U UGF

2,701 114 4.0 +344 +251 + 93 5.0
1,776 255 12.6 +109 - 81 +190 3.7
2,437 504 17.1 +460 + 47 +414 4.7

2,395 136 5.4 +323 +210 +114 .in

1,462 430 22.7 +173 -171 +345 4.6
1,926 290 13.1 +360 +119 +241 5.0

5,096 250 4.7 +668 +461 +207 5.2
3,238 685 17.5 +283 -252 +535 4.3
4,363 794 15.4 +820 +165 +654 4.8

3/15
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seems that in Germany and the UK young people have been substituted 

for adults, and that in France young people have been replaced by 

adults. In Germany and the UK this increase in youth employment has 

not been sufficient to absorb the increased supply. Higher 

unemployment has been the result in all cases.

The increased youth labour force might be explained by a 

greater tendency of this age group to join the labour force, or 

simply by an increase in the youth population. As can be seen from 

Table 3.8 activity rates have in fact increased over the 1973-81 

period for the 14-24 year old age group in France and the UK, but 

have declined in Germany according to LFSS figures. In France the 

bulk of the additional supply of young labour appears to be due to 

rising participation, but in the UK it is mostly explained by 

demographic growth. In Germany demographic growth is responsible for 

all of the extra supply. Only in the UK is there a noticeable 

difference in these trends between males and females - the male 

activity rate has hardly changed, whilst female activity has 

increased. In all three countries female activity remains lower than 

the male figure, but the difference is much less than for the 

population as a whole. As with total unemployment and total activity 

rates, one notes that the UK has both the highest youth unemployment 

and the highest youth activity rate.

3.3. Young people's share of unemployment

As is suggested by the fact that the rise in youth unemployment has 

generally been greater than the increase in total unemployment, 

youth's share of total unemployment is now higher too (Figure 3.5). 

In general the proportion of under 25s in the unemployed moves in 

the same direction as the unemployment total. There are, however.



Table 3.8.

Changes in the youth working population and population. 1973-81 (Thousands)

1 2 3=(1x2) 4

Males
Germany
France
UK

Change in 
population 
aged 14-24

+829 
+ 27 
+779

1973 
activity 
rate %

55.7 
49.5
59.7

Expected 
rise in 
working 

population

+461.8 
+ 13.4 
+465.1

Total change 
in working 
population

+344
+109
+460

5-(4-3)

Change due 
to variation 
in partici
pation rate

-117.8 
+ 95.6 
- 5.1

1981
activity

rate
%

53.5 
51.9*
59.6

Females
Germany
France
UK

+829 
+ 47 
+697

50.5
41.1
45.7

+418.6 
+ 19.3 
+318.5

+323
+173
+360

- 95.6 
+153.7 
+ 41.5

48.6 
44.7*
46.6

Total
Germany
France
UK

+1,658 
+ 74 

+1,476

53.1
45.1 
52.8

+880.4 
+ 33.4 
+779.3

+668
+283
+820

-212.4 
+249.6 
+ 40.7

51.1 
48.2*
53.2

Source: Eurostat. LFSS

* There is a contradiction between the trends in activity rates in France described in the LFSS and those in the 
French "Enqu&tes sur l'Emploi" (Employment Surveys). The discrepancy surfaces for the first time in 1981 - until 
then the two surveys returned broadly similar figures with male and female activity declining. Given that the 
French survey is carried out annually with a more detailed age breakdown and that the trend in both surveys, if the 
1981 LFSS is ignored, has been one of declining activity, there would seem to be a case for putting more weight on 
the results of the "Enquetes sur l'Emploi". (Table 3.25).



Figure 3.5
Youth's share of unemployment compared with level of total unemployment (October)

iVvcxre

ITafcA' •y*'Nfr>te
I X U  i i i i

ITTo li 71 n  7n 7$ 71 77 73 7 “| S '1 S\ S I  t=T7c» n 71 71 714. - 7$ 74 77 78 71 J o  *1 37 1 ^ 3  \  7$ 74 7 7  7g 7<1 & 32
G-C^k\«s h%7 U K

Source: Eurostat (1983) Employment and unemployment. Derived from Tables IV/5 and IV/7.



3/19

exceptions to this. In Germany in 1976 unemployment fell by 10.1%, 

while youth*s share of the total remained static. The same happened 

in 1972 when total unemployment rose by 26.3%. In France the years 

1977, 1978 and 1982 all saw a slight fall in youth's share of 

unemployment, while total unemployment grew. The same is true of the 

UK in 1981 and 1982. In 1981, in fact, total unemployment rose by 

almost 45%.

It is thus difficult to formulate any clear relationship 

between the youth share of unemployment and the total level, for 

recent years at least. For the early and mid-1970s there seems to be 

more similarity in the movements of the two factors. It is in these 

years that the proportion of the unemployment total borne by under 

25 year olds grew most quickly. In Germany between 1972 and 1974 the 

youth share rose from 19.8% to 28.4% (an increase of 43.4%). In 

France over the same period the youth share rose from the already 

high level of 36.2% to 46.9% (an increase of 29.6%). And in the UK 

the years 1973-76 saw an increase in the youth share from 25.3% to 

44% (a rise of 73.9%).

In France the youth share of total unemployment peaked in 1976

at 48%, and has remained at a level just below that in the years

since. In the UK it peaked at 45.7% in 1977 and has also remained

fairly high, just below that level, since then. The figure in

Germany started from a relatively low base and has continued to grow

steadily. But in 1982 it was still well below that of the other two

countries, at just 30.3%. It is possible that the levels experienced

in France,and the UK have fallen back slightly due to special
uw-

government measures to help the young^employed. The youth share in 

France peaked in 1976; the first extensive programme to help the 

young unemployed started in 1977. The youth share in the UK peaked
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in 1977; in 1978 the Youth Opportunities Programme (YOP) was set in 

motion to provide work experience for the young unemployed. The 

effect of these special measures will be examined in due course. In 

all three countries the proportion of under 25s in the unemployed is 

still greater than it was in 1973, and young people are still 

greatly overrepresented in the unemployed.

3.4. Duration of youth unemployment

All countries provide data on duration of unemployment by age, but 

use different categories to provide this breakdown. Eurostat however 

publishes comparable data on the duration of unemployment from the 

LFSS, but cross-tabulations by age are not published. It has, 

however, been possible to obtain this unpublished data. Table 3.9 

sets out the figures for the years 1977 and 1981.

If one examines the proportion of each duration category 

accounted for by young people, and compares this to their share of 

all the unemployed for whom duration data is available, the 

following results emerge. In Germany in both years young people were 

substantially underrepresented in the population unemployed more 

than 12 months, and tended to be overrepresented in the shorter 

duration categories, with some exceptions. The main variation 

over time in Germany was in those unemployed less than one month. In 

1977 under 20s were underrepresented in this group, but by 1981 they 

were overrepresented. In a few other categories young people's share 

roughly reflected their share of all unemployment - the 3-5 month 

category for under 20s in 1977 and 1981 and for 20-24s in 1981, and 

the 6-11 month category in general.

In France two distinct pictures emerged for the two age groups 

in question. In both 1977 and 1981 under 20s were greatly



Table 3.9.

Duration of unemployment by age.

GERMANY

Duration under 20s

1977

20-24s All Under 20s 20-

1981

24s All
(months) Nod) %* No % No % No % No % No %

Less than 1 8.92 11.8 18.28 24.2 75.61 100 13.6 16.5 17.2 20.8 82.5 100
1 - 2 24.76 17.5 30.94 21.9 141.14 100 25.2 15.8 31.0 19.4 159.5 100
3 - 5 21.37 14.1 25.96 17.2 151.29 100 29.6 17.2 28.5 16.6 171.7 100
6 - 1 1 24.18 15.3 28.38 18.0 157.74 100 21.2 13.7 26.3 17.0 155.1 100
12+ 20.2 10.6 20.11 10.5 191.04 100 10.8 6.6 19.9 12.1 164.0 100

Total providing 
information on duration 99.44 13.9 123.67 17.3 716.82 100 100.3 13.7 122.8 16.8 732.8 100
Relative seriousness 
of long-term 
unemployment (2)
Total unemployed 108.37

0.76
14.7 127.96

0.61
17.3 739.15 100 120.0

0.48
15.5 129.9

0.72
16.7 776.3 100

(1) ■ Thousands
* » % of all unemployed in this duration category
(2) - % of those unemployed more than 12 months divided by % of those providing information



Table 3.9 (Cont'd)

FRANCE
Duration under 20s

1977
20-24s All Under 20s 20-

1981
-24s All

(months) No % No % No % No % No % No %
Less than 1 18.56 18.1 33.85 33.0 102.53 100 20.1 16.7 35.0 29.1 120.1 100

1 - 2 30.58 17.9 49.86 29.1 171.11 100 48.2 19.6 71.7 29.1 246.0 100
3 - 5 29.93 16.7 52.19 29.1 179.28 100 56.4 20.5 68.9 25.0 275.6 100
6 - 1 1 62.76 26.7 59.18 25.1 235.31 100 115.9 31.9 84.9 23.4 363.3 100
12+ 23.59 9.5 52.64 21.1 249.61 100 68.0 13.5 105.3 20.8 505.3 100

Total providing 
information on duration 165.42 17.6 247.72 26.4 937.84 100 308.6 20.4 365.8 24.2 1510.1 100
Relative seriousness of 
long-term unemployment
Total unemployed 166.47

0.54
17.4 252.99

0.80
26.4 957.96 100 314.9

0.66
20.5 370.9

0.86
24.1 1537.3 100

UK
Duration under 20s

1977
20-24s All Under 20s

1981
20-24s All

(months) No % No % No % No % No % NO %
Less than 1 34.8 18.5 36.76 19.6 188.03 100 68.8 34.6 24.5 12.3 198.7 100

1 - 2 44.44 20.3 43.01 19.6 219.24 100 72.4 25.2 55.3 19.2 287.6 100
3 - 5 29.37 14.2 41.98 20.2 207.53 100 61.3 16.9 74.8 20.6 363.4 100
6 - 1 1 35.96 16.2 43.72 19.7 221.62 100 101.4 19.0 116.0 21.8 532.3 100
12+ 23.4 7.4 49.79 15.7 317.89 100 83.6 14.6 119.0 20.8 572.1 100

Total providing 
information on duration 167.99 14.6 215.26 18.6 1154.3 100 387.5 19.8 389.6 19.9 1954.2 100
Relative seriousness of 
long-term unemployment
Total unemployed 171.26

0.51
14.5 221.88

0.84
18.8 1181.21 100 397.5

0.74
20.0 396.1

1.05
19.9 1987.7 100

Sources Eurostat. LFSS unpublished datai.
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overrepresented in the 6-11 month range, but greatly 

underrepresented in the 12 month plus category. In 1981 they were 

also underrepresented in the category "less than one month". The 20- 

24 age group were clearly overrepresented in the shorter duration 

categories and underrepresented in the longest duration range. This 

is true of both years.

In the UK the main conclusion seems to be that there has been a 

shift in the distribution over the four year period. In 1977 under 

20s were overrepresented in the shorter categories and 

underrepresented in the longer ones. By 1981 this tendency had grown 

more pronounced, and it was only in the two shortest categories (ie 

up to two months) that this age group were overrepresented, albeit 

quite substantially. For the 20-24s the picture seems to have 

changed. In 1977 they were slightly overrepresented in all 

categories except those unemployed more than one year. By 1981 they 

were underrepresented in the shortest duration group and 

overrepresented in the longer categories. One can surmise that the 

effect of special measures taking teenagers off the unemployment 

register after they have been unemployed a short while had an effect 

on the distribution.

Overall the factor "relative seriousness of long-term 

unemployment" shows that between 1977 and 1981 young people's share 

of long-term unemployment grew in all cases, with the exception of 

German teenagers. In the UK 20-24 year olds were actually 

overrepresented in the 12 months plus category.

On the whole, though, the tendency is for the young to be 

overrepresented in the shorter duration categories and to be 

underrepresented in the group unemployed more than one year. It 

should be borne in mind that the LFSS is conducted in the Spring.
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Given that the unemployment of the under 20s in particular is 

subject to a strong seasonal influence based on the academic year, 

it would be expected that the tendency for young people to 

concentrate in the shortest categories would be more emphasised 

shortly after unemployed school-leavers are eligible to register. In 

1981 the LFSS was conducted in March in France, and in May in 

Germany and the UK. We can see that the under 20s in France are most 

overrepresented in the 6-11 month range, presumably because of a 

large number of school-leavers who have not worked since leaving 

school the previous summer. This tendency is not mirrored in the UK, 

where an attempt is made to provide a place on an MSC scheme for all 

unemployed school-leavers by the December of the year in which they 

leave the education system.

All of the above data relates, of course, to the length of 

spells of unemployment that are not yet completed. It would be 

useful, however, to have some information on the length of completed 

spells of unemployment. Germany appears to be the only one of the 

three countries to provide comprehensive data on this. In autumn 

1977 the BfA carried out its first analysis of those leaving and 

joining the unemployment register within a limited period in 25 

Employment Offices. This exercise was repeated in Spring 1980. Since 

1981 the analysis has been carried out for all Employment Offices 

over a 14-day period in May and June. From the data on outflows it 

is possible to arrive at a figure for the average duration of 

unemployment for each age group. As Table 3.10 shows, the duration 

of the completed spell of unemployment increases with age, and 

although the duration of unemployment has been increasing most 

rapidly for young people, this hierarchy was still maintained in 

1982. An unemployment duration of 17 weeks for the under 20s is high
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Table 3.10

Average duration of completed spells of unemployment.
Germany 1980-82.

Duration (weeks)
% increase

Age 1980 1981 1982 1980-82

15-19 9.0 12.0 17.0 89

CM1oCM 10.8 14.1 19.0 76

25-29 13.9 16.7 21.4 54

30-34 14.6 17.2 22.1 51

35-39 16.5 17.7 22.3 35

40-44 15.8 18.5 22.9 45

iin 19.2 19.9 24.0 25

50-54 24.8 25.0 26.8 8

55-59 32.4 30.6 33.8 4

60-64 55.4 51.0 50.1 -10

All 15.7 17.6 22.1 41

Source: BfA Survey of flows into and out of unemployment •

enough to give cause for concern, but it is still the shortest 

average duration for any age group. A survey by the Department of 

Employment (DE) sheds a little light on the situation in England, 

although this is of limited value in comparing it with other 

countries. The study consisted of six "mini-surveys" of 16-20 year 

olds in particular areas of London, Liverpool, Manchester and 

Wolverhampton between 1979 and 1981. The average duration of all 

spells of unemployment experienced by the subjects (including 

current uncompleted spells) amounted to 4.9. months. The researchers 

described this figure as short, considering the high rate of
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unemployment in the areas concerned (2).

The clear conclusion which emerges from all the above analysis 

is that young people tend to have shorter durations of unemployment 

them older workers. Yet we have already seen that young people have 

an above average rate of unemployment. This suggests that they are 

more likely to become unemployed than even their rate of 

unemployment suggests, and also that they are more likely to leave 

the register than older workers. The implication is that 

unemployment is less likely to be concentrated on a small group of 

young people than is the case for older workers - youth unemployment 

may be more likely to affect a large part of the youth population at 

one time or another. It is, of course, also possible that a small 

part of the youth labour force may suffer repeated short spells of 

unemployment.

The aim of the remainder of this section is to examine the 

extent to which young people are overrepresented in the inflow to 

(and where possible the outflow from) the unemployment register, and 

also to see if there is any evidence for the same individuals 

suffering repeated spells of unemployment. Some of the factors which 

determine any concentration on particular people will be examined in 

Section 3.5.

For data on flows in and out of unemployment we have to look at 

national data, as there is no Eurostat material on the subject. For 

Germany the annual May/June survey is clearly the main source of 

information. By comparing the share of flows into and out of 

unemployment accounted for by young people with their share of total 

unemployment at the same time (Table 3.11), it is possible to see 

that the young are considerably overrepresented in both flows. It 

also seems reasonable to assume that the flows for young people in
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Table 3.11

Young people's share of flows into and out of employment. Germany. %

Flows in Flows out Unemployment

1981 1982 1981 1982 1981 1982

Under 20s 13.5 12.4 11.0 10.0 7.9 8.2

20 - 24s 23.8 24.9 24.4 25.4 11.9 14.8

Source: Flows: BfA (1983f) Arbeitsmarktanalyse 1982 anhand
ausgewahlter Bestands- und Bewegungsdaten. 
Table 1/122

Unemployment: BfA Figures for June of each year

May/June are lower than at other times of the year, such as the 

period after the main school-leaving date. A sample survey of the 

unemployed in the mid-1970s also showed that young people were more 

likely to have found employment a year after the initial survey than 

were older workers (3).

French unemployment statistics provide regular data on flows 

onto the register by age. As is witnessed by Table 3.12, although 

under 25 year olds account for a high percentage of total 

unemployment in France, they make up an even higher proportion of 

new registrants. Their share of the flow onto the register peaks in

the third quarter, due to school-leaving, but is still over 45% in

the first quarter "trough". Young people's share of registered 

unemployment, however, peaks at around 46% in the fourth quarter

(the end of November data is taken as a proxy for the fourth

quarter. The figure for the third quarter would be higher if end- 

September is used - 45.3% in 1980 and 45.6% in 1981 - but it would 

still be lower than the fourth quarter figure.)
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Table 3.12

Flows into unemployment. % accounted for by under 25s. France,

1979 1980 1981
Share of 4th 1st 2nd 3rd 4th 1st 2nd 3rd 4th
flow onto qtr
unemployment
register 56.1 47.9 48.9 59.5 54.4 45.8 47.5 59.7 54.9

Share of
unemployment* 45.7 40.3 38.9 41.3 46.1 40.6 39.1 42.2 46.4

* The end of month figures for February, May, August and November 
are used for this calculation.

Source: Ministire de l'Emploi, Minist&re du Travail: Bulletins
mensuels des statistiques du travail. Table III El 
Ministere du Travail: Marches du travail. Principales

series. Nov 1979 - Nov 1981

The only age breakdown of the British inflow and outflow to and 

from unemployment is between school-leavers and others. The British 

definition of an unemployed school-leaver is someone under 18 who 

has not worked since leaving school. This creates problems in that 

someone ceases to be an unemployed school-leaver on reaching the age 

of eighteen, even if the person is still unemployed. Thus, for this 

exercise it is necessary to confine analysis to inflows into 

unemployment. Table 3.13 sets out the results. School-leavers 

generally account for a higher percentage of the inflow than their 

share of unemployment would suggest. There is naturally a very 

marked jump in the figures in September, when summer school-leavers 

are first able to register as unemployed and receive supplementary 

benefit. There is also a noticeable increase in April, when Easter 

school-leavers join the register.

All of the evidence examined so far points to the conclusion
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Table 3.13

School-leavers share of unemployment and the flow into unemployment,
GB.

1982 % share of % share of
inflow unemployment

Month ending June 10 6.0 3.5

July 8 4.8 3.4

Aug 12 5.6 3.5

Sept 9 22.8 6.6

Oct 14 12.0 5.7

Nov 11 5.9 4.8

Dec 9 5.4 4.2

1983

Jan 13 8.7 4.3

Feb 10 7.0 3.9

Mar 10 5.9 3.6

Apr 14 11.5 4.3

May 12 6.6 4.1

June 9 5.1 4.0

July 14 4.6 3.9

Aug 11 4.8 3.8

Sept 8 23.3 6.9

Oct 13 10.5 5.5

Nov 10 4.2 4.5

Dec 8 3.5 3.9

Source: Employment Gazette. Derived from Tables 2.2 and 2.19

that young people have a higher risk of becoming unemployed than 

other members of the labour force. As we have also seen, however,
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they have shorter durations of unemployment than others, and thus 

have a greater chance than older people of finding employment whilst 

registered as unemployed. It is possible, though, to take the 

analysis a stage further, to see whether the young are prone to 

short, but repeated spells of unemployment.

The German flow survey does provide information on this, but 

its value must be put into perspective. The information relates to 

the number of completed periods of unemployment in the previous year 

for 1977 and for the previous 18 months in the 1981 survey. Young 

people are more likely to be recent labour-market entrants, which 

would diminish their chances of accumulating several periods of 

unemployment. They are also considered more likely to withdraw from 

the labour force at some time, which also lowers their risk of 

repeated spells on the unemployment register. At the same time older 

workers are more prone to leave the register temporarily for reasons 

of ill health, which means that they would accumulate a number of 

spells of unemployment without ever returning to work. Thus, the 

results must be treated with some caution. In 1977 the number of 

spells of unemployment in the previous year varied very little 

around an average of 1.251. Young people were very slightly below 

this average with figures of 1.225 (15-19s) and 1.250 (20-24s) (4). 

In the May/June 1981 survey there is an age breakdown of the 

outflows from the unemployment register according to the number of 

completed periods of unemployment since the start of 1980. Of all 

those leaving the register 32.2% had experienced more than one 

spell, with the under 20s slightly underrepresented (29.8%) and 20- 

24s slightly overrepresented (33.3%). The picture for young people 

is the same when it is broken down into those who had been 

unemployed twice, three times or more than three times (5).



This does not suggest that youth unemployment is more concentrated 

than adult unemployment. This view is further supported by an 

exercise conducted on the 1981 survey. All spells of unemployment 

during the previous 18 months are added up for individuals to arrive 

at a distribution of total duration of unemployment over the period. 

The average duration for under 20s comes out at 3.4 months, for 20- 

24 year olds at 3.9 months and for older people at 4.9 months (6). 

The fact that young people’s durations of unemployment are shorter 

even when account is taken of repeat spells appears to confirm that 

unemployment is spread over a broader section of the youth 

population than is the case for adults. Perhaps a more useful way of 

looking at this aspect is to examine the employment record of those 

young people who have already worked. The 1977 survey found that of 

those leaving the register who had also had a job in the previous 

year, 34% of under 25s had had two or more jobs in that period, with 

the figure only 26% for adults. In 1980 the proportion of young 

people was again 34%, with that for adults only 23.4% (7). This 

suggests that more of the young unemployed are frequent job changers 

than is the case for the adult unemployed. We might therefore 

surmise that more of youth unemployment is made up of short spells 

between jobs, than is the case for adults.

In France the "Centre d*etudes et de recherches sur les 

qualifications" (CEREQ - Centre of study and research on 

qualifications) conducts a regular survey of cohorts leaving the 

education system, known as the "Observatoire d'entree des jeunes 

dans la vie active" (observation of young people's entry into 

working life). Leavers are classified according to one of six levels 

of education, which do not necessarily correspond to age groups (8). 

A cohort from each level is studied once every four years, with a
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questionnaire in the year after leaving (the "enqulte d'insertion") 

and a follow-up four years after that (the "enquete de 

cheminement"). In 1976 the first survey for those leaving in 1975 at 

Level V (the largest single group) took place, with a follow-up in 

1980. At the same time in 1980 the first study of 1979 leavers at 

this level took place. The results from these surveys provide a lot 

of information that is examined later in this study. There is, 

however, also some data that is of use here. The use of a follow-up 

survey enables the researchers to look at how unemployment is 

concentrated within the age group.

The only relevant results currently available which include 

this exercise based on the follow-up survey are for the 1975 leavers 

from Level V. On the basis of the March 1980 follow-up an employment 

ratio is calculated by dividing the total length of time in 

employment by the time available for work since leaving school in 

1975 (the duration of national service is deducted for those 

undertaking it). As Table 3.14 shows almost 10% of boys and almost 

20% of girls spent less than half of the period in employment. This 

is naturally not all explained by unemployment. Inactivity explains 

much of young women's time out of work, particularly to raise 

children - 40% of females in the group had at least one child (9). 

Although the results are by no means directly comparable with the 

German survey, we can nonetheless see that in the French study the 

majority (even of the young men) had spent more than 10% of their 

time not in work. Indeed more than a quarter of the young men had an 

employment ratio lower than 75%, with over 40% of young females 

falling into this category. The impression is thus that most young 

people in the group experienced some time not in work, but that it 

is only a small part of the group who are prone to spend more than
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Table 3.14

Distribution of young people in employment - employment ratio. 
France. CEREQ Study. School-leavers at Level V in 1975 : employment 
history up to March 1980.

Employment ratio
Less than

90%+ 75-90% 50-75% 50% Total

Males 48.2 25.9 16.5 9.3 100

Females 37.2 22.4 20.3 19.9 100

Source; Amat (1983) L'entree des jeunes dans la vie active p. 42

half of their early years in the labour market out of work.

The British study based in London, Liverpool, Manchester and 

Wolverhampton described above showed that the majority of 

respondents experience some unemployment. Indeed it was the normal 

fate immediately after leaving school for most (82% in the 

Wolverhampton mini-survey). Just as spells of unemployment tended to 

be short-lived, spells in work were often short too. The average 

length of jobs (including those still occupied at the time of the 

survey and including special measures) was only 8.4 months. Even 

excluding special measures the majority of the subjects' real jobs 

had lasted less than a year. For between 52% and 70% of those 

leaving jobs this was followed by unemployment. The researchers 

conclude that, although the areas concerned are ones of high 

unemployment and are not necessarily typical, the reality of youth 

unemployment is one of short episodes and that most young people are 

affected by unemployment at some stage. In such areas, they argue, 

it can be misleading to divide young people into workers and 

unemployed - the employed and unemployed are largely the same
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individuals at different points in time (10).

In conclusion, then, we can say that it is clear that young 

people have an above average chance of joining the unemployment 

register at some time, but that they also have an above average 

chance of finding employment subsequently, and hence have shorter 

average durations of unemployment. None of this is surprising, given 

the fact that young people are more likely to be new labour market 

entrants. It will be necessary to examine the extent to which youth 

unemployment is a problem of labour market entrance or of jobloss 

below. Nonetheless, some of the above analysis concerned with 

repeated spells of unemployment and concentration of unemployment 

does tend to suggest that repeated unemployment or long-term 

unemployment is a problem for only a small proportion of the age 

group. Although the data is by no means conclusive, we can 

hypothesise that a large group of young people are unemployed at 

some point, particularly as they leave the education system, but 

that a small number also experience unemployment for a large part of 

their early years in the labour market. This may take the form of 

repeated spells out of work interspersed by short spells of 

employment, or in a minority of cases, of a long period of 

unemployment.

3.5. The structure of youth unemployment

The aim of this section is to break youth unemployment down 

according to certain components. Various breakdowns are possible.

The most important factors here seem to be the age structure within 

youth unemployment, sex and level of education. It would also be 

possible to look at other variables - a breakdown by race, by region 

or according to health/disability. These seem in many ways to be
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separate issues, and so the analysis here will be confined to the 

three factors mentioned above.

3.5.1. The age structure within youth unemployment

It was evident above (Section 3.2 and Figure 3.4) that under 20s

experience a higher rate of unemployment than 20-24s. This does not 

mean, however, that the younger age group make up the bulk of the 

young unemployed. Participation in the labour force for teenagers is 

lower than for the 20-24s. Thus the higher teenage rate of 

unemployment indicates a higher proportion of a relatively small 

labour force. The rate for 20-24s represents a lower share of a 

large labour force. An examination of activity rates demonstrates 

this clearly. The activity rates provided in the LFSS may give a 

false impression in that they divided the age group into 14-19s and 

20-24s. The idea of a 14-19 labour force can be misleading, in that 

14 and 15 year olds are rarely eligible for work. Thus it is useful

to have activity rates for the 16-19 age group (Table 3.15). It is

clear from these figures that the teenage activity rate is markedly 

lower than that of 20-24 year olds. It is striking that the teenage 

activity rate for the UK is considerably higher than the other 

countries, with that of France particularly low. The difference 

between the countries is less pronounced for 20-24s, although the UK 

rate is still the highest, despite the fact that UK female activity 

in this age group is the lowest of the three countries.

Table 3.16 lists the percentage of total unemployed accounted 

for by different age groups within the youth population. It is 

obvious that a division such as 20-24 year olds will account for a 

greater share than 18-19 year olds, simply because the range of year 

groups is wider. A second column is therefore added to describe how
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Table 3.15

Activity rates by age group. Spring 1981. %

16-19s 20-24s

T M F T M F

Germany 52.1 54.7 49.3 75.6 79.7 71.6

France 39.1 42.0 36.5 78.3 84.6 72.8

UK 69.6 72.7 66.3 79.7 90.4 68.8

Source: Eurostat,. Employment and unemployment. Rapid Information
1963/1

Table 3.16

Youth share of total unemployed by age 

Sept 1979

groups

Sept

1979-81

1980 Sept 1981

GERMANY

% of Ave % 
total share of 

unemp(A) total unemp 
per yr group(B) A B A B

Less than 18 2.7 1.35 2.8 1.4 2.8 1.4
18-19 6.6 3.3 7.0 3.5 8.0 4.0
20-24 16.8 3.36 17.4 3.48 19.1 3.82

FRANCE Sept 1979 Sept 1980 Oct 1981

Less than 18 6.9 3.45 6.4 3.2 6.0 3.0
18-19* 26.4 6.6 26.9 6.725 15.0 7.5
20-24* 11.7 3.9 12.0 4.0 25.8 5.16

UK Oct 1979 Oct 1980 Oct 1981

Less than 18 9.6 4.8 11.4 5.7 9.9 4.95
18-19 9.9 4.95 10.6 5.3 10.6 5.3
20-24 18.7 3.74 19.4 3.9 19.5 3.9

Source: Eurostat (1983) Employment and unemployment. Table IV/9.
* Sept 1979 and 1980 = 18-21 and 22-24.
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much of total unemployment is accounted for by each year group 

within the age range. These are naturally average figures, and it is 

assumed that under 18s comprise only 16-17 year olds i.e. two year 

groups. One would expect that those leaving education represent a 

greater share of unemployment in September and October than at other 

times of the year, and that thus there would be a bias towards under 

18 year olds. Nonetheless, it is only in the UK that these year 

groups account for a relatively high proportion of the unemployed. 

The picture which emerges is that in the UK youth unemployment is 

more concentrated in the under 20 age group; in Germany it appears 

to be made up predominantly of 18-19 year olds and 20-24 year olds, 

and in France the 18-21 year olds seem to be overrepresented in the 

young unemployed.

A more detailed analysis would clearly be useful if it would be 

possible to break down unemployment into individual year groups.

Only the German September surveys provide such data. Results from 

these surveys (Table 3.17) confirm that in Germany the bulk of 

registered youth unemployment is made up of 18-24 year olds, with 19

and 20 year olds being the year groups most represented.

The importance of this age breakdown for policy considerations 

depends very much on a political choice - whether it is thought to 

be more important to concentrate help on the age groups with the 

highest rate of unemployment or on the age groups which make up the 

biggest part of youth unemployment in terms of total numbers. In 

France and Germany there appears to be a choice to be made in 

whether to place emphasis on rates or totals, but in the UK under 

20s make up the larger part of youth unemployment as well as having

the higher rate. It would not, in any case, be surprising if policy

concentrated on the younger age group, as they constitute a more



Table 3.17

Share of youth unemployment by

of Age 1978 1979

15 1.0 0.8

16 3.5 3.1

17 6.7 6.3

18 12.3 11.5

19 13.9 13.9

20 13.7 14.2

21 13.1 13.3

22 12.4 12.7

23 11.8 12.2

24 11.7 11.9

Source: BfA September surveys of
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groups. Germany. (September).

1980 1981 1982

0.6 0.4 0.2

3.2 2.7 2.4

6.6 6.4 6.3

11.7 11.9 11.5

14.1 14.7 14.9

14.2 14.1 14.2

13.3 13.7 13.7

12.2 12.5 12.9

11.8 11.6 12.2

12.3 12.0 11.7

the unemployed.

"visible" problem in that they leave education in large numbers at a 

particular time of year.

3.5.2 Male and female youth unemployment

Some information on the different situations of males and females 

has already emerged. In Section 3.2 (Table 3.7) it was shown that 

although the youth labour force has been increasing in all three 

countries, there is no consistent male/female trend within this 

increase. In Germany the increase was divided roughly equally 

between males and females (45% : 55%), in France females accounted 

for 64% of the rise, but in the UK they only explained 37% of the 

increase. Both male and female young people have experienced 

additional unemployment, although in Germany and the UK more young
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men and women were finding employment too. In the UK females 

occupied almost three-quarters of the additional youth jobs and it 

was young males who have experienced a more severe rise in 

unemployment. In Germany young males have achieved a slightly higher 

rise in employment and young females account for just over half of 

the rise in youth unemployment. In France young females have 

suffered disproportionately both in the loss of jobs and the rise in 

unemployment.

It is also instructive to examine the different activity rates 

of males and females in the different youth age groups (Table 3.15). 

Males are more likely to join the labour force in both age groups, 

with activity lower for teenagers of both sexes than for 20-24 year 

olds. The gap between male and female activity widens, however, in 

the upper age group. All of this clearly has implications if we now 

move on to examine unemployment totals and rates by sex and age. The 

same unemployment rate for young females as for young males will 

mean that the total number of male unemployed is greater than the 

number of female unemployed. Again we turn to the LFSS. Table 3.18 

sets out the details of unemployment totals and rates for males and 

females from the 1981 survey.

Looking first at total unemployment, the background against 

which the position of young people is set, we can see a clear 

difference between the UK and the other two countries. In France and 

Germany women represent just over half of all of the registered 

unemployed. In the UK they only account for 30% of the total. As one 

would expect, the combination of higher total unemployment for 

females and their lower activity rate means that their rates of 

unemployment are substantially higher than the male rates in France
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Table 3.18

Youth unemployment by age group and sex. Totals (thousands) and 
rates. 1981.

Unemployment GERMANY
Totals M/F

breakdown
No %

14-19s M 53 44.2
F 67 55.8

20-24s M 61 46.9
F 69 53.1

All M 386 49.7
F 390 50.3

Unemployment
Rates

GERMANY

FRANCE

No M/F

118 37.6
196 62.4

137 36.9
234 63.1

664 43.2
873 56.8

FRANCE

R E R E

14-19s T 5.5 6.1 29.2 33.0
M 4.6 5.0 20.7 23.2
F 6.6 7.3 38.6 43.4

20-24s T 4.1 4.9 13.0 14.9
M 3.7 4.4 9.4 10.2
F 4.5 5.5 16.9 19.7

All T 2.9 3.5 6.8 8.1
M 2.3 2.8 4.9 5.3
F 3.9 4.6 9.5 12.1

UK

No M/F

233 58.5
165 41.5

271 68.4
125 31.6

1,391 70.0
597 30.0

UK

R E

19.9 27.2
21.2 27.7
18.2 26.6

12.6 14.8
14.7 16.1
9.5 13.1

8.0 10.3
9.0 10.5
6.2 10.0

= Restricted; E Extended

Source: Eurostat. LFSS. 1981.

and Germany. If one looks at the extended concept of unemployment 

rates the difference between males and females is even more marked 

in France. In the UK the higher male unemployment total outweighs 

the effect of a lower female activity rate and the male unemployment 

rate is thus higher. However, the rates derived from the extended 

concept are much closer together, and this points to a large body of
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female jobseekers not registered as unemployed.

The situation for young people is very similar to that 

described above. In France and Germany young women account for just 

over half of unemployment in the 14-19 and 20-24 age ranges. In the 

UK males make up the majority of the young unemployed. Only in the 

OK is there a clear difference between the two young age groups - 

here the situation of 20-24 year olds is very similar to the 70/30 

breakdown of all unemployed, but the teenage figure consists of less 

than 60% males and just over 40% females. In all three countries in 

both categories young women make up a higher proportion of the young 

unemployed than women's share of total unemployment. As far as youth 

unemployment rates are concerned, the female rates are naturally 

higher than male rates in France and Germany in both age categories. 

In the UK, for the same reasons as for total unemployment, male 

youth unemployment rates are higher. If we look at the extended 

concept the gap between male and female youth unemployment rates 

alters. In Germany there is a slight widening in the extent to which 

the female rate is greater than the male rate in both age groups. In 

France the gap widens for the 20-24s, but not for teenagers. And in 

the UK female rates draw closer to male rates. This all suggests 

that female unemployment is likely to be underestimated by looking 

at the restricted concept of unemployment. Nonetheless, the 

conclusion remains that in France and Germany females are more 

likely to be the victims of unemployment and youth unemployment, but 

that in the UK male unemployment and male youth unemployment 

represent the greater problems. It is French teenage females who are 

hardest hit of all the groups under study, with an unemployment rate 

of around 40%.
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3.5.3 Youth unemployment by level of education

It would not be surprising if, in a difficult labour market, young 

people are selected on the basis of formal qualifications, and that 

those with lower educational or training qualifications make up a 

large part of youth unemployment.

In Germany the normal process of transition into the labour 

market for those who do not go on to higher education is to seek an 

apprenticeship. At the end of this there is no guarantee of 

continued employment. In Germany there is thus the notion of two 

"thresholds" ("Schwellen") at which selection might take place. It 

would seem reasonable to hypothesise that school qualifications play 

the most important role for school-leavers, but that the level of 

training outweighs school qualifications for older people within the 

youth age range. Table 3.19 provides a breakdown of the young 

unemployed by level of education. This shows that those with the 

lowest level of education are most strongly represented in the 

youngest year groups, and that as age increases the level of 

education appears to be less important. Clearly the composition of 

year groups by level of education are to some extent bound to be 

distorted by the age at which each qualification is normally 

acquired. Thus those with the "Abitur" are most strongly represented 

in the 19 year old group, because this is the age at which this 

qualification is normally acquired and many young people with this 

certificate will have just left school. Nonetheless the balance 

between the three lower categories does demonstrate the 

deteriorating relationship between a low level of education and 

unemployment as age increases.

Some 24% of the unemployed covered in Table 3.19 had no 

"Hauptschulabschluss" (unknowns excluded); 49.7% had the



Table 3.19

Youth unemployment by level of education and age. September 1981.
Germany.

Age

15 16 17 18 19 20-24

Education No % No % No % No % No % No %

No Hauptschulabschluss 846 59.7 5,666 56.3 11,204 46.7 12,923 29 12,156 22 43,773 18.3

Hauptschulabschluss 489 34.5 3,518 34.9 9,878 41.2 23,027 51.6 26,727 48.3 115,992 48.4

Mittlere Reife 17 1.2 347 3.4 1,595 6.6 6,129 13.7 8,197 14.8 43,816 18.3

Abitur - - - - 54 0.2 861 1.9 6,685 12.1 27,216 11.4

Unknown 65 4.6 536 5.3 1,255 5.2 1,652 3.7 1,544 2.8 8,842 3.7

Total 1,417 100 10,067 100 23,986 100 44,592 100 55,309 100 239,639 100

Note: For an explanation of the German education system see Section 3.6.2

Source; BfA September survey of the unemployed stock.
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"Hauptschulabschluss"; 16.6% the "Mittlere Reife" and 9.6% the 

"Abitur". The breakdown of education leavers in 1980/1 was 

9.8%/34.5%/32%/23.7% (11).

Table 3.20 confirms that in general having some form of 

professional training tends to diminish risk of unemployment. The 

balance for under 20s is not surprising, as few people will have 

been able to complete an apprenticeship or other professional 

training before the age of 20. Nonetheless it is notable that by 

1982 a considerably higher proportion of the teenage unemployed 

possessed a professional qualification than in 1980 and 1981. For 

20-24 year olds a similar deterioration in the position of those 

with vocational qualifications has taken place, so that by 1982 a 

majority of the unemployed in this age group did possess such 

qualifications. This does not, of course, mean that being qualified 

increases the risk of unemployment, but it is clear that being 

qualified professionally does not act as a complete safeguard 

against unemployment.

Some of the German surveys mentioned above confirm the greater 

labour market problems experienced by the less qualified. In the 

survey of flows onto and off the register in 1977 those leaving 

unemployment were divided into two groups - those who had been 

unemployed more than six months or for more than one spell in the 

previous year, (Group A), and the remainder, (Group B). Those 

without a "Hauptschulabschluss" made up a bigger part of Group A 

than of Group B, particularly in the young age groups. They also 

accounted for a greater part of male unemployment than of female 

unemployment in both groups and all age groups. Those without 

vocational training too made up a greater part of Group A than Group 

B, although the difference was less marked. The results for



Table 3.20

Youth unemployment by level of professional training. Germany. 1980-82 (September) %

1980 1981 1982

under 20s 20-24s All under 20s 20-24s All under 20s 20-24s
unemployed

No completed
vocational training 74.2 51.8 54.0 73.5 50.5 54.8 65.2 46.9

With a completed
vocational training 25.8 48.2 46.0 26.5 49.5 45.2 34.8 53.1

Of which -
apprenticeship 22.8 41.3 35.3 24.1 41.2 35.5 32.2 45.4

Source: BfA September surveys of the unemployed stock.

All

51.8

48.2

38.6
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May/June 1981 are similar (12). A figure is arrived at for those 

with neither vocational training nor the school-leaving certificate, 

and Group A in this calculation is taken to include those who have 

been unemployed for more than six out of the past eighteen months. 

Those with neither qualification consistently make up a bigger part 

of Group A than Group B, with the differences once again greatest 

for the younger unemployed, and with the unqualified accounting for 

more of male unemployment than female unemployment in all 

categories (13). The BfA has conducted surveys of the causes and 

effects of unemployment, following samples of people becoming 

unemployed in September 1974 and November 1981. In both cases a 

breakdown of the previous activities of the young unemployed is 

provided, and this highlights the poor job prospects of the few who 

fail to complete their vocational training. In 1974 12% of 

unemployed teenagers had just given up their vocational training, 

and a further 12% had failed to complete it at some time in the past 

but had worked since (14). In November 1981 those who had just 

given up their vocational training accounted for 23.5% of unemployed 

under 18 year olds, but only 4.7% of 18-19 year olds (15).

Perhaps most illuminating is a survey of 1977 school-leavers 

from the first cycle of general education "Young people in 

the transition from the education to employment system". This cohort 

were questioned just after leaving school and three years later, at 

the end of 1980. Only 1% of the group experienced unemployment at 

the first "threshold" i.e. immediately after leaving school. At the 

end of 1980 4% of those who had completed their vocational training 

(i.e. those who were at the second "threshold") were unemployed, but 

the figure was 18% for those who had not started any vocational 

training. In the three year period as a whole 11% experienced
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unemployment at least once. In all three cases the level of school 

education was seen to have a strong influence on the likelihood of 

experiencing unemployment, as Table 3.21 shows. It should be pointed 

out that unemployment in this survey is interpreted more broadly 

than only those registered at Employment Offices.

In France the CEREQ study provides a very detailed analysis of 

unemployment by level of education. At this stage it is not

necessary to go into great detail, but Table 3.22 outlines the

unemployment rates for each level on the basis of the batch of 

surveys conducted between 1976 and 1979 in the March after leaving 

education. In general unemployment is higher the lower the level of 

education, although this picture is not completely maintained for 

young males.

A series of four surveys conducted in the mid/late 1970s in the 

OK confirmed the link between lower levels of education and 

unemployment. It was found that unemployed young people were much 

more likely to have few or no qualifications than young people in 

employment or full-time education. Only 19% of a sample of 

unemployed 16-18 year olds in 1976 had one or more GCE "O" Levels 

(or CSE Grade 1) - 53% had no qualifications at all (60% of the 

boys, but only 46% of the girls) (16). A strong relationship 

between lack of qualifications and length of time unemployed also

emerged. In the same survey 61% of those with no qualifications had

been out of work more than six months, compared with 43% of those 

with GCE "O" Levels (17).

More recently the British survey for the 1981 LFSS showed that 

in each age group proportionately more of the unemployed than of the 

employed possessed no qualifications. The difference between the two 

figures was greatest for the 16-19 age group, for whom 55% of the



Table 3.21

Unemployment rates at various stages after leaving school by level of education. Germany. 1977 school-leavers from 
the first cycle of secondary education. %

"Realschule" leaving certificate 
+ above average school performance

"Realschule" leaving certificate 
+ average performance

"Realschule" certificate + below 
average performance

"Hauptschule" certificate 
+ above average performance

"Hauptschule" certificate 
+ average performance

"Hauptschule" certificate 
+ below average performance

"Hauptschule" No leaving certificate 
+ above average performance

"Hauptschule" No leaving certificate 
+ below average performance

Special School for the 
educationally subnormal

Unemployment on 
leaving school

M F

0.6 1.1

0.3 1.0

1.6 6.2

Unemployment at the end of 
1980 among those who had completed 

their vocational training

1.9

2.5

4.1

3.7

5.3

5.1

6.4

11

Proportion of the group 
who experienced unemploy

ment at least once 1977-80

6.8

n/a 3.4
Note: For explanation of German education system see Section 3.6.2.
Source: Kraft H (1983) Erwerbslosigkeit beim Obergang vom Bildungs- in das Beschaftigungssystem.

7.5

9.6

7.0

10.4

12.5

13.2

19.4

27.3
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Table 3.22

Unemployment rate by level of education. CEREQ study, France. 1976/9

Level I II Ill IV V Va VI Total

Males 9% 17 18 12 12 25 35 17

Females 13% 18 17 17 29 40 46 29

Source: Amat op. cit. p. 25.

unemployed were without qualifications compared to 25% of the 

employed. The proportions for 20-24 year olds were 45% and 25% (18).

In this section some clear conclusions have emerged regarding 

the composition of youth unemployment. With regard to age, the 

largest numbers of young unemployed in France and Germany are aged 

between 18 and 22; in the UK 16-18 year olds account for a large 

part of youth unemployment. In all countries, though, the rate of 

unemployment is highest for the youngest of the age group. On the 

question of the male/female breakdown too the UK is the exception.

In France and Germany females account for more than half of the 

unemployed and of the young unemployed, and have higher rates of 

unemployment. In the UK the reverse is the case. And as far as 

education is concerned, it is clear that a lower level of education 

increases the risk of unemployment, particularly for the youngest 

age groups.

3.6 The situation of young people in general and the transition 
from school to work

Thus far attention has been concentrated on those young people who 

do become unemployed. It is important, however to see the young 

unemployed in the context of young people as a whole. It is the aim
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of this section to examine the processes by which young people make 

their transition into the labour market. Data from surveys and other 

sources provide useful information on the situation of young people 

as a whole.

Although most of the relevant material is only available at 

national level, there is a limited amount of comparable data. Table 

3.23 demonstrates that the activities of young people after 

compulsory schooling vary quite significantly between the three 

countries under study. Unfortunately there are no updated figures 

available for a comparative table of this type - the more recent 

data was specially commissioned for the MSC for its document Outlook 

on Training and there are no plans to repeat the exercise. The 10% 

"unknown" figure for the UK in 1974 also means that the 1974 data is 

of limited value. The usefulness of Community data is also modest, 

although as Table 3.24 shows it is possible to arrive at a breakdown 

of the population aged between 14 and 24, which at least gives some 

idea of the numbers in post-compulsory education.

There are a number of factors which emerge from these 

comparative tables as potentially important. Table 3.24 shows that 

at least between 1973 and 1977 educational enrolment was increasing 

in each country. The main differences that emerge between countries 

are the balance between vocational and general education (in the UK 

the majority of post-compulsory schooling is general, whereas in 

France and Germany it is more or less equally divided, or vocational 

education dominates) and the numbers in apprenticeship.

Table 3.23 shows that in Germany a majority of the age group go 

into an apprenticeship, while a much smaller proportion do so in 

France and the UK. In France more young people seem to stay in 

education, and in the UK many join the labour force.



Table 3.23

Activities of young people after compulsory schooling.

Germany 1977 (1) 

France 1975 (1)

Full-time
education

31%

70%

of which 
General

n/a

34%

of which 
Vocational

n/a

36%

Apprenticeship

64%

8%

Work or 
unemployment

4%

2 2%

Outside labour 
force or unknown

1%

included in work 
or unemployment

UK 1974 (1) 21% n/a n/a 18% 51% 10%

Germany 1976/9 (2) 40% 21% 19% 50% 9% 1%

France 1978 (2) 67% 27% 40% 14% 19%

Gt Britain 1977 (2) 42% 32% 10% 14% 44%

Sources: (1). OECD Manpower and Social Affairs Committee. Paper MAS (80) 27.
(2). MSC (1980) Outlook on training



Table 3.24

Breakdown of the population aged 14-24. 1973-

GERMANY

1973 75 77 79

1. Persons with a
main occupation 52.6 47.1 44.2 45.2

2. Unemployed 0.5 2.6 2.5 1.8

2a. - of which, 1st
time jobseekers 0.2 0.9 0.9 n/a

3. Total labour
force 53.1 49.7 46.6 46.9

4. Non active
persons 46.9 50.3 53.4 53.1

4a. - of which
students and
schoolchildren 39.8 43.6 47.5 n/a

5. Total population 100 100 100 100

Source: Eurostat. LFSS.

81. %

81

48.7

2.4

n/a

51.1

48.9

n/a

100

FRANCE UK

1973 75 77 79 81 1973 75 77 79 81

43.2 42 39.5 37.5 39.8 51.1 47.4 41.4 47.6 45.0

1.9 3.6 5.1 6.2 8.4 1.7 4.0 7.0 3.5 8.2

0.7 1.1 1.9 n/a n/a 0.3 0.6 2.7 n/a n/a

45.1 45.6 44.7 43.7 48.2 52.8 51.4 48.4 51.1 53.2

46.9 54.4 53.3 56.3 51.8 47.2 48.6 51.6 48.9 46.8

39.8 47.5 49.1 n/a n/a 37.6 41.0 45.8 n/a n/a

100 100 100 100 100 100 100 100 100 100
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The channels of transition into the labour market thus appear 

to be very different in each country. It therefore seems best to 

look at each country separately in greater detail.

3.6.1 France

The annual "Enqu&te sur l'Emploi" (Employment Survey) in France 

provides a breakdown by year of age of the activities of 15-24 year 

olds. This is not very detailed in that it does not break the active 

population down into employed and unemployed. But it does provide 

evidence of the trends in the non-active population between those in 

education and those otherwise inactive (Table 3.25). The breakdown 

highlights a number of important factors. Activity, as would be 

expected, increases with age, with the exception in some years of 20 

year old males (presumably because of large numbers of the year 

group being engaged in national service) and of females at the top 

of the age group (22-24), presumably as they increasingly switch 

from paid employment to a domestic role. At this age female activity 

tends to level off or fall back slightly. Education, also as 

expected, occupies fewer of the cohort as age increases. Nonetheless 

it is clear that very many young people stay in education after the 

compulsory school-leaving age. In 1983 around 65% of 18 year old 

males and 75% of 18 year old females were still in education, and 

the figures were still over 30% at 20 years of age. The proportion 

of "otherwise inactives" is generally low for males, although it 

accounts for a high percentage of the 20-21 year olds (again 

presumably because of national service). For females there is a 

gradual increase with age in this category. Otherwise the main 

differences that emerge between males and females are that male 

activity is always higher than that of females (except at 20-21



Table 3.25

Young people by category of activity (ILO definitions) by year of age by 
sex. France 1975-83 (March). %

Year of Age (year reached in the year of the survey)

1975 Males

%
Total
15-24 15 16 17 18 19 20 21 22 23 24

Active 50.1 2.5 7.9 31.5 45.1 57.6 43.8 60.8 80.9 84.4 86.9
Education 41.8 96.8 91.1 66.6 52.0 34.0 25.4 17.1 13.1 11.2 9.1

Otherwise
inactive 8.1 0.7 1.0 1.9 2.8 8.3 30.8 22.1 6.0 4.4 4.1

Females

A 45.6 0.2 3.8 22.6 38.4 54.0 60.6 65.2 71.5 68.7 71.

E 43.7 99.4 94.3 72.7 56.3 39.0 29.3 20.3 12.4 8.3 4.

01 10.7 0.4 1.9 4.8 5.2 7.0 10.1 14.5 16.1 23.0 24.

1983* Males

A 44.7 0.6 3.1 20.3 33.0 43.9 45.5 60.0 76.8 77.9 87.

E 47.2 99.1 96.3 78.1 64.6 43.9 31.0 21.4 16.3 12.8 6.

01 8.1 0.4 0.7 1.6 2.4 12.3 23.5 18.6 6.8 9.4 5.

Females

A 41.5 0.1 1.2 10.5 21.2 39.8 56.3 62.0 68.6 72.7 74.

E 50.5 99.8 98.3 87.8 75.8 55.0 35.6 26.5 17.9 11.1 7.

01 8.0 0.2 0.5 1.7 3.0 5.1 8.1 11.5 13.5 16.2 18.

* Intermediate year available: trends over the period demonstrate a gradual 
transition.

Source: Insee. Engu^tes sur l'emploi 1975-83.
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years old, for the reasons outlined above) and that female enrolment 

in education is higher than for males, except between the ages of 22 

and 24 (and 21 in 1980 and 1981). All of these tendencies hold true 

over time. On the whole, however, activity has declined over the 

period 1975 to 1983 (from 50.1% to 44.7% for males and from 45.6% to 

41.5% for females) as education has increased (from 41.8% to 47.2% 

for males and from 43.7% to 50.5% for females). Changes in the 

teenage group account for the main part of these trends. At the same 

time the proportion of young people counted as "otherwise inactive" 

have changed only slightly. The main conclusion regarding the French 

15-24 age group must be the high level of participation in education 

after compulsory schooling. This is what we would have been led to 

expect from Tables 3.8 and 3.15, which show that young people's 

activity rates in France are relatively low. However, as Table 3.23 

demonstrated, much of French post-compulsory education is vocational 

in content. It is clearly necessary to examine the French education 

system more closely.

The French school system has been considerably restructured in 

recent years. In 1959 compulsory schooling was extended from 14 to 

16 for those born after 1953 (19), and in 1975 the Haby reform 

introduced a system whereby all children receive the same basic 

education until the end of the first cycle of secondary education 

(20). The four years of this cycle are spent in the "college", 

normally from the age of 11 or 12 to the age of 15 or 16. The few 

who intend to leave education on completion of compulsory schooling 

can opt for special occupationally-related courses instead of the 

last two years of the first cycle. Pupils can thus choose to take 

"classes preparatoires a 1'apprentissage" (CPA - preparatory classes 

for apprenticeship) or "classes preprofessionnelles de niveau" (CPPN



3/56

- prevocational classes) after the "cinquilme" class. They can also 

go directly to the "lycees d'enseignement professionnel" (LEPs - 

vocational secondary schools). There they have the possibility of 

preparing for a "certificat d'aptitude professionnelle" (CAP - 

vocational training certificate) which takes three years. One-year 

courses in the LEP to obtain the "certificat d*Education 

professionnelle" (CEP - vocational education certificate) are being 

phased out (21).

The second cycle is divided into a short and a long cycle. The 

short cycle, with which we are principally interested, can lead to 

the CAP as stated after three years, or to the "brevet d*Etudes 

professionnelles" (BEP - vocational studies certificate) after two 

years of study in a LEP, all the four classes of the "college" also 

having been completed. The CAP relates to a specific occupation, 

whereas the BEP is broader-based (22). The CAP can also be obtained 

by doing an apprenticeship. This takes two years and the time is 

split between an enterprise and a "centre de formation d'apprentis" 

(CFA - apprentice training centre). Nonetheless the apprenticeship 

is regarded as part of the education system - the qualification 

obtained is the same as that in the LEP, and there is no guarantee 

of employment afterwards. The long second cycle takes place in a 

"lycee" and can lead on to university entrance. Students in the 

"lycee" work towards the "baccalaureat" (Bacc), a "brevet de 

technicien" (BT - technician's certificate) or to a "baccalaureat de 

technicien" (BTn - technical baccalaureat). The system is summarised 

in Figure 3.6.

The number of people being educated in the short second cycle 

(for the BEP and CAP, including apprentices) numbered 868,562 in 

1981/2. The number is divided roughly evenly between males and



Figure 3.6

Simplified diagram of the French secondary education system.

Approx
age Bacc, Btn, BT

18 Terminale BEP CAP

17 Premiere LYCEE
LEP

CAP Apprenticeship
CFA

16 Secondaire 3e CAP
CPA CEP

Brevet des colleges LEP College,
15 Troisi&ne 3e Prep CPPN LEP or CFA LEP

14 Quatri^me 4e Prep Coll&ge 
or LEP

/

13 Cinqui&me at 14 at 15

12 Sixieme

3/57



3/58

females (23). The figure has steadily increased in recent years, 

from only 694,081 in 1973/4 (24). A number of options are open to 

young people after the "cinqui&ne" class as we have seen. In 1981/2

678.000 pupils completed this class. Of these 87,000 (13%) had to 

repeat the year, 427,000 (63%) went on to the "quatri&me" in the 

"college", 39,500 (5.8%) went into CPPN, 15,200 (2.2%) went into 

CPA, 1,000 (0.1%) went into a LEP to prepare the CEP, 82,300 (12.1%) 

went into a LEP to begin the three year cycle leading to the CAP, 

and 26,000 (3.8%) left public education (some because they had 

already reached the age of 16) (25).

The numbers taking the CEP are being gradually reduced - 

accounting for only about 9,000 pupils altogether. But those taking 

CAP and BEP are much more numerous. In 1983 354,000 pupils were in 

the three years leading to the CAP in a LEP. There were a further

60.000 preparing for the certificate in private education. About

257.000 pupils were preparing for the BEP in the state system in 

1982/3 (26).

In recent years there have generally been between 750,000 and

800.000 young people leaving the education system. In 1982/3 the 

figure was 759,000 (27). This figure includes those leaving 

apprenticeship, as this is regarded as part of the education system. 

The figure for 1972/3, excluding apprentices but including those who 

left school to go into apprenticeship, was 776,200 (28). Although 

there have been only small fluctuations in the numbers leaving 

education, the structure of this outflow by level of education has 

been subject to important changes. Whereas in 1972/3 only 21% of 

those leaving eduation had a CAP or BEP, the proportion was 29% in 

1979/80. Correspondingly, the percentage of those leaving without 

qualifications declined from 36% to 26% (29). The numbers of
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leavers are broken down by the levels of education defined for the 

CEREQ study (see footnote 8) in Table 3.26. This shows that those 

leaving at Level V (ie with the CAP or BEP) were the largest single 

group of entrants in the early 1970s, and that they now account for 

an even larger proportion of leavers.

It seems appropriate at this stage to examine the CEREQ 

study in greater detail. This survey, outlined in Section 3.4, 

provides a considerable amount of information on the destination of 

cohorts after they leave each level of education, and also on their 

labour market experience in the 4-5 years after leaving. As there is 

some delay in the processing of the surveys, the only data published 

so far for levels which are of importance to this thesis are the 

following: 1975 leavers at Level V in 1976 and a follow-up survey in 

1980, 1976 leavers at Level VI and Va (including those going on to 

apprenticeships) surveyed in 1977, 1978 leavers from apprenticeships 

surveyed in 1979, and 1979 leavers at Level V in 1980. Level V is 

thus the only one for which two cohorts can be compared.

One of the most striking differences in the position of those 

leaving with a CAP or BEP in 1979 as against those leaving in 1975 

is the increased unemployment faced by the later group. Of the 1979 

leavers with a CAP 20% of males and 47% of females were unemployed 

at the date of the survey (1980). The comparable figures for 1975 

leavers in 1976 were 11% and 32%. For males with a BEP 23% of 1979 

leavers were unemployed in 1980 (12% in 1976) and 42% for females 

with a BEP (25% in 1976). These figures represent a serious 

deterioration of the position of those who had been relatively well 

protected in the past (30).

Although the breakdown of activities after leaving are not 

presented uniformly for the first surveys of the relevant levels, it
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Table 3.26

People leaving education by level. France. 1972/3 - 1979/80

School
Year VI Va V IV III II + I Total

1972/3 No 119,500 138,900 258,200 126,900 59,800 72,900 776,200

% 16 18 33 16 8 9 100

(8) (18) (41) (16) (8) (9) (100)

1979/80 No 109,900 92,500 302,600 123,400 81,000 79,700 789,000

% 14 12 38 16 10 10 100

(5) (8) (50) (16) (10) (10) (100)

NB Those who leave school to take up an apprenticeship are regarded 
as school-leavers (normally at Level VI or Va). The percentages in 
brackets, however, provide an alternative view in which those taking 
up an apprenticeship are only counted as leavers when they complete 
the apprenticeship (Level V).

Source; Amat op. cit. p. 18 Table 1.

is nonetheless possible to make some comparisons. Of those 

completing a CAP in 1975, 13% of females continued their education, 

as did 11% of the males. Of those leaving the education system, 

1.3-2% of males and around 5% of girls were inactive in March 1976. 

About 16% of young male leavers left to do their military service. 

This left the percentages of those completing the CAP who joined the 

labour force at between 56% and 77% for males, and 73% and 91% for 

females, varying according to the type of training and examination 

results. Of those (106,000 in number), 22,300 were looking for a job 

in March 1976 (31). The breakdowns of those obtaining the BEP and 

those leaving at Level VI and Va appear in Table 3.27. National 

service is clearly of varying importance according to the age of the
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Table 3.27

Activities of 1975-6 leavers after one year.

(a) Those obtaining the BEP in 1975. Activity in March 1976.

Males Females

Continued education 18.4% 16.8%

National Service 24.3% -

Employed 44.1% 55.6%

Unemployed 12.0% 25.0%

Inactive 1.2% 2.6%

Those leaving at Level VI and Va in 1976. Activity in May 1!

Males Females

Apprenticeship 51.7% 18.1%

Otherwise employed 31.6% 43.4%

Unemployed * 13.5% 33.2%

National Service 2.0% -

Inactive 1.1% 5.3%

* = those declaring themselves without a job and seeking work.

Sources: (a) CEREQ (1981a) Les anciens ileves des classes de BEP
(b) CEREQ (1983) L*insertion dans la vie active aprds la 

scolarite obligatoire p. 23.

young man - those leaving with the BEP are likely to be older than 

the other categories here and so more go into national service 

immediately after leaving. Otherwise the only clear picture that 

emerges is that of the importance of apprenticeship for young men 

leaving at the lowest level. For females it is less important and 

they are more likely to enter other employment or become unemployed. 

The fate of those leaving apprenticeship will be examined below.



An additional insight into the insertion process is provided by 

the "enqutte de cheminement", the follow-up survey of the cohort 

four years after the initial study. The only group for which this is 

currently available are the 1975 leavers with a CAP or BEP, surveyed 

in 1976 and 1980. A number of interesting details emerge on this 

group's early years in the labour market. By 1980 86% of the group 

were in employment (32). Some 4.4% of the males and 11.2% of the 

females were unemployed. These figures are considerably lower than 

the group's own unemployment rate in 1976 (11.7% and 28.1%), than 

the unemployment rate of 1979 leavers in 1980 (21% and 45%) and also 

lower than the general unemployment rate for 18-25 year olds in 1980 

(12.3% and 29.4%) (33). It should be borne in mind, however, that 

the average age of the cohort in March 1980 was 23, an age at which 

the unemployment rate would be expected to be lower. Moreover, the 

relatively low rate of unemployment conceals the fact that half of 

the unemployed females and one-fifth of the unemployed males had 

been unemployed for over a year (34). The employment ratio of the 

group over the year period has already been examined (Table 3.14, 

Section 3.4), but what stages made up this period? Marechal and 

Viney divide the period into three phases. The first was one of 

seeking and finding the first job - most found work within the first 

six months. In the second phase (1976 and 1977) many young men left 

to do their national service, while young women were still joining 

the labour force in increasing numbers. During the third phase (1978 

and 1979) young men returning from military service rejoined the 

labour force, and some of the young women withdrew from the labour 

force (35). On average each young person had worked for two 

employers (36), but as Table 3.28 shows, not all young people had 

had such a stable labour market history. Moreover, only a minority
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Table 3.28

Breakdown of young people leaving education with a CAP or BEP in 
1975, according to labour market history up to March 1980.

Males Females

VERY STABLE (One employer only/occupied 90%
of time) 25% 21.9%

FAIRLY STABLE (Up to 3 changes of employer/
employment ratio more than 60%) 36.6% 29%

THOSE WHO HAVE BECOME MORE STABLE (One employer/ 
difficulty in finding 1st job/
employment ratio 60-90%) 11.6% 14.7%

UNSTABLE (4 or more employers) 13.4% 12.7%

THOSE WHO HAVE NOT WORKED A GREAT DEAL (Up to 
3 employers/employment ratio
less than 60%) 13.4% 21.7%

100 100
Source: Amat op. cit. p. 43

entered and stayed in jobs corresponding to their training. Some 

24.8% of males and 41.5% of females had not been able to enter a job 

associated with their training (37). The majority of job changes 

appear to be voluntary (38), and a tendency is noted for young 

people to move from smaller to larger enterprises, and from the 

private to the public sector (39).

Turning to the study of apprentices leaving in 1978, 

information is available on their origins before the apprenticeship 

and also their destination after it. Some 45% of the apprenticeship 

intake came from preparatory classes for apprenticeship (CPA), which 

means that 61% of those completing these classes in 1977 went into 

apprenticeship. A further 23% of the intake came from CPPN or had 

failed to complete the first cycle of education successfully and
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10% were people failing to complete a school-based CAP or BEP. This 

points to the lower standing of apprenticeship compared to 

vocational education. In 1980 195,000 left "college" or LEP without 

having completed a cycle of education. Some 117,000 became 

apprentices. The rest entered the labour force without training 

(40). Nonetheless it is interesting to note that 21% of the intake 

was made up by those successfully completing the "troisi&me" class 

or even leaving the long second cycle at some stage. This is 

regarded as a relatively recent development, and it is still the 

case that 90% of those successfully completing the first cycle 

continue their education. Females accounted for only 21.5% of those 

in apprenticeship (41) .

In March 1979 only 40% of the males and 29% of the females were 

still in the firm where they had been apprentices. There seems to be 

a clear relationship between small firms and a policy of not keeping 

apprentices on after their contract ends. Only half of those not 

taken on were employed elsewhere, although many of the males had 

left to do their military service. The unemployment rate for former 

apprentices as a whole was 15.9% for males and 35.7% for females. 

Their risk of unemployment is thus less than that of those leaving a 

LEP with a CAP or BEP. However, if we compare those not remaining 

with their employer, it is the former apprentices who have the 

higher risk of unemployment. There is a tendency for former 

apprentices to move from smaller to larger firms, and in some cases 

to move out of the profession for which they have been trained (42). 

About 120,000 young people each year enter apprenticeship (43), 

which is a similar figure to the number in one year group in the LEP 

preparing for the CAP.
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Since the late 1970s France has developed a number of special 

programmes, aimed at assisting the unemployed to find work. These 

measures have, as in the UK, been directed at young people in 

particular. The three PNEs were succeeded by the "Plan Avenir 

Jeunes" (PAJ - Plan for the Future of Young People) when the new 

Government was elected in 1981. Since 1982 the Government has 

continued with many elements of these programmes. Between 1st July 

1981 and 30th June 1982 482,000 people were assisted by the PAJ 

(44). Not all of these represent a reduction in unemployment. For 

example, apprentices were assisted by a waiver of social security 

contributions, which may have increased the number of apprentices, 

but obviously not all are taken on as a result of this subsidy.

In addition to the effect of these measures France also 

recruits many young men into national service for 12 months. About 

half of the age group do this in the form of normal military 

service, whilst others may sign up for a longer period, some go 

abroad to do "la cooperation" (teaching or research) and many are 

not called at all for a wide range of reasons. There were 266,200 

conscripts in military service in July 1978. Grimond calculates that 

if military service were discontinued, youth unemployment might 

increase by about 135,000 (45). The CEREQ study of leavers at Level 

V found that 38% of the group completed their national service in 

the course of their first job. Others did their service before a 

first job or left a first job permanently to do the national 

service. Three-quarters of the males in the study were involved 

(46).

3.6.2 Germany

As in France, survey material provides a breakdown of the activities



of the population by year of age in Germany. This is presented in 

Table 3.29 for April 1982. As this does not include details of 

numbers in education, enrolment rates in education are provided in 

Table 3.30. The most striking difference between France and Germany 

is that there is a much higher activity rate for both males and 

females up to the age of 22 in Germany. For 23 and 24 year olds it 

is France that has the higher activity rate. It is also evident that 

educational enrolment in France is higher for 15-22 year olds, but 

lower for 23-24 year olds. In Germany we see similar changes in 

activity with age to those of France. Activity falls back slightly 

for males in their early twenties but increases again thereafter, 

presumably due to the effects of national service. For females 

activity declines from the age of 21. Educational enrolment keeps up 

to around 40% until age 18, but falls significantly then, as many 

pupils complete the 13th year of education. There is, in fact, a 

sudden dip in enrolment at 19. This may be because many school- 

leavers with the "Abitur" are between school and university, and 

many of the males might be doing their national service before going 

to university. Certainly enrolment increases again after this age, 

and enrolment in higher education thus appears to be high compared 

with other countries. The enrolment rate is still high at 24, 

particularly for males. This may be due to higher male enrolment 

rates in higher education per se, but is also likely to be partly 

accounted for by males starting and therefore completing higher 

education later, because of national service. Comparing males and 

females in general, it is clear that male activity is higher for all 

year groups than female activity. In the early 1970s male enrolment 

in education was also higher, but by 1980/81 females had overtaken 

males for the 15-20 age range, but not for the 21-24 year olds. As
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Table 3.29

Activities of German young people by year of age. April 1982. %

Age Employed
including

apprentices

Unemployed Labour
force

Non
active

Popula
tion

15 4.8 1.8 6.6 93.6 100

16 23.9 2.7 26.8 73.2 100

17 48.1 4.1 52.2 47.9 100

18 63.9 4.5 68.4 31.6 100

19 70.1 5.4 75.5 24.5 100

20 76.7 6.0 82.8 17.2 100

21 75.1 6.0 81.1 18.9 100

22 74.4 6.2 80.6 19.4 100

23 72.1 6.8 78.9 21.1 100

24 75.5 5.6 81.1 18.9 100

5

15 3.1 1.9 5.0 95.0 100

16 16.9 3.3 20.2 79.8 100

17 39.2 4.8 44.0 56.0 100

18 55.1 4.9 60.0 40.0 100

19 61.6 5.5 67.1 32.9 100

20 65.7 6.5 72.2 27.8 100

21 66.5 5.9 72.4 27.6 100

22 65.3 6.4 71.7 28.3 100

23 65.0 5.4 70.2 29.8 100

24 63.5 6.2 69.8 30.2 100

Source: Statistiches Bundesamt. Stand und Entwicklung der
Erwerbstatigkeit 1982. Fachserie 1, Reihe 4.1.1.
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Table 3.30

Educational enrolment rates. Germany. %

1970/71 1980/81

M F M F

Age

15 59.0 59.1 85.5 89.6

16 34.7 31.8 59.8 66.9

17 24.2 23.1 38.3 44.9

18 19.3 17.4 39.8 42.1

19 15.6 13.9 8.5 15.4

20 15.4 10.8 12.2 17.4

21 13.4 7.8 18.2 17.4

22 15.4 6.0 16.3 12.5

23 14.1 4.0 17.7 11.1

24 12.3 2.8 17.1 9.5

Source: Eurostat. Education and training. Rapid Information 1982/2.

Table 3.30 shows there has been a considerable increase in 

educational enrolment for all groups, particularly for females.

However, all of these figures are strongly influenced by the 

institutional background of the education system. It has already 

been made clear (Table 3.23) that the apprenticeship system is of 

greatest importance for German youth as a means of transition into 

the labour market. Relatively few of those completing compulsory 

schooling appear to join the labour force as "Jungarbeiter" (young 

workers - i.e. those working without training).

Education is compulsory for nine years up to the age of 15 in 

Germany. The secondary school system starting with the fifth class
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consists of three types of school. The •Hauptschule" (basic 

secondary school) caters for the least able until the ninth or tenth 

class, and leads to a basic completion certificate, known as the 

"Hauptschulabschluss". The intermediate school is the "Realschule", 

and its leaving certificate is the "Mittlere Reife", taken in the 

tenth class. The most academic school, the "Gymnasium", caters for 

pupils until the thirteenth class (around age 19) when the "Abitur" 

(which acts as a university entrance examination) is taken. In some 

areas comprehensive schools have been introduced, but these are the 

exception.

For those who leave to do an apprenticeship, this normally 

lasts three years and consists of practical training on-the-job and 

8-12 hours per week in a "Berufsschule" (vocational school). Indeed, 

"Jungarbeiter" too are obliged to attend the "Berufsschule" for 

eight hours per week until the age of 18. Although the emphasis in 

training in Germany is on the apprenticeship system, there is a 

school-based alternative. From the 11th to the 12th class there is 

the possibility of attending a "Fachoberschule" (technical upper 

school), which can lead on to the "Fachhochschule" (technical 

college).

In Germany education is the responsibility of the "Lander" 

(regional governments). In some "Lander" a compulsory tenth year of 

education has been introduced. In others it is offered, but is not 

compulsory. The tenth year of education can take several forms other 

than being a part of the general education system, as outlined 

above. Of particular interest is the "Berufsgrundbildungsjahr" (BGJ ■ 

basic vocational year). This can be school-based or in "cooperative 

form", which means that the year takes place largely in a firm. Both 

can lead on to an apprenticeship in two years rather than three.
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Also provided is a "Beruf svorbereitungsjahr" (BVJ - vocational 

preparatory year) for those who are not ready for an apprenticeship, 

those who come from "Sonderschulen" (special schools) or who have no 

school-leaving certificate (47). Figure 3.7 summarises the system.

In recent years the numbers taking the full-time vocational 

education routes have been increasing. In 1973/74 there were 390,891 

full-time students in the vocational second cycle of secondary 

education (48). By 1981/2 the figure was 539,810 (49). And the 

numbers of those in BGJ and BVJ have been expanding too. By 1981 

77,550 were in a school-based BGJ, 16,695 were in a cooperative BGJ 

and 46,582 were in a BVJ (50). These increases come at the same 

time as an increase in the general level of enrolment in education 

for the age group. So numbers preparing for the "Abitur" have 

increased too.

In the last few years there have been just over a million young 

people leaving the German school system every year. In 1980/1 

101,028 (9.8%) had no school-leaving certificate or only had the 

leaving certificate for special pupils, 355,914 (34.5%) had the 

"Hauptschulabschluss", 330,803 (32%) the "Mittlere Reife", and 

245,293 (23.7%) left with a qualification which entitled them to 

enter higher education. Of this last group 48,915 possessed the 

vocational "Fachhochschulreife", with most of them coming from 

"Fachoberschulen" (51). The balance between the different groups of 

school-leavers has, as in France, shifted. In 1970/71 19.1% left 

without a certificate, 48.1% had the "Hauptschulabschluss", 21% the 

"Mittlere Reife" and only 11.8% the "Abitur" (52).

The expansion of post-compulsory school education has not been 

at the expense of the traditional training system. Both have had to 

expand in response to demographic factors. Whereas in 1976 only



Figure 3.7

Simplified diagram of the German secondary education and training 
system.
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Entrance exam for Fachhochschule
Fachoberschule Apprenticeship

Mittlere Reife Qualification year BVJ BGJ

Hauptschulabschluss

Gymnasium Realschule Hauptschule
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495,800 new training contracts were signed, by 1982 the figure had 

increased to 631,057 (53). In 1981 a total of 1,674,064 people were 

in an apprenticeship (54).

We have already examined the 1977 school-leaver cohort study in 

terms of unemployment at the first and second "thresholds". It is 

also instructive to examine the broader picture of what happens to 

all of this group. A majority of the leavers went into some form of 

vocational training, either as apprentices or in school-based 

training. As Table 3.31 demonstrates, there were significant 

variations for the different levels of education. Those with leaving 

certificates were much more likely to enter apprenticeship. School- 

based vocational training also took only a small proportion of those 

without a qualification. It seems to be the BGJ and other special 

training courses (such as the "Berufsvorbereitende Massnahmen" - BM - 

vocational preparation measures, set up by the BfA as a response to 

youth unemployment) which take large numbers of unqualified school- 

leavers. Apprenticeship is the main aim of most pupils (except those 

in the "Gymnasium", who are more likely to aim for university) (55), 

but of those who do not enter apprenticeship, those with a leaving 

certificate are more likely to go into school-based vocational 

training or to carry on in general education. Those without a 

leaving certificate are more likely to enter a BGJ etc, or to enter 

employment without training (56).

By 1980 the breakdown of the cohort was as in Table 3.32. It 

would appear that the main difference from the 1977 position is that 

many of those who entered apprenticeship had entered employment by 

1980. In fact, of the whole group 86% had begun some form of 

vocational training by the end of 1980 (57). And of the 69% who had 

begun an apprenticeship, just over half had successfully completed



Table 3.31

Proportion of 1977 school-leavers from the first cycle of secondary education entering vocational training.

Sonderschule leavers

Apprenticeship School-based BGJ & other Employment 
vocational short training without 
training courses training

19% 5% 35% 11%

Hauptschule leavers without 
leaving certificate 31% 5% 29% 16%

Hauptschule leavers with 
leaving certificate 51% 23% 8% 2%

Realschule leavers 51% 14% 3% 3%

Sources Stegmann H (1979) Schulabganger und betriebliche Berufsausbildung p. 3.



Table 3.32

1977 school-leavers from the first cycle of secondary education. Situation at end of 1980. %

All Pupils from 
Sonderschule

Pupils from 
Hauptschule

Realschule

Employment

Vocational Training

General Education

Unemployed/in the 
parental home

National Service

Other

44

41

5

4

4

1

100

46

33

0

15

2

4

Too

No leaving 
cert

53

29

4

8
3

3

100

Leaving
cert

43

46

5

3

2

1

100

44

38

6

3

9

1

100

Source; Stegmann H, Kraft H (1982) Jugendliche an der Schwelle von der Berufsausbildung in die Erwerbstatigkeit, 
Table 1. 3/74
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it. 42% of the 69%, who had entered apprenticeship, were still 

apprentices (58) (i.e. 29% of the cohort were still apprentices). 

These thus make up the majority of the 41% still in vocational 

training. Table 3.33 looks at the situation of some of the remaining 

59% - those who have never begun vocational training and those who 

have successfully completed an apprenticeship. Those who have 

completed school-based training are thus excluded. It is clear from 

the figures that those with an apprenticeship behind them are more 

likely to be in work, and less likely to be unemployed, even when 

one takes out the numbers in general education from those who have 

not begun vocational training. Some 81% of those completing 

apprenticeships were offered the possibility of continuing in the 

training enterprise (59), and 58% were still employed in the same 

firm at the end of 1980 (60). Those who had left were faring less 

well in the labour market - 10% were unemployed/in the parental 

home, and only 62% were employed? 8% had begun another course of 

vocational training (61).

The 1977 school-leaver study was accompanied by a study of 1976 

leavers with the "Abitur". As Table 3.34 shows, the majority of this 

group went on to higher education, as would be expected.

Nonetheless, a significant proportion joined the apprenticeship 

system. By 1980 19% of the group had begun an apprenticeship (a 

further 8% had completed an apprenticeship before their "Abitur") 

(62).

If one looks at the cohort of 18-19 year olds as a whole rather 

than any one group by level of education, it is clear that 

vocational training occupies the largest single group. At the end of 

1980 44% were in vocational training, 27% were employed and 23% in 

general education. In addition 3% were unemployed/in the parental
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Table 3.33

Situation of sub-groups of 1977 school-leavers from the first cycle 
of secondary education. End 1980. %

(a) Those who had not begun any vocational training.

All
Pupils from 
Sonderschule

Employed

General Education

Unemployed/in 
parental home

National Service

Housewife

Other

44

32

11

8
3

2

65

23

2

2

8

Pupils from 
Hauptschule

without with 
leaving leaving

Realschule

cert
60

15

15

4

6
1

cert
40

50

6

1

2

1

36

29

8
24

1

2

(b) Those who had completed an apprenticeship.

Employed 82 79 84 85 77

In vocational
training 6 n/a 4 6 5

General Education 1 n/a - 3

Unemployed/in
parental home 4 n/a 6 4 3

National Service 7 n/a 5 4 11

Other - n/a - 1 1

Source: Stegmann, Kraft op. cit. Tables 3 and 6.
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Table 3.34

Situation of 1976 school-■leavers with the "Abitur". (December) %

1976 1977 1978 1979 1980
Student 40 61 69 69 65
Apprenticeship 9 12 10 5 2

Public Service Trainee 2 3 4 3 2

School-based vocational 
training 3 4 4 2 1

On placement 4 1 - - -

National Service 24 6 2 1 1

Employment 13 9 9 16 25

Unemployment/in the 
parental home 2 1 1 1 2

Other 3 3 2 3 2

100 100 100 100 100

Source: BfA school-leaver study

home, 1% in national service, 1% housewives and 1% in other 

activities (63).

Most government measures aimed at assisting young people 

concentrate on creating additional places in training or education. 

The notion of special measures for the young unemployed is therefore 

less meaningful than in France or the UK. The "berufsvorbereitende 

Massnahmen" do constitute special programmes for disadvantaged young 

people, but at the end of September 1983 these only covered 32,000 

young people.

National service takes significant numbers of young men out of 

the labour market. Those who do this in military form have to 

complete 15 months, and those who are allowed to do the civilian
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option (normally some kind of social service) must complete 18 

months. In July 1978 there were 236,000 military conscripts, which 

equates to 295,000 man years. Again Grimond concludes that this only 

reduces youth unemployment by about half that figure (64).

The main conclusion that thus emerges regarding German school- 

leavers is the importance of the vocational training system in terms 

of the number of young people it covers, and in terms of the 

integration into employment or those completing training. 

Apprenticeship remains the dominant route, but school-based training 

also attracts an important proportion of young people.

3.6.3 UK

More detailed data is available on the breakdown of the activities 

of young people in the UK. However, because of the division of 

responsibility for education, some series relate to England and 

Wales, some to Great Britain and some to the UK. It is thus 

difficult to make comparisons over time. Table 3.35 describes the 

activities of 16-18 year olds in England and Wales in January of 

each year between 1975/6 and 1981/2, whilst Table 3.36 details the 

status of 16-17 year olds and 16-18 year olds in Great Britain in 

the January of more recent years. One of the most striking features 

of these tables is the low level of enrolment in education after 

compulsory schooling. This is borne out by Eurostat data, which also 

shows that whilst enrolment for all teenagers in France and Germany 

has been increasing substantially, the proportion of 16, 17 and 18 

year old boys in education has declined slightly in the period from 

1970/71 to 1980/1 in the UK; although this has been outweighed by 

increasing female enrolment, except for 18 year olds, where both 

male and female educational participation declined slightly. The



Table 3.35

Activities of 16-18 year olds. England and Wales. 1975/6 - 1981/82. %

1975/6 1977/8 1978/9 1979/80

M F  M F  M F  M F

16.0 15.5 16.0 15.7 16.1 15.9 15.7 16.3Schools

Non-advanced Further 
Education

Advanced

7.9 9.8

3.3 3.3

8.0 11.1 

3.6 2.9

7.7 11.0

3.4 2.6

7.1 11.0

3.4 2.6

1979/80 1979/80 1979/80
16 yr olds 17 yr olds 18 yr olds 
M F M F M F

26.5 29.1 18.0 17.6 2.2 1.4

11.0 16.8 6.1 11.3 4.2 4.5

0.3 0.2 10.1 7.8

Total in Education

Employed with day 
release

Other part-time day 
education

YOP

Unemployed (incl 
unregistered)

Employed without 
day release

Population (000)

27.2 28.6 27.6 29.7 27.2 29.5 26.2 29.9 37.5 45.9 24.4 29.1 16.5 13.7

22.0 5.1 19.1 4.5 19.4 4.6 19.6 4.3 16.8 3.9 22.2 5.4 20.0 3.7

0.8 0.8 0.8 0.8 0.8 0.9 0.9 1.0 1.1 1.1 0.9 1.0 0.8 0.8

- - - - 2.7 2.8 2.9 2.9 3.8 3.9 3.9 3.9 0.9 0.9

9.9 8.3 9.4 10.7 7.7 8.6 7.3 8.2 6.6 7.7 7.1 8.1 8.2 9.0

40.2 57.4 43.2 54.4 44.4 55.9 43.0 53.6 34.1 37.6 41.5 52.4 53.7 71.8

1116 1058 1162 1100.3 1197 1134 1226.5 1166.5 416.7 397.3 410.2 390 399.6 379.2
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Table 3.35 (Cont'd)

Source:

Schools

Non-advanced Further 
Education

Advanced

Total in Education

Employed with day 
release

Other part-time day 
education

YOP

Unemployed (incl 
unregistered)

Employed without 
day release

Population (000)

1980/81 1981/2

M F M

16.2 17.0 17.0 17.9 28.8 32.3 18.9 19.1 2.5 1.8

1981/2 1981/2 1981/2
16 yr olds 17 yr olds 18 yr olds 

F M F M F M F

7.3 11.6 8.2 12.9 12.5 20.1 7.2 12.9 5.0 5.4

3.5 2.8 3.6 2.8 - - 0.3 0.3 10.7 8.3

27.0 31.4 28.8 33.6 41.3 52.4 26.4 32.3 18.2 15.5

17.2 3.5 3.7 2.4 8.4 1.6 15.3 2.9 17.7 2.6

1.4 1.4 2.1 1.9 2.4 2.0 2.2 2.1 1.8 1.5

5.4 5.5 7.2 7.2 9.5 9.7 9.6 9.7 2.2 2.2

14.2 13.3 17.7 15.8 14.6 13.5 17.8 16.3 20.8 17.6

34.8 45.1 30.6 39.2 23.8 20.7 28.7 36.7 39.4 60.7

1253 1192 1267 1214 431 408 426 409 410 397

Government Statistical Service. Education statistics for the United Kingdom. Age at 31st August.
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Table 3.36

Activities of 16-18 year olds. GB. 1980-84. %

Employment

(a) Jan 1980 

Jan 1981

with
education/
training

14

12

without
education/
training

45

38

Youth Education Unemployed
Opportunities (full-time (incl unregist- 

& sandwich) ered estimateProgramme
(YOP)

30

29

for England 
& Wales

8
15

(b)

16 yr olds

13 Jan 1983

12 Jan 1984 *

17 yr olds

13 Jan 1983 

12 Jan 1984 *

YOP/Youth 
Training 

Scheme (YTS)

18.7

14.4

7.5

5.4

Schools

31.9

31.1

19.4

18.7

Education
Further 

Education

16.5

13.3

11.8

12.1

Claimant
unemployed

14.3

12.2

17.2

17.6

Other (mainly 
employed outside 
YTS, but also un

registered unemployed

18.7

18.9

44.1

46.2

* provisional estimate; (a) and (b) Age at 31 August of preceding year

Sources: (a) Central Statistical Office. Social trends 1982 Chart 13.9 & Social Trends 1983 Chart 13.14
(b) Written answer to Mr Forman from Sir Keith Joseph. Hansard Vol 55 no. 114 7.3.84.
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differences between these trends and those presented in Table 3.35 

may be explained by the earlier starting date for the Eurostat data 

or the differences between England and Wales (Table 3.35) and UK 

(Eurostat). Nonetheless, the general trend is clear: female

enrolment has been rising fairly markedly, while enrolment of 

teenage males is little changed over recent years (65). It is also 

notable from Table 3.35 that the proportion of the age group going 

into employment without training is comparatively very high, and a 

sizeable proportion have generally been either unemployed or in 

special measures for the unemployed, such as YOP.

In the UK education is generally now organised on comprehensive 

lines. Although some secondary education is still selective, with 

pupils being allocated to grammar or secondary modern schools at age 

11, the majority of secondary pupils are now taught in comprehensive 

schools. These can be organised in several ways. They might provide 

for the whole age range from 11 to 18; they might complement middle 

schools for 9 to 13 year olds by only taking the top end of the 

secondary age bracket (14-18); or they might just cater for pupils 

until the statutory school-leaving age of 16, with pupils who wish 

to continue in education going on to sixth-form colleges or tertiary 

colleges. Those leaving school at 16 may continue into further 

education (FE). Further education is normally provided in a college 

of further education (CFE), although various other institutions also 

provide tuition at this level. These include colleges of technology, 

technical colleges, and colleges of art. Polytechnics also provide 

FE courses, as well as courses of higher education alongside the 

Universities. CFEs tend to offer a broad range of provision. This 

might include full-time, part-time or evening courses, leading to 

the same academic qualifications that are offered in school or more
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commonly to vocational qualifications. Those staying on at school 

will normally enter the sixth-form of the same school, or in some 

cases go to a separate sixth-form college. In a few areas tertiary 

colleges combine the functions of a CFE and a sixth-form college.

At 16 pupils are normally entered for examinations leading to 

the General Certificate of Education (GCE) Ordinary CO") level or 

to the Certificate of Secondary Education (CSE). Together these are 

aimed at the top 60% in each subject. Pupils staying on after 

compulsory schooling can take the GCE Advanced ("A") level 

examinations after two further years study. These also serve as 

qualifications for entrance to higher education. In Scotland the 

Scottish Certificate of Education (SCE) ordinary and higher grades 

correspond to the two levels of the GCE.

There are also a wide range of vocational qualifications in 

CFEs. In October 1983 the Business and Technician Education Council 

(BTEC) took over courses operated separately by the Technician 

Education Council (TEC) in engineering, construction and science 

comprising two years full-time study (three years part-time) and the 

Business Education Council's (BEC) system of national qualifications 

in business studies and public administration. BTEC courses are 

replacing the old Ordinary National Diploma (OND) courses. Other 

bodies, such as the City and Guilds of London Insitutute (CGLI), 

offer a wide range of vocational qualifications. Many CFEs offer 

certificates of their own or enter students for examinations of 

independent bodies, such as the Royal Society of Arts (RSA) and the 

London Chamber of Commerce (LCC).

Only recently, however, has there been much provision for those 

who have not achieved a great deal at school. For those in this 

group who decided to stay in education, the normal procedure was to
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repeat "0" level or CSE courses which they had failed to pass at 16. 

In recent years, however, some courses have been developed to 

provide a year's vocational preparation between reaching school- 

leaving age and starting work. These include BEC General courses, 

CGLI Foundation courses and the Certificate of Extended Education 

(66). The Government has decided to introduce a 17-plus examination 

from 1984 (see Section 7.12.3).

The total number of school-leavers has been of the order of

900,000 in recent years. In 1982/3 it was 903,000 (67). In 1981/2 

in Great Britain 128,000 of the leavers possessed the sort of 

qualifications which were likely to lead to higher education (two or 

more GCE "A" levels or three or more SCE "Higher" levels) (68).

Table 3.37 demonstrates that, as in France and Germany, the balance 

between the various levels of qualification has been shifting away 

from the least qualified. Nonetheless almost half of leavers still 

leave with no subject passes equivalent to GCE "O" level. Of the 

45.2% of British leavers who fell into this category in 1981/2, 

almost a third possessed no GCE, SCE or CSE qualifications at all, 

the remainder possessing one or more CSEs grade 2 to 5 or "O" levels 

below the pass grade (C) (69).

Some school-leavers do enter apprenticeship in the UK, and 

these will account for many of the young people attending CFEs on a 

day release basis. Apprenticeship can be of varying length, but most 

are about four years. There are about 80 independent industry 

apprenticeship schemes, but in many trades or skills there are 

training programmes which are not given the title of apprenticeship 

(70). However, even if one takes account of these other trainees, 

the numbers of young people covered is very small when compared with 

Germany. In GB in March 1983 there were only 102,400 apprentices in



Table 3.37

Pupils leaving school by highest qualification held. UK. %

1973/4 74/5 75/6 76/7 77/8 78/9 79/80 80/1(*) 81/2(*)

2 or more GCE A levels )
)

3 or more SCE H levels )
13.0 12.9 13.2 13.0 13.2 13.0 13.2 14.1 14.5

1 GCE A level 

1-2 SCE H levels
3.9 3.9 3.8 3.8 3.6 3.4 3.7 3.7 4.0

5 or more GCE O )
levels (Grades A-C) )
or CSE (Grade 1) )

8.6 8.3 8.3 9.0 9.1 9.2 9.3 9.4 9.8

1-4 GCE O level 

(A-C) or CSE (1)
23.9 25.0 25.4 26.3 26.1 26.8 26.4 26.4 26.4

No passes equivalent
to GCE O level 50.4 50.0 49.3 47.9 48.1 47.4 47.4 46.6 45.2

* « Great Britain

Source: Central Statistical Office (1984) Annual abstract of statistics. Table 5.5. 3/85
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manufacturing industry, along with 47,900 other trainees (71). This 

represents a decline of 29,400 in the number of apprentices or 

trainees just in the year since March 1982 (72). Examination of the 

longer term trend, however, puts this fall into perspective. From a 

total of 445,000 apprentices and trainees in manufacturing industry 

in May 1968, the number had fallen to only 150,000 by March 1983. 

Apprenticeship had declined swiftly to only 43% of its May 1968 

level. The number of other trainees had fallen even more rapidly to 

only 23% of its 1968 level. Figure 3.8 demonstrates this decline. 

Measures have been taken to improve training provision but the 

picture does not compare favourably with Germany. Results from the 

New Entrants to Employment Survey show that in 1979 31.1% of 16 and 

17 year old males entering employment in England and Wales received 

no training. For females the figure was even higher at 42.2% (73). 

The 1980 survey showed that Agriculture, Forestry and Fishing (59% 

of 16 year old entrants receiving no training) and the Distributive 

Trades and Other Services (43%) were particularly bad at providing 

training (74).

There is no comparable school-leaver cohort study to those 

conducted in France and Germany. The New Entrants to Employment 

Survey does provide some data on industry and occupation of those 

entering employment, but it does not follow the young people after 

this point, and in any case only relates to those who go into jobs. 

The National Child Development Study is likely to be useful, but 

results from the fourth sweep, which covers the participants 

between the ages of 16 and 23 (1974-81), were not available until 

1985. Scotland, however, has its own New Entrants to Employment 

Survey, following 1979-80 school-leavers. This goes into much more 

detail than the main study, and it does not lose trace of
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the participants after they first enter work. The situation of these 

leavers is illustrated in Table 3.38. Table 3.39 complements this 

information with a breakdown of the destination of pupils after 16 

in England and Wales. As the latter table shows, only 35% of the 

cohort went into employment in England and Wales in 1980/1, compared 

to 61.5% seven years earlier. This 26.5% points drop was accompanied 

by an increase of 10.9% points in unemployment, of 8.2% points in 

education and of 7.3% points in special measures. It is difficult to 

compare the results for Scotland with those for England and Wales, 

mainly because the Scottish group were surveyed at a later time in 

the year. It is thus not surprising that fewer of the group were 

unemployed and that more were in employment or on special 

programmes. The proportion in full-time education is also lower in 

Scotland.

Special measures developed by British governments as a response 

to unemployment play a part in keeping down the numbers of 

unemployed. Of course, the number of people engaged in such measures 

is not equivalent to a reduction in unemployment of the same figure. 

The DE estimates that when 607,000 were covered by special measures 

in April 1983, this resulted in a direct reduction of the number 

claiming benefit of 355,000 (75). More detailed figures are also 

available by age. In the third quarter of 1981, when 312,541 people 

were estimated to be taken off the register by special programmes, 

214,137 of these were aged 16-18 (76). Thus we see that special 

measures dramatically reduce the level of youth unemployment. The 

MSC makes forecasts of "policy-off" unemployment (i.e. the numbers 

who would be unemployed without special measures) for young people. 

These suggest that by 1982 over half of 16 and 17 year olds would 

have been unemployed without special measures, with the situation
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Table 3.38

Status of 1979-80 Scottish school-leavers in May 1981. %

M F

In Employment 52 49
Unemployed and looking for work 14 13
On special programmes 14 12
In full-time education 19 25
Other 1 1

100 100

Source: Employment Gazette March 1983.

Table 3.39

Destination of pupils in the academic year following attainment of 
statutory school-leaving age. England and Wales. End of autumn term 
(except unemployment which is based on the January count). %

Total
pop'n
(000)

Staying
in

school

In full
time or 
sandwich 

non-advan
ced FE

Employment 
with with no 
part- part- 
time time 
study study

YOP Unemploj

1973/4 701 25.9 9.7 17.4 44.1 3.0

1974/5 723 26.1 11.5 16.4 40.6 4.2

1975/6 744 27.5 13.6 12.1 36.2 8.8

1976/7 746 28.3 13.6 10.2 36.1 10.1

1977/8 773 27.6 14.1 14.1 32.4 10.0

1978/9 801 27.4 14.0 11.7 35.8 3.6 7.5

1979/80 M 417 26.5 n/a n/a n/a n/a 6.6

F 397 29.1 n/a n/a n/a n/a 7.9

T 814 27.8 13.9 11.6 35.8 3.9 7.2

1980/1 M 423 27.5 11.5 14.1 25.8 7.2 14.0

F 402 30.6 18.3 4.5 25.5 7.3 13.8

T 825 29.0 14.8 9.4 25.6 7.3 13.9

Source: Central Statistical Office, 
and 1983 Table 13.13

Social Trends 1982 Table 13.10
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particularly bad for 16 year olds (77).

3.7 Summary and Conclusions

In this chapter we have examined the structure and dimensions of 

youth unemployment, and set it against the background of 

unemployment in general and of the transition into the labour market 

of young people in general.

In France, Germany and the UK unemployment has increased 

dramatically in recent years. In France this is the result of the 

increase in the number of people seeking work, with the expansion of 

jobs being insufficient to keep up with this additional supply. In 

the other two countries most of the rise in unemployment is 

accounted for by a net loss of jobs, with increased supply playing a 

secondary role. In all cases increased supply does not mean that the 

activity rates of the population of working age have gone up, but 

rather that there has been an expansion in the numbers of people in 

this age bracket.

Meanwhile, in the period since 1970 youth unemployment has 

increased even faster than total unemployment, with teenagers 

experiencing a higher rate of unemployment than 20-24 year olds. 

Youth employment has increased too in Germany and the UK. In both of 

these countries there has been a substantial increase in the labour 

force aged under 25. In France, where the youth labour force has 

expanded less rapidly, youth employment has fallen. Part of the 

growth of the youth labour force can be accounted for by higher 

activity rates for the under 25s in the UK, but not in Germany. In 

France there are some discrepancies in the data, but it seems that 

youth activity rates have declined here. The under 25s" share of 

total unemployment has also grown as the total itself has increased.
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By October 1982 young people accounted for 46.4% of unemployment in 

France, 39.5% in the UK and 30.3% in Germany.

It also emerged that young people tend to experience shorter 

average durations of unemployment than older people, but that they 

are overrepresented in both the inflow to and outflow from 

unemployment. Because many young people are labour market entrants 

it is not surprising that they should make up a large part of the 

inflow into unemployment. It would be useful to examine the 

hypothesis that much of youth unemployment is due to a period out of 

work before finding a first job. This will be analysed in Chapter 

Four. There is some evidence at this stage that unemployment is less 

concentrated for young people than for adults. Many young people may 

experience unemployment at one time or another.

Nonetheless, certain factors appear to increase the risk of a 

young person suffering repeated spells of unemployment or long-term 

unemployment. A low level of educational attainment (particularly 

for teenagers) and a lack of vocational training (particularly for 

20-24 year olds) can heighten the chances of unemployment. This may 

explain some of the high level of youth unemployment in the UK, 

where a large proportion of school-leavers have only limited formal 

educational qualifications, and where vocational training has 

declined. Although the rate of unemployment is highest for 

teenagers, in France and Germany it is those in their early twenties 

or late teens who make up the largest single group within the young 

unemployed. Only in the UK do teenagers account for the largest part 

of youth unemployment. Females also have a greater chance of being 

among the young unemployed in France and Germany, whilst in the UK 

males are overrepresented.

The transition process by which young people enter the labour



market varies significantly by country. In Germany the 

app^ nticeship system is of overriding importance in integrating 

young people into work. In France the apprenticeship system does not 

enjoy the same reputation, and a high proportion of those reaching 

school-leaving age stay in education. In the UK it seems that post- 

compulsory school enrolment is low, and many leave school to seek 

work. Although under 25s* employment as a whole has grown, the 

proportion of school-leavers finding jobs has declined dramatically. 

The apprenticeship system has declined so that only a fraction of 

the age group can be accommodated in it. Many school-leavers go 

straight into unemployment or special measures for the young 

unemployed. In France, too, special measures are provided for large 

numbers of the young. In France and Germany national service also 

has the side-effect of reducing youth unemployment. Educational 

enrolment has increased sharply in recent years in these two 

countries, with a less marked rise in the UK, and in all three 

Member States there has been a decline in the proportion of school- 

leavers at the lowest level of education attainment.
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Chapter Four

AN ANALYSIS OF THE CAUSES OF YOUTH UNEMPLOYMENT

In Chapter Three we saw how both general unemployment and youth 

unemployment have risen, with a net loss of jobs and an increase in 

working population often combining to cause this rise. These factors 

have made for a more difficult labour market and they are examined 

more closely in Section 4.1. They do not, however, in themselves 

explain why young people have borne the brunt of the rise in 

unemployment. The rest of the chapter is therefore devoted to an 

analysis of potential underlying causes of the disproportionate 

impact of unemployment on young people.

On the basis of Chapters Two and Three a number of hypotheses 

appear to merit investigation as possible causes of youth 

unemployment. Firstly, we have to look at the general shortage of 

employment and its impact on the young. It is possible that young 

people are at the "sharp end" of this shortage because of their 

position as new or recent entrants to the labour market. This line 

of thought is investigated in Section 4.2, including an analysis of 

whether the young suffer unemployment primarily at entry, or after a 

period in work. Added to the disadvantages of entering the labour 

market in a difficult period, the young may possess particular 

characteristics which count against them in competition with other 

applicants. In Section 4.3 we examine the hypothesis that young 

people are now exposed to competition which they have not previously 

faced, and that these characteristics are then taken into account. 

Cyclical explanations such as these clearly will play a role. The 

major question is whether they explain all of the rise in youth 

unemployment, or whether structural factors also play a part. Such
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structural factors might include a change in the structure of the 

youth labour market (Section 4.4) - the different transition 

policies operated in the countries under study were described in 

Chapter Three, and clearly these might play an important part; a 

change in employers' desire to recruit young people, either on the 

basis of cost and/or quality (Section 4.5); or a change in the 

willingness of the young to accept the work offered to them (Section 

4.6). An analysis of these five hypotheses forms the basis of this 

chapter. First, however, more needs to be said about the nature of 

the more difficult labour market.

4.1. The more difficult labour market

As Chapter Three showed there is a considerable variation between 

countries in the extent to which a net loss of jobs accounts for the 

rise in unemployment. Indeed, in France there has been no net loss 

of jobs - employment increased over the period studied. In Germany 

and the UK, jobs have been lost, but in both cases increasing labour 

supply has also exacerbated the situation. In the UK 1,357,000 jobs 

were lost in the 1970-1981 period, while Germany saw a decline of

988,000 in employment. French employment, on the other hand, 

increased by 622,000. Job loss was the major factor in the rise in 

unemployment in the UK and Germany, even if France does not fit into 

this picture. The effect on young people of a fall in the number of 

available jobs is not far to see. As young people are labour market 

entrants, they are more dependent on a supply of new vacancies than 

older workers.

Data on the number of available vacancies can be of limited use 

because vacancies registered with the public employment service, on 

which vacancy data are based, only represent a part of the total
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supply of available jobs. The best that vacancy data can do is 

provide an indication of the trend in the number of unfilled jobs.

In the UK vacancies notified to Jobcentres fell from 235,800 in 

December 1978 to 114,400 in November 1982. In the same month Germany 

reported 61,500 vacancies and France 93,600 (1). The relationship 

between unemployment and vacancies can provide a means of estimating 

the degree of structural unemployment in the economy, although once 

again there is the problem of the vacancy total only giving an 

approximate indication of the total number of available jobs. In the 

UK until the mid-1960s there was found to be a fairly stable inverse 

relationship between the level of registered vacancies and 

unemployment. However, the curve was found to shift outwards in late 

1966 with the result that for a given level of vacancies the 

unemployment total was 300,000 more than in the past. Explanations 

centred on legislation thought to have encouraged people to spend 

longer "shopping around" for the right job - the Redundancy Payments 

Act and the introduction of Earnings Related Supplement.

A decline in the number of jobs can take a number of forms. As 

companies find that demand is not sufficient to maintain employment 

levels, or if productivity growth exceeds output growth, there will 

be a need to reduce the number of jobs. Some companies may even go 

out of business if demand is poor, but generally employment will be 

diminished by lay-offs or initially by a policy of "natural wastage"

i.e. not replacing retiring workers with new recruits. Clearly this 

is likely to impact on the young.

There is no intention of going into the macro-economic 

background to the general loss of employment in detail, but suffice 

it to say that cyclical, structural and other factors may all play a 

role, although the balance between them is not clearly understood.
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Slow output growth rates due to low demand lie at the heart of much 

of the loss of jobs, and the world recession clearly has had a major 

impact on demand in Western Europe. Some industries have also 

undergone long-term structural change, caused partly by competition 

from some of the newly industrialised countries. Some also suggest 

that the replacement of people with machines, as reflected in the 

rate of productivity growth, can lead to job loss. This is only 

true, however, if productivity growth outstrips output growth - in 

the short term at least productivity growth may enable a producer to 

compete in world markets and thus to expand employment (2). The 

impact of new technology in the future remains a big unknown - it 

may simply reduce employment opportunities in existing work 

processes or, on the other hand, it could provide additional jobs in 

the creation of new goods and services. To reduce unemployment to 

acceptable levels will require the creation of an enormous number of 

new jobs, however. It is not only the jobs which have disappeared in 

recent years which must be replaced, but there is also the need to 

provide employment for a much larger labour force.

We have already noted the extent to which additional labour 

supply is made up of increasing activity or rises in the population 

of working age. Here it is intended to make a closer examination of 

trends in the youth population, the youth labour force and the 

labour force as a whole.

All three countries have experienced an increase in their youth 

populations as a result of a large number of births in the mid 

1960s. As Figure 4.1 demonstrates, in Germany and the UK the number 

of live births reached a very high level in 1964, at just over a 

million in both countries. Since that year the total has fallen 

markedly, to below 600,000 in Germany in the late 1970s and to just
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Source: Eurostat (1983) Demographic statistics 1981. Derived from Table 5.



4/6

under 700,000 in the UK around the same period. In France the 

picture is slightly different, showing a less dramatic rise and 

fall. Between 1960 and 1974 the number of births was always between

800,000 and 900,000 and although it fell back to just over 700,000 

in 1976, it had again increased to over 800,000 by 1981.

If these figures are translated into their effect on the 

numbers of young people of working age, it becomes clear that each 

country has faced and will face shifts in this sector of the 

population of disparate proportions. Over the period 1960-1975 the 

population aged 15-24 increased by 42% in France, by 15.5% in the UK 

and by only 1% in Germany. Between 1975 and 1990 it is reckoned that 

this age group will increase by 6% in both France and the UK, but 

that it will decrease by 14% in Germany (3). If we look more 

specifically at 15-19 year olds separately from 20-24 year olds and 

at population projections from 1980 rather than 1975 (Table 4.1), a 

more consistent picture emerges with regard to the rest of the 

century. The 15-19 year old population is expected to decline 

•between 1980 and 1995, with the decline most pronounced in Germany 

and least dramatic in France. In all three countries there is a 

slight upturn in the last five years of the century, presumably due 

to an "echo" effect as the offspring of the 1960s1 baby boom 

generation enter this age group. Naturally the population aged 20-24 

moves in a similar fashion to the above group with a five year 

delay. It declines in all countries from 1985 to 2000. These 

movements are set against a background of varied movements in the 

total population. The German population is expected to be more than 

2m below its 1980 level by the year 2000. France and the UK are 

thought likely to experience a steady growth of their populations, 

by almost 5m in France and by over 2m in the UK.
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Table 4.1

Population projections by age and sex:. 1980-2000 (Thousands)

Germany 15-19 year 20-24 year Total Population
olds olds

M F M F M F

1980 2,650.5 2,507.1 2,354.0 2,212.3 29,317.9 32,122.3

1985 2,588.3 2,452.0 2,710.9 2,550.3 29,305.6 31,745.0

1990 1,828.1 1,745.9 2,622.8 2,480.1 29,310.3 31,329.2

1995 1,551.6 1,471.1 1,872.6 1,779.1 29,287.0 30,861.6

2000 1,603.5 1,522.6 1,584.7 1,496.0 28,957.2 30,186.1

France

1980 2,184.6 2,099.0 2,138.6 2,076.5 26,247.4 27,339.8

1985 2,129.5 2,041.7 2,166.7 2,093.2 26,864.5 27,977.6

1990 2,118.1 2,025.8 2,113.3 2,035.9 27,510.7 28,627.8

1995 1,859.5 1,776.6 2,102.9 2,019.9 28,147.9 29,274.8

2000 2,039.1 1,952.4 1,846.7 1,771.6 28,701.6 29,871.8

UK

1980 2,377.9 2,260.6 2,136.2 2,026.4 27,286.1 28,696.1

1985 2,315.9 2,198.0 2,381.0 2,270.2 27,466.7 28,831.6

1990 2,027.0 1,917.9 2,315.5 2,205.9 27,868.8 29,158.1

1995 1,744.6 1,655.9 2,028.2 1,926.4 28,304.1 29,506.0

2000 1,988.7 1,884.4 1,747.3 1,664.9 28,593.1 29,719.9

Source: Eurostat (1983) Demographic statistics 1981 Table 11.

Demographic changes of the sort experienced in recent years do

not, of course, necessarily automatically lead to unemployment. 

Between 1959 and the mid 1960s the post-war baby boom was
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successfully absorbed into employment. An OECD model found that the 

demographic variable provides little explanatory power of youth 

unemployment (4). What does, however, seem clear is that when a 

large cohort reaches working age, this can aggravate problems in the 

labour market which already exist.

This aggravation may, of course be mitigated if this large 

cohort does not join the labour force in the sort of numbers that 

past experience would have led one to expect. The number of young 

people enroling in post-compulsory education is obviously one 

variable which would have a significant influence on the size of the 

youth labour force. Enrolment in post-compulsory education may 

increase independently of the employment situation (e.g. if the 

perceived returns are thought to be greater or if higher education 

is made more accessible) or as a direct result of a deterioration in 

the labour market. If it increases as a result of such 

discouragement, then the number of school-leavers can be an 

imperfect guide to the numbers seeking work, as many of those 

staying in education might be continuing to seek work.

A number of considerations may present themselves to a school- 

leaver in the present sort of labour market. In favour of lower 

participation is the idea that the opportunity cost of education is 

lower if the alternative is unemployment, and the view that 

education presents the only possibility of human capital formation 

if training possibilities are reduced. In favour of higher labour 

force participation there is the argument that unemployment may 

lower parental income, making it more costly to indulge in 

education. This, along with the attractiveness of unemployment 

benefits (where available) compared to the small grants occasionally 

available to those who stay in school, may make it more likely that
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the economically disadvantaged will join the labour force (5).

Layard also suggests that age restrictions on entry to 

apprenticeships in the UK might also encourage participation at 16 

as older school-leavers might be excluded (6).

We saw in Chapter Three that there has been a slight decline in 

youth labour force participation in recent years, and that 

educational enrolment after compulsory schooling has increased, 

particularly in France and Germany. It appears, however, that this 

period was preceded by a time in which these movements were more 

marked. An OECD survey found that between 1960 and 1975 there was an 

important drop in the percentage of the 15-19 population in the 

labour force and a large increase in the proportion continuing in 

education (see Table 4.2). This increase is thought to have left 

little room for a further expansion of education (7).

The effect of these trends was that the youth labour force 

actually declined in Germany and the UK between 1960 and 1975, 

although it increased in France (8). More recently there has been 

an increase in all countries in the youth labour force and 

population, as we saw in Chapter Three, with the largest numbers of 

young people reaching working age around 1980. As the Commission of 

the EC has pointed out, even though some regard youth unemployment 

as a temporary phenomenon resulting from this demographic bulge, 

more teenagers are continuing their education, which pushes the 

problem back and concentrates it on young people in their early 

twenties (9). The extension of education may, of course, do more 

than simply "mask" a demographic bulge. In deferring entry it can 

spread the increased flow into the labour market over a number of 

years. It might also be regarded as improving the quality of labour 

supply.
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Table 4.2

Youth activity rates and full-time school enrolment rates. 
1960-75. (%).

Activity rates

15-19s 20-24s

Male Female Male Female

Germany 1960 77 76 91 76
Germany 1975 50 43 72 63

France 1960 61 46 92 59
France 1975 43 37 86 64

UK 1960 77 74 97 61
UK 1975 47 43 88 62

Full-time school enrolment rates

15-19s 20- 24s

Male Female Male Female

Germany 1960 37 32 10 4
Germany 1975 56 46 13 9

France 1960 31 34 8 6
France 1975 49 54 12 7

UK 1960 18 15 8 1
UK 1975 44 44 9 6

Sourcei OECD (1978a) Youth unemployment Vol I Tables 1.15 and 1.17

Note: In the case of Germany the figures for educational enrolment 
and activity total more than 100. This may be explained by the fact 
that the two sets of data are based on different sources.

The size of the youth labour force is only one demographic 

variable to bear in mind. If young people are at the end of the 

hiring queue, then it might be the total size of the labour force 

which determines how many young people are out of work. We have 

already seen that the size of the working population has increased 

in recent years and that increased adult female participation is a
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noticeable trend in this. A trough in the number of births in the 

years 1914-18 is also likely to have had an effect in reducing the 

numbers of people reaching retirement age. There is some evidence of 

competition between adult females and young people. Grammenos argues 

that the two groups have similar characteristics - both are highly 

substitutable and neither are good substitutes for adult males. They 

may thus be competing for the same jobs (10). Makeham finds no 

association between youth unemployment and numbers of young people, 

but does observe a significant connection between girls* 

unemployment and adult females* activity rates (11). The OECD too 

found a close relationship between youth unemployment and the youth 

and adult female share of the labour force in the early 1970s (12). 

Lagache blames the rise in French unemployment on the entry into the 

labour force of adult females and immigrant workers, and even argues 

that these trends should be reversed, as he regards French male 

unemployment as the most important problem (13).

Predictions of the future size of the labour force clearly 

depend on a number of unknowns, namely the activity rates and 

educational enrolment rates of a variety of social groups. The 

population of working age is, however, something that can be 

foreseen for coming years. We saw above how the German population 

will probably have declined by the year 2000, while that of France 

and the OK will have grown. If we turn to the population aged 15-64 

similar trends emerge. In Germany the figure is expected to increase 

to almost 43m by 1985, but to fall back to below 41m by 2000. In 

France a steady expansion from 34m in 1980 to 37.4m in 2000 is 

anticipated. And in the UK a very similar movement is likely to 

occur, although there is a slight decrease between 1980 and 1985 

(14). So, leaving aside possible trends in activity rates, only in
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Germany does there appear to be much prospect of an easing of the 

numbers seeking work.

4.2. Why the more difficult labour market affects young people 
disproportionately

Clearly the total level of unemployment and demand for labour will 

have a major influence on the demand for young people and their 

unemployment. Many studies have found that youth unemployment moves 

in the same direction as the general level, but with greater 

magnitude, rising and falling more rapidly than general unemployment. 

Showier found this to be the case in the early 1970s in Great 

Britain (15). Analysing the period 1959 to 1976, Makeham confirmed 

that young people*s unemployment displayed greater sensitivity to 

cyclical change than did adult unemployment (16). The OECD also 

found in the 1970s that aggregate demand was the most important 

variable, with some variation between countries regarding the 

elasticity of youth to adult unemployment. In the UK it was found to 

be 1.5, but in Italy only 0.5. The elasticity seemed greater for 

males than for females, and young adult unemployment was more 

cyclically sensitive than teenage unemployment, except in the UK 

(17). Layard examined a similar period to Makeham in Britain and 

found an elasticity of 1.4 for teenage male unemployment with 

respect to the rate for males aged 25-59 (18). Hutchinson, Barr 

and Drobny similarly showed a long run elasticity of male youth 

employment to output of 1.45 (19). In France and Germany there is 

also evidence of the cyclical sensitivity of youth unemployment. A 

German regression analysis, of the period 1964-1976, showed that the 

proportion of young males amongst the male unemployed was high at 

times of high unemployment and low when unemployment fell (20), and
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the CEREQ study examined in Chapter Three showed how, for leavers at 

Level V, the major influence on their employment prospects appeared 

to be the year in which they entered the labour market, with leavers 

in 1979 experiencing almost double the rate of unemployment suffered 

by 1975 leavers (21).

The most recent British study of the relationship between total 

and youth unemployment was Wells' analysis, updating Makeham. Wells 

examines the period 1952-81 and finds that under 18 year olds are 

particularly affected by the general level of activity, with an 

elasticity of 1.17 between under 18 male employment and changes in 

total employment. He surmises that the elasticity might be greater 

but for government special measures aimed at school-leavers (22).

Our own regression analysis, fully described in Appendix A, allows 

for the effect of special measures. This shows that for the period 

between 1965 and 1982 under 18 unemployment has an elasticity of 1.4 

with respect to total unemployment. This increases to 1.66 if we 

allow for the impact of special measures on youth unemployment.

Total unemployment is shown to be significant, but more importantly 

the elasticity of youth to adult unemployment is significantly 

greater than unity, providing further evidence of the 

disproportionate impact of unemployment on the young. The aim of the 

remainder of this section is to detail how this disproportionate 

impact of unemployment on the young comes about. It may be that all 

of the rise in youth unemployment can be explained by the more 

difficult labour market, or it may be necessary to look further.

4.2.1. Entry unemployment: fewer openings

It is not surprising if the first adjustment a firm makes in a 

recession is to cut recruitment. The principle of "natural wastage"
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might be applied, in which those retiring or leaving voluntarily are 

not replaced. There is thus an overall lack of jobs in private 

industry which is not made good by an increase in public sector 

employment, as governments have sought to contain deficits by 

cutting public expenditure (23). Because many young people are 

labour market entrants they are affected by the overall lack of 

recruitment. Their only alternative might be to defer entry, but 

continued education is not attractive to the least able - precisely 

those likely to be shut out after employers have creamed off the 

best (24).

4.2.2. Entry unemployment: job security arrangements

The problems of entering employment may be compounded by the 

protected position of those already in jobs. This reduces the number 

of openings in two ways: making it difficult to dismiss a worker

means that his job is less likely to fall vacant, while employers 

also regard the recruitment of new labour as a major investment and 

are therefore more cautious about recruiting. In France the 

employers organisation said that 470,000 jobs could be created in 18 

months by easing the constraint around dismissal and recruitment. A 

UK survey found that employers cited the 1975 Employment Protection 

Act as a reason for not recruiting young people (25). In France 

first-time jobseekers may suffer because of an agreement between 

employers and trades union federations of February 1969. This 

includes a provision that firms that have made workers redundant 

must give priority to those workers in the event of any new 

recruitment in the 12 months after redundancies have been declared 

(26). The problem might be increased by the reluctance of those in 

employment to risk changing jobs, which also means that fewer
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vacancies occur.

The protection of those in employment may thus work against 

those seeking to enter work in a recession. We can examine the 

nature of this protection in the next section, when the analysis 

turns to the way in which arrangements affect young people already 

in work.

4.2.3. Post-entry unemployment: selective redundancies

Even if young people do get into jobs, there are reasons for 

thinking that they might not enjoy the same security of employment 

as older workers, either because of their age or because of their 

relatively short durations of employment in the firm. Agreements and 

legal arrangements may protect them less than more experienced 

employees, and employers might choose to dismiss them rather than 

older workers anyway. Such a decision might be taken on the grounds 

that it is less costly to fire young workers as little has been 

invested in human capital, that it results in the least loss of team 

performance and that they lack experience in comparison to older 

workers.

The agreements and legal arrangements referred to can 

discriminate against young people by excluding them from the 

protection enjoyed by other employers or by singling young people 

out when dismissals occur. In Germany the "Kundigungsschutzgesetz" 

(Dismissal Protection Act) applies only to those over 18 and in the 

firm more than six months. The risk of dismissal is thus not 

diminished, but shifted onto younger people (27), and away from the 

well-protected older workers (28). In his study of protection of 

employment legislation Gennard found that in German ex ante 

collective agreements, special attention was given to older workers,
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with no special rights for any other groups. In the agreements 

studied 46% of employees (all of them aged between 40 and 55) were 

covered by provisions which prevent compulsory redundancies (29). 

Through its Trade Union and Labour Relations Act of 1974 and 

Employment Protection Act of 1975, the UK Labour Government reduced 

the qualifying period for complaints of unfair dismissal from two 

years first to one year and then to 26 weeks. The Conservative 

Government has now increased the period to one year (two years in 

the case of firms of fewer than 20 employees). The Employment 

Protection Act also required employers to consult with trades unions 

at the earliest opportunity before declaring any redundancy, but the 

period allowed for consultation with unions, notification to the DE 

and the maximum length of the protective award have now all been 

reduced. The 1982 Employment Act eased restrictions on the dismissal 

of workers engaged in industrial action (30).

These systems thus give greater protection to older workers 

than to young people. Younger workers might also be singled out for 

redundancies, particularly if redundancy payments are related to 

length of service. Casson's analysis finds only weak support for 

selective redundancies of this sort (31). It has been noted, 

however, that youth unemployment is lower in countries where 

redundancy costs fall on the government rather than on employers

(32). There is evidence that the UK 1965 Redundancy Payments Act did 

lead to a shift of emphasis, with older workers being made redundant 

more often. Redundancy may affect young people more in absolute 

terms, but it now is proportionately a more important cause of 

unemployment amongst older workers than amongst younger age groups

(33). Nonetheless, the use of old age as a consideration was still 

overshadowed by the long established LIFO policy in decisions on
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redundancies (34). The Redundancy Payments Act in any case only 

protects those with two years service after the age of 18, so many 

young people might be made redundant without being accounted for in 

this analysis. Even so it was found that the highly-unionised 

shipbuilding industry still tended to get rid of young people (35). 

LIFO policies appear to have the support of both sides in collective 

agreements. In Germany the 1972 "Betriebsverfassungsgesetz" (Works 

Constitution law) gave greater influence on personnel policy to the 

Works Council. This in turn led to greater consideration being given 

to social factors in policy on dismissals. Both sides of industry 

refer to a "social choice" - it is considered wrong to dismiss heads 

of households and those with family responsibilities, so young 

people are fired first (36). The law also prevents the arbitrary 

selection of employees to be included in collective dismissals, and 

the "Betriebsverfassungsgesetz" reinforced the provision of a 1951 

law that a legally valid discharge may be declared ineffective by 

the Labour Court if it is "socially unjustified" i.e. if sufficient 

attention has not been given to age, length of service and family 

responsibilities (37). In France too an employer must have regard 

for family responsibilities, length of service and professional 

qualifications. A dismissed employee can lodge an appeal on these 

grounds, and a stipulated period for notice of termination of 

employment only applies to those with more than six months service 

(38). In the UK the position is less clear, but an employee can 

insist on a written statement of reasons for a dismissal and can use 

this in an appeal to an Industrial Tribunal (39). In 78% of the ex 

ante agreements Gennard studied, length of service was specified on 

the selection procedure for redundancies (40).

Gennard concluded from his study that employment protection had
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disadvantaged young people both as labour market entrants and after 

recruitment:

"The collective bargaining system can be said not only to 
have contributed to school-leaver unemployment problems... 
but to the more than proportionate share of the current 
unemployment in the three countries (France, Germany, UK) 
borne by young workers." (41)

We can now move on to examine the balance between the two effects -

is youth unemployment a problem of job loss or simply one of being

unable to get a job?

4.2.4. Entry or post-entry unemployment?

German surveys of the unemployed provide a breakdown of the young 

unemployed according to their previous activity. In September 1974 

it was found that 48% of unemployed teenagers had been employed, 28% 

in vocational training (16% having successfully completed their 

training, while 12% had left without completing) and 16% were 

school-leavers (42). There is, of course, the possibility of 

unregistered unemployment amongst school-leavers in particular, so 

all that can be deduced is that registered teenage unemployment was 

divided almost equally between those who have lost or given up jobs 

and those who are new entrants into the labour force (those leaving 

training are regarded as new entrants at the second "threshold"). A 

similar survey was conducted in November 1981, but this time the 

composition of flows into unemployment was analysed. Table 4.3 sets 

out the results, and compares them with those for the flows onto the 

unemployment register from the May/June flows survey. The use of 

flow data is limiting, because we might expect those joining the 

register after general education or vocational training to do so in 

a particular month, whereas flows out of employment would be less 

seasonal. It thus appears that the majority of the flow into youth
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Table 4.3

Composition of young unemployed by previous activity. Germany. (%).

Employed

In vocational 
training

Sept May 1981
1974
under under 18-19 20-24
20s 18

48

28

(of which those who (16) 
had completed it 
successfully)

(of which those who (12) 
had not completed 
it successfully)

November 1981

under 18-19 20-24
18

63.9

16.8

69.7

12.7

84.1

7.4

44.4

31.3

75.8

11.9

81.9

11.3

(8.9) (9.4) (6.8) (7.8) (7.2) (10.3)

(7.9) (3.3) (0.6) (23.5) (4.7) (1.0)

in General Education 16 )
) 19.2

Other Inactives 8 )
17.5 8.6 24.3 12.3 6.8

Note: The Sept 1974 results relate to the unemployed stock, those
from May and November 1981 to flows into unemployment.

Source: Brinkmann C, Schober K (1982a) Verlaufsuntersuchungen bei
Arbeitslosen p. 545.
Brinkmann C, Schober K (1982b) Methoden und erste 
Ergebnisse aus der neuen Verlaufsuntersuchung des IAB bei 
Arbeitslosen p. 414.

unemployment was accounted for by post-entry unemployment in May and 

November 1981. An analysis for September might, however, produce 

different results, and an analysis of the young unemployed stock 

different results again.

In France the CEREQ study breaks down the unemployed in its 

surveys into "chdmage d'insertion" (those who have not worked since 

leaving education) and "retour au chSmage" (those who have held a 

job in the time since leaving education. These figures obviously do 

not explain the composition of youth unemployment as a whole, but do
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give some guide as to whether the main problem is difficulty in 

getting a job or difficulty in holding one. For young men at Level 

VI both are of more or less equal importance, but as their level of 

education increases, so males' unemployment is explained more by 

difficulty in getting a job rather than in keeping it. For young 

females exactly the opposite applies - as the level of education 

increases, unemployment is explained more by jobloss than by 

difficulty in getting a first job (43). It was also found that at 

Levels VI and Va at least, those who find a first job immediately 

are much less likely to experience a "retour au chfcmage" than those 

who have taken some time to enter employment (44).

In the UK it is possible to assess the proportion of unemployed 

under 18 year olds who have never worked by taking the unemployed 

school-leavers figure in the regular unemployment series and 

comparing this with the numbers of unemployed under 18 year olds 

overall. As explained in Section 3.4 the DE definition of 

unemployed school-leavers only comprises those under 18. Data from 

1982-85 shows that the proportion of entrants is at its highest in 

the fourth quarter, but that overall the proportion of school- 

leavers in the under 18 unemployed has been declining to some extent 

in recent years. In October 1985 62.4% of unemployed males under 18 

and 61.9% of females were school-leavers, compared with 68.6% and 

69.3% in October 1982 (45).

The LFSS includes a question on reasons for seeking work, and 

it has been possible to obtain data relating to this question by 

age. There may be some differences in interpretation of the 

different categories by country and over time (46). Nonetheless the 

data provided does enable some broad conclusions to be drawn on the 

nature of youth unemployment (Table 4.4). In all three countries
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Table 4.4

Unenqployment by age by reasons for seeking work. 1977-81. (%).

Germany
1977 1979 1981
under All under All under All
20s 20-24s ages 20s 20-24s ages 20s 20-24s ages

(A) Dismissal 21.8 49.2 42.3 14.2 38.1 32.2 21.7 41.8 42.1
(B) Resignation 7.4 18.6 12.4 8.0 17.8 15.8 9.7 22.0 14.1
(C) Retired 0.2 - 0.3 - 0.5 0.5 0.2 0.3 0.8
(D) Formerly self

employed 0.9 0.5 1.6 0.2 0.2 1.5 0.3 0.2 1.0
(E) After a volun

tary spell
away from work 5.7 18.9 29.3 3.6 23.9 32.5 2.6 18.4 25.0

(F) Looking for a
first job, or
following cas
ual employment 63.9 12.8 14.2 74.0 19.6 17.4 65.6 17.3 17.0

(G) Other - - - - - - - - -

France

1977 1979 1981
u 20 20-24S All u 20 20-24s All u 20 20-24s All

A 14.9 29.9 41.1 14.8 29.4 43.5 16.1 29.7 41.2
B 11.2 21.4 17.0 9.3 18.3 15.3 6.4 16.4 13.8
C - - 0.1 - - 0.05 - - -
D 0.2 0.6 1.6 0.2 0.3 1.0 0.3 0.4 1.1
E 4.3 7.0 11.4 4.4 6.0 8.8 8.0 9.0 10.6
F 69.4 41.1 28.6 71.5 46.0 31.3 69.2 44.5 33.3
G - - - - - - - - -

1977 
u 20 20-24s All

1979 
u 20 20-24s All

1981 
u 20 20-24s All

A 18.7 29.5 31.9 16.7 34.0 37.6 29.8 53.8 55.7
B 15.8 30.7 23.4 21.0 38.1 29.3 16.0 30.2 24.5
C - 0.3 0.8 0.2 0.1 0.8 - 0.2 0.7
D 0.1 0.5 1.3 - 0.8 1.1 0.1 0.3 0.8
E 3.2 12.7 16.6 0.5 8.8 11.6 0.1 - 0.05
F 56.5 15.7 15.2 61.7 18.3 19.6 53.9 14.9 17.5
G 5.7 10.6 10.8 - - 0.1 0.2 0.7 0.7

Source: LFSS. Unpublished Data.
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the majority of teenage unemployment (between 53.9% and 74%) is made 

up of those seeking a first job (or after only a casual job). For 

20-24 year olds, however, there is much greater disparity between 

the three Member States. In Germany and the OK the search for a 

first job explains only 14.9% to 19.6% of this group's unemployment. 

In France it accounts for between 41% and 46% of the total, 

presumably as a result of lower activity rates in the late teens in 

France. The loss of a job (categories A to D) is also varied in its 

power as an explanation of youth unemployment. For teenagers it 

accounts for between 22.4% and 45.9% of their unemployment, with the 

UK at the top of the range and France at the lower end. For 20-24

year olds the range is even wider: 46.1% to 51.9% in France, 56.6%

to 68.3% in Germany and 61.0% to 84.5% in the UK.

We have already seen (Section 3.5.1) that in absolute numbers, 

the 20-24 age group account for more of youth unemployment in France 

and Germany but not in the UK. If we combine the 1981 results so 

that the data relates to all under 25 year old unemployed, the 

following picture emerges. The search for a first job (or loss of 

casual employment) accounts for 34.5% of the total in the UK, 40.5% 

in Germany and 55.8% in France. The loss of a job is the reason for 

jobsearch for 35.7% of the French under 25s, for 48.7% in Germany 

and 65% in the UK (47). It is striking that dismissal has grown in 

the UK as a reason for unemployment, both in terms of the share of

youth unemployment for which it is responsible and in real numbers:

there were 23,290 UK teenagers unemployed as a result of dismissal 

in 1977, but 118,200 in 1981. For 20-24s the figure rose from 46,830 

to 211,800. Considering that the survey is conducted in the spring, 

at least six months after the wave of school-leavers join the 

labour force, the search for a first job is still very important as
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a reason for jobsearch, however, particularly in France.

4.3. Competition with other workers - disadvantages young people 
have always possessed

In the section above we have seen how the recession might 

particularly affect young people as a result of their position in 

the labour market - either as entrants to the labour force or as 

recent recruits to an organisation. The more difficult labour market 

could also disadvantage young people by subjecting them to 

competition which they have not previously faced. Given a large 

supply of potential recruits for each vacancy, employers will 

obviously use particular selection criteria in deciding who to 

employ. The 1976 survey of employers' recruitment practices for 

"Young People and Work" (see Appendix B) showed that housewives 

returning to work were considered alongside young people for 40% of 

non-manual jobs and 38% of manual jobs. When asked who they would 

recruit if applicants of similar quality were available, 40% said 

that they would prefer to employ housewives returning to work rather 

them young people (42% expressed no preference) (48) . If employers 

recruit in this way, it is likely that young people will either be 

shut out of employment or confined to what some regard as insecure 

forms of employment (49).

This "shut-out" can be the result of competitive disadvantages 

which the young have always possessed, and which they are frequently 

powerless to change. The rest of this section is devoted to an 

examination of these disadvantages.

4.3.1. Work organisation costs

Employing young people may entail costs that are difficult to
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quantify, but which nonetheless constitute a loss of production: 

the costs of supervision, of training new recruits, of resulting 

disruptions in production, or of the cost of materials used in 

training. None of these are likely alone to be considered a 

disincentive to the recruitment of the young. Taken with other 

factors, however, they have been described by employers as a cost 

borne in mind when considering recruitment (50).

4.3.2. The exclusion of young people from some jobs and tasks 

Young people can be excluded from some jobs or tasks either as a 

result of legislative restrictions or because of the views of an 

employer who might regard some positions as unsuitable for younger 

workers. A survey of UK employment has found that over 50% of jobs 

in manufacturing firms are thought to be closed to young people 

(51).

The sort of views which might prevent young people being 

considered eligible for certain jobs can be based on a number of 

factors. Some manual jobs may be regarded as too demanding 

physically; other jobs are thought to require a certain degree of 

maturity - nurses often have to be 18, retail managers may not be 

recruited below the age of 21; some employers even seem not to 

recruit young people because they regard it as immoral to put them 

into jobs without prospects (52).

Legislative restrictions can result in the exclusion of young 

people from some tasks entirely (as in the case of jobs involving 

driving or the sale of alcohol) or can simply act as a disincentive 

to employ younger workers because of greater restrictions on the 

hours they can work, for example. Firms operating shift systems are 

unlikely to recruit under 18 year olds, who are not allowed to work
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nightshifts (53). In the UK the Health and Safety at Work Act 

prevents young people working in certain situations or with certain 

machinery. The French Labour Code limits the work of under 18s to 40 

hours per week or eight hours per day. Under 25s are entitled to six 

days unpaid leave per year for involvement in the activities of 

youth or workers' education associations if these contribute to the 

training of youth leaders or organisers. The Code also imposes other 

restrictions on youth employment (54). The German

"Jugendarbeitsschutzgesetz" (Youth Labour Protection Act) lays down 

a number of restrictions on the work of under 18 year olds: they

can also only work up to 40 hours per week or eight hours per day, 

their holiday entitlement is greater the younger they are, they 

cannot be employed in the sale of alcohol or cigarettes and have to 

be released from work for eight hours per week to attend the 

"Berufsschule" (55). The present German Government decided to 

relax the requirements of this law and in 1983 eased restrictions on 

working hours in the butchery and veterinary sectors, on 

construction sites, in hospitals, the paper and textiles sector and 

in bakeries (56).

German employers also face the requirement to keep a job open 

for someone returning from national service for a period of six 

months. In France a national serviceman can inform his former 

employer of his desire for reinstatement, and is entitled to be 

reinstated unless the job has been abolished. If this is so, he has 

a priority claim to recruitment for one year. Such legislation might 

be regarded as a disincentive to the employment of young men who 

have not yet carried out their national service obligations, and it 

is thought that some might try to complete the service as early as 

possible to rid themselves of this handicap (57).
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4.3.3. The alleged irresponsibility of young people 

Young people might be thought to lack certain qualities possessed by 

older workers, and this could work against them in a situation where 

employers have many applicants to choose from. Such qualities 

include reliability, responsibility and maturity. It does not, of 

course, need to be true that young people lack these attributes for 

recruitment decisions to be based on such a perception.

Some analysts cite cases of employers only recruiting a 

specified number of young workers into a particular department for 

fear that they would otherwise "lark about". In some cases young 

people are also ruled out because they are thought to be 

incompatible with the existing workforce (58). In others they may 

be excluded because they have not mastered the social skills thought 

necessary for dealing with the general public, or the work might be 

regarded as too repetitive for a young person not to develop 

frustration (59).

Some employers clearly do not recruit young people because of 

this supposed irresponsibility (60). It has also been found that 

the skills and stability of older workers are often given as the 

most important criteria for selection to manual grades, with small 

employers particularly favouring older recruits (61). The employers' 

survey for the "Young People and Work" study also found that young 

people were judged unfavourably when compared with older workers 

(Table 4.5) on most criteria, the only important exception being 

their level of physical fitness.

These deficiencies are not necessarily new characteristics.

Finn takes the view that it is employer demand that has changed, 

rather than the maturity of labour market entrants:

"Young workers have always been characterised as casual,
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Table 4.5

A comparison of employers' rating of young people and of older 
workers against important selection criteria. GB

Willingness/ 
Attitude to work

Basic 3 "r"s

% of employers 
stating this 
attribute 
essential to 
all recruits

76

50

Good level of
numeracy 39

Good level of
general physical
fitness 39

Appearance/tidiness 38

Good written English/ 
literate 36

Ability to communicate 
verbally 30

Mature/Stable 24

Specific educational 
qualif ications

Specific physical 
attributes

Willingness to join 
a union

Past experience

Existing union 
membership

23

21

15

10

Net rating 
of young 
people against 
older people*

-32

-34

-34

+18

-28

-42

-25

-50

+5

+16

+5

-57

-7

% who said 
there is no 
difference 
or that no 
comparison 
can be made

46

46

50

70

60

40

53

40

49

72

89

39

85

* i.e. % who thought young people better minus % who thought young 
people worse.

Source: MSC (1978) Young people and work Table 7.2.
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irresponsible, poorly motivated and quick to change jobs.
What is new is the employers' expectations that school- 
leavers should have the sense of responsibility and 
commitment that are usually the products of experience." (62)

It is thus a deteriorating labour market that is thought to have

brought such characteristics into play.

4.3.4. A lack of experience

Young people are also likely to be at the end of the hiring queue 

because of their lack of experience, whether or not this is 

associated with a lack of responsibility. All of the employers who 

did recruit young people in the "Young People and Work" survey were 

asked how they would react if business picked up by 10-15%. Some 55% 

said that they would recruit experienced workers, 20% said they 

would recruit inexperienced 18-20 year olds, 10% inexperienced 

workers regardless of age, and 7% other inexperienced people (63). 

Although there is a preference for young people among inexperienced 

applicants, perhaps because their inexperience is more 

understandable, those with experience are clearly preferred. Young 

people can thus be caught in a vicious circle of not having 

experience, therefore not getting jobs and therefore not getting 

experience. Many of the government measures for the young are aimed 

at breaking this vicious circle; we shall see in later chapters how 

successful they are in doing this.

4.3.5. Qualification Inflation

If there is a plentiful supply of potential new recruits, employers 

will probably also use educational qualifications as a selection 

criterion. This may not only mean "creaming off" the best of 

applicants, but also raising the minimum educational level demanded 

for a given job. This will mean that the proportion of jobs open to
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minimum age school-leavers is reduced. A survey of UK employers 

concludes that this is probably not very widespread, except in the 

"careers" market - trainee accountants now often require degrees, 

whereas in the past school education was judged adequate (64).

This finding only relates to the qualifications demanded as 

minima, however. It may be that in practice employers screen 

applicants using a level of education higher than their minimum 

conditions, particularly in a time of plentiful supply. It seems 

that in Germany employers have a preference for employing those with 

an apprenticeship even in unskilled jobs, because the excess supply 

of ex-apprentices enables them to raise the skill level of their 

workforce (65). Those in the course of an apprenticeship may also 

be substituted for more expensive unskilled labour, which can 

similarly reduce opportunities for those with poorer qualifications 

(66).

4.3.6. High job turnover

We have seen that young people have a higher risk of becoming 

unemployed than adults but that they have shorter durations of 

unemployment (Section 3.4). It is also true that they are more 

likely to change jobs (without becoming unemployed) than adults. The 

British General Household Survey shows that even if those aged 16-24 

who were full-time students prior to interview are excluded, young 

people change jobs more frequently than older workers. In the 1982 

survey, on this basis, 17% of 16-17 year old workers and 10% of 18- 

24 year olds changed jobs, compared to an average of 6%.

If the data from Table 4.4 is used to show simply the reasons 

for job loss (other than from casual employment), we can see that in 

almost every case, young people are more likely to become unemployed
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Table 4.6

Unemployed as a result of leaving a job by reason by age. 1977-81. (%). 

Germany
1977

under
20s

20-24 All
ages

1979
under
20s

20-24 All
ages

1981
under
20s

20-24 All
ages

A = Dismissal 71.8 72.0 74.8 63.4 67.3 64.3 68.1 65.0 72.6

B = Resignation 24.5 27.3 21.9 35.6 31.5 31.6 30.4 34.3 24.0

C = Retired 0.6 - 0.5 - 0.8 1.0 0.5 0.5 1.4

D = Formerly self 
employed 3.1 0.7 2.8 1.0 0.4 3.1 1.0 0.2 1.7

France

A 56.6 57.5 68.6 59.6 45.9 72.7 70.5 63.8 73.4

B 42.5 41.3 28.4 38.3 28.5 25.5 27.9 35.4 24.5

C - - 0.2 - - 0.1 - - o.o:
D 0.9 1.1 2.7 0.6 0.5 1.7 1.4 0.8 2.0

UK

A 54.0 48.3 55.6 44.2 46.6 54.7 65.3 63.7 68.2

B 45.8 49.4 40.7 55.3 52.2 42.6 34.8 35.7 30.0

C - 0.5 1.4 0.4 0.1 1.1 - 0.2 0.9

D 0.3 0.8 2.3 1.1 1.6 0.1 0.3 1.0

Source: LFSS. Unpublished Data.

as a result of resignation than is the case for older workers 

(Table 4.6). It would therefore seem reasonable to expect employers 

to prefer to recruit older workers, because of their apparently 

greater stability. The young may therefore lose out in competition 

to other applicants at the recruitment stage for this reason too. It 

will certainly act as a disincentive for an employer to invest in
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the training of young people, in a system in which individual 

enterprises bear the whole cost of training their own young workers. 

This is because enterprises will fear that, having invested in 

training an employee, they might lose the trained worker to a firm 

able to provide more attractive financial rewards, possibly 

precisely because the second firm has not itself invested in 

training. It is because of this anomaly that some governments 

operate training tax and subsidy systems.

A record of short employment durations and frequent periods of 

unemployment may itself become a handicap in the labour market, 

whether the reasons for the instability are voluntary or 

involuntary. The German study of the young unemployed of 1974 found 

that the young unemployed had much less stable job histories than 

the unemployed as a whole, and that this instability could lead to 

an image of failure which led to further problems. It naturally 

meant that when they did get jobs, they were amongst the most recent 

recruits, and tended to suffer the sort of selective redundancies 

described in Section 4.2.3 (67).

The reasons for young people's instability in the labour market 

merit some attention, as it can result from a variety of factors. In 

his study of chronic job-changers, Baxter found that many job losses 

arose from difficulties in adapting to the discipline of the work 

place. Young people who were dismissed for such reasons were often 

those who had caused disciplinary problems in school, but in work 

they were for the first time faced with the sanction of dismissal 

for disciplinary reasons (68). Osterman's study of American youth 

concluded that their attitude to work was different from that of 

adults - for the young peer group activities were thought to be more 

important, with jobs just a source of income for these activities (69).
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A further explanation is proposed by Makeham - that young people's 

first years in the labour market often constitute a "jobshopping 

period". This means that young people have little prior knowledge of 

work, may have problems in adjusting and place little weight on 

income. Their lack of knowledge of the jobs market causes them to 

sample various jobs, which may result in frequent unemployment

(70). Casson's analysis of LFSS data finds support for this view

(71). The OECD have shown that brevity of durations in all three 

labour force states results from these information imperfections

(72). As French employment officials have noted, such 

experimentation is not the same as a reluctance to work, and it 

needs to be accommodated in a transition policy which allows young 

people to experience a variety of tasks (73).

Short durations in employment may also occur when a young 

person has perfect knowledge of his/her plans and opportunities, 

simply because the youth labour market is characterised by many 

transitions. Changes between school and training, training and the 

army for males (in France and Germany), and the army and work may be 

the minimum number of changes necessary for some young people. It 

may thus be some time before they are able to enter relatively 

secure employment and build up a history of the sort of stable 

employment that can be regarded as important by employers.

Young people can be expected to demonstrate a greater tendency 

to move between different labour market states than older workers. 

Thus, they may enter employment more quickly (because a greater 

range of jobs are acceptable to them or because they might be 

prepared to accept any job to acquire entitlement rights), but they 

are also more likely to withdraw from the labour force, either to 

return to education or to take up a domestic role. We have already
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seen, in Chapter Three, that there is a tendency for activity to 

decline for females in their early twenties. The likelihood of such 

withdrawal can lead to a reluctance amongst employers to take on 

young women (74).

In short, then, the image of young people as unwilling and 

unreliable can be reinforced by their instability in the early years 

of labour market experience. This can be regarded as a disincentive 

to employing them, when they are faced with competition from other 

groups.

4.3.7. The role of employers in defining disadvantages 

Many of those disadvantages may only be problems in the eyes of 

employers, and need not necessarily be founded in reality for youth 

recruitment to be affected. Employers can structure employment 

opportunities in a number of ways: by deciding what constitutes a

young person*s job, by assuming what characteristics young people 

are likely to possess and in deciding which young people get the 

opportunities (oh the basis of their own criteria) (75). Ashton and 

Maguire argue that a policy of trying to improve the competitive 

position of the young is ill-founded, as it fails to hold them back 

long enough for employers to regard them as old enough for adult 

jobs. They do not rule out the usefulness of supply-side measures, 

but suggest that action can be taken on the demand-side beyond 

efforts to increase total employment. They therefore take the view 

that the jobs from which young people are excluded (because of 

assumptions about their characteristics and what work they can do) 

should be opened up to them. This might be done by reviewing 

restrictions on shift work and lower age limits, by bringing into 

question the view that it is morally wrong to employ young people in
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dead-end jobs and the idea that young people are irresponsible, by 

focusing annual intakes on the lower levels of recruitment and by 

reconsidering whether part-time work might indeed be appropriate for 

the young. Such moves clearly might necessitate the use of legal 

sanctions or financial incentives (76).

4.4. The structure of the youth labour market and youth unemployment

So far the analysis has been confined to cyclical explanations of 

the disproportionate impact of the recession on young people. These 

are based on the assumption that young people*s unemployment is due 

simply to unemployment as a whole and to the disadvantages young 

people possess because of their position as new or recent entrants 

to the labour market. It was pointed out by one French official that 

in his view, to look further for other explanations was a "waste of 

time". The problems of restructuring and demographic factors would 

cause problems until the late 1980s, and these were the only 

important considerations. Other considerations do not take the 

problem at its roots, but simply seek to change the composition of 

the unemployed, he said. Nonetheless the rest of this chapter is 

intended to examine whether structural or other factors have also 

played a role in addition to the universally acknowledged impact of 

the recession. Some observers do believe that this is the case and 

that youth unemployment will not fall as much as anticipated, if and 

when the recession ends (77).

We thus have to see whether youth's position in the labour 

market has changed. In Section 4.5 the view is examined that young 

people have become less competitive because of an increase in the 

cost of their labour or due to a decline in their calibre. And in 

Section 4.6 we look at the idea that young people's desire to work
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has diminished. In this section, though, the analysis centres on the 

work that young people traditionally enter, and an explanation is 

sought for youth unemployment in the structure of this part of the 

labour market.

4.4.1. Sheltered forms of entry

As we have seen, young people have specific disadvantages in 

competition with others. However, as the EC Commission pointed out 

in a recent study, fluctuations in their employment can be less 

severe where the apprenticeship system is well developed (78). Of 

course, in a recession such a system will itself come under 

pressure, as employers become increasingly reluctant to invest in 

human capital formation, particularly if there is an adequate supply 

of skilled people from amongst the unemployed. Such sheltered forms 

of entry to employment may decline for other reasons too. This will 

mean that young people have to compete in an open market alongside 

more experienced applicants. Protected entry, generally in the form 

of apprenticeship, can thus mitigate the effects of a poorer labour 

market on young people, and clearly if such forms of entry decline 

this will increase youth unemployment. When jobs are reserved for 

the young, this is normally because training is involved. There is 

evidence that employers prefer to train young workers - either 

because they learn faster or because their labour is cheaper (79).

Germany has the most comprehensive training system of the three 

countries under study, and apprenticeships are usually the preserve 

of young people alone. As the study of a cohort of school-leavers 

from the first cycle of secondary education shows (Chapter Three), 

apprenticeship is the most common destination of young people. So, 

if there is any school-leaver unemployment, this is likely to be due
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to a lack of training places. German employers have managed to 

increase the supply of training places in recent years, after it had 

reached a low point in 1974. This expansion was indeed necessary if 

the large cohorts of school-leavers were to be catered for. It 

should not, in fact, be assumed that an excess supply over demand 

(as was the case in 1979-81) means that all applicants are 

accommodated. There are generally always some applicants who do not 

find places, because of regional imbalances between supply and 

demand. A 1976 law designed to improve training place provision 

assumed that an excess supply of 12.5% was needed to outweigh these 

regional imbalances. This has not been achieved since 1973. In 1980 

when supply exceeded demand by 4.1%, there were still 17,300 young 

people who could not find a place (80). So, although in comparison 

to apprenticeship systems in France and the UK, the German model 

provides a sheltered entry for very large numbers of young people, 

it is nonetheless not truly comprehensive in providing places for 

all.

For a protected entry system to be effective for young people, 

it is clearly not just necessary for it to provide places initially 

for many entrants, it must also lead to permanent employment after 

the apprenticeship. It is at this second "threshold" that problems 

have been experienced in Germany. Even if the trained young people 

are attractive prospective employees, jobs might simply not be 

available at the end of the apprenticeship. We have seen how in 

recent years the balance of 20-24s unemployment has been shifting so 

that by 1982 over half had successfully completed a vocational 

training (Table 3.20). At the same time as large numbers of young 

people are emerging from their apprenticeships, because of 

demographic factors, there are fewer jobs available because of the
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employment needs, partly due to the social pressure they feel under 

to accommodate the large cohorts of school-leavers. Thus many 

shilled young people might end up "waiting" in unskilled occupations 

or even unemployed. Some 81% of the 1977 school-leavers who 

completed apprenticeships were in fact offered the possibility of 

continuing in the same firm. Only 5% wanted to stay in the same 

enterprise but were not taken on (81). The "Bund der deutschen 

Arbeitgeber" (BDA - Federation of German Employers) backs up this 

point, stating that even with the present problems, trained young 

people have no difficulties getting jobs, although the policy of 

training beyond needs means that they cannot always be accommodated 

in skilled jobs. Many of those who leave the training enterprise do 

so voluntarily in search of more congenial working conditions (82). 

There is naturally some variation by trade. The 5% figure for 

numbers wanting to stay on but refused a job is far exceeded in 

trades such as motor mechanic for young males, and doctor's 

assistant, solicitor's and notary's assistant, chemist's assistant 

and administrative employee for young females (83). It is also 

notable that 10% of those who had completed an apprenticeship but 

had not stayed in the training enterprise were unemployed in 1980, 

compared to 4% of the cohort as a whole (84). As Table 3.20 shows, 

the proportion of the young unemployed who have completed an 

apprenticeship has increased since 1980. With youth unemployment in 

general rising, it is likely that the employment prospects of those 

leaving apprenticeships have deteriorated significantly since the 

1980 study.

The apprenticeship system also fails to act as a protected form 

of entry if the young people are trained in the "wrong" skills i.e.
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if the structure of apprentice training is not related to the 

structure of employment afterwards. To some extent this seems to be 

the case in Germany. As one trades union official pointed out, two- 

thirds of training places are in the "Handwerk" sector (small craft 

firms), but two-thirds of skilled jobs are in industry (85). In 

some fields employment has declined at the same time as training 

places have been expanded. This seemed to be the case in the 1970s 

with trades such as baker, confectioner, butcher, carpenter, roofer, 

joiner, all jobs largely concentrated in small craft firms. There is 

thus frequently a necessity to change jobs, with the result that 

many trained people cannot use their skills (86). It may be that in 

a less difficult labour market processes of adjustment would work to 

ease the transition between the area of training and the area of 

employment. Indeed young adults change employer or profession more 

than other groups, but with high unemployment the risks involved in 

such a change become greater. Such a change may sometimes be forced, 

of course, but it appears that the adjustment processes do not work 

when unemployment is high (87).

In Germany, then, we see the most developed initial training 

system of the three countries. However, as a sheltered passage of 

entry into the labour market for the young, it has come under 

pressure as a result of the general lack of jobs. This pressure may 

be eased in the future as the numbers of young people completing 

apprenticeships declines due to demographic factors.

In France the apprenticeship system plays a different role to 

that of Germany, due to the importance of school-based training in 

the French system. Nonetheless, as it is confined to people aged 16 

to 20 and consists largely of training with an employer, it might be 

thought to offer young people a protected route to stable
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employment.

Its scale is, of course, not as great as the German system, but 

it has managed to expand its capacity since the mid-1970s in spite 

of a decline in youth employment generally; from a total of 93,000 

new entrants in 1975/6 it expanded to take over 126,000 in 1980/81. 

The CEREQ study of the transition into working life found that 

apprenticeship was not as good a means of transition as had 

previously been thought. Nine months after completing 

apprenticeships in 1978, only 40% of males and 29% of females were 

still employed with the firm with which they had done their 

training. Those who did not continue with the same employer had a 

higher unemployment rate than school-leavers with the same 

qualifications (see Section 3.6.1) (88).

The decline of UK provision of apprentice training places has 

already been chronicled in Chapter Three, which showed a decline 

from a total of 445,000 apprentices and trainees in manufacturing 

industry to just 150,000 in the 15 year period up to 1983. 

Apprenticeship has also declined in the extent to which it is 

nationally coordinated, being replaced in many areas by training 

programmes not given the title of apprenticeship and often based 

on the achievement of standards rather than time-serving. Youth 

training in general was cut back in the 1970s and early 1980s as 

the recession began to bite. Employers had less capacity for 

financing training and their programmes were supplemented 

increasingly by government programmes or school-based vocational 

training (89). In the past apprenticeships have been subject to 

strict age limits, which tend to confine them to school-leavers.

The Government's "New Training Initiative" proposes the ending of 

such restrictions and of the idea of time-serving as a
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criterion for successful completion of the apprenticeship (90). The 

decline of apprentice numbers and this proposed opening up of what 

places remain would suggest that young people no longer enjoy a 

sheltered entry into the labour market. It appears, however, that 

there is still some evidence of some jobs being reserved for young 

people. Although the survey of employers for "Young People and Work" 

found that young people competed alongside adults for the majority 

of jobs for which they were eligible, it was also discovered that 

38% of those recruiting young people to skilled manual jobs had a 

fixed, regular intake (91).

Ashton, Maguire and Garland also found evidence of a sheltered 

entry for young people. Some 20-30% of employers recruiting young 

people offered such protection, not just through apprenticeships, but 

also through clerical and sales work, and through management and 

training schemes for the well qualified. The researchers identified 

five market segments each with its own pattern of entry for the young. 

In no case did the range of opportunities decline from age 16 to age 

24, but it increased least in the skilled manual and clerical segments 

(92). A study of age-limited vacancies found that age qualifications 

seemed to favour workers between their late twenties and early 

forties. Only 27.6% of such jobs were open to 16-19 year olds (93). 

However, it was also found that the young had a greater share of 

placings in age-qualified vacancies than their share of placings in 

op>en vacancies and their share of labour supply. Thus, although their 

choice of employment may be restricted by age qualifications, their 

chances of getting a job are actually increased by the limits (94).

So, although age qualifications may app>ear discriminatory, in fact 

they are often used to provide a sheltered form of entry to the labour 

market for the young. This entry is concentrated in particular
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sectors of employment. It was found that young male workers were 

associated with low capitalisation, slow growth in output, and low 

productivity (95). Industries which stipulated an upper age limit 

of 25 in more than the average number of cases included 

distribution, agriculture, forestry and fishing, and public 

administration. Occupationally the "clerical and related" and "other 

non-manual" categories favoured the recruitment of young people 

(96). There are a number of reasons why vacancies might be age- 

limited: the existence of career structures, the age of peak

performance, standards of health and fitness, the length of training 

required, the relevance of life experience, restrictive practices, 

wage scales and the level of responsibility the job entails being 

just some of them (97).

There clearly still are some vacancies, then, which are the 

preserve of young people. Yet apprenticeships have dwindled to the 

extent where they offer a protected entry to the labour market for 

only a small proportion of young people. Instead special measures 

for the young unemployed occupy many young people. These could only 

be described as providing a sheltered entry if they led on to jobs 

afterwards. By definition they are created at a time when jobs are 

short, and so it would not be at all surprising if it were difficult 

for people leaving such schemes to find employment afterwards, in 

the same way that German apprenticeships do not always lead directly 

to appropriate skilled jobs. It remains to be seen, later in this 

thesis, how effective the UK special measures are in terms of post

scheme employment. They have been criticised by those who argue that 

work experience places have been created at the expense of real 

jobs (98). Nonetheless, in providing a point of entry for those 

young people who do not get jobs otherwise, they do fulfil some of
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the protective functions of an apprenticeship system.

One can, of course, question the justice of any special 

protection for young people in the labour market. If the position of 

the young is enhanced by such systems, this is frequently at the 

expense of other groups. As the EC Commission has observed, 

increases in the employability of the young have been offset by the 

large number of skilled and experienced adults made redundant over 

the same period (99). On the other hand, it might be thought 

justified to enhance the position of the young to mitigate some of 

the disadvantages they possess in competition with older workers or 

indeed for other reasons.

This section has shown little evidence of a decline in the 

coverage of sheltered forms of entry for young people, except in 

apprentice provision in the UK. It therefore seems unlikely that 

such a quantitative decline is a major cause of youth unemployment. 

What might be the case, however, is that the forms of entry that do 

exist no longer act as such a good route to stable employment as in 

the past. This could be simply due to the general lack of jobs, or 

might be a result of changes in the entry system itself. The 

training and work experience systems themselves will be examined in 

greater jdetail at a later point in the thesis.

4.4.2 The sectoral distribution of youth employment 

The German study of flows into and out of unemployment concludes 

that young people are more occupationally mobile than older workers 

and are therefore better able to adjust to changes in the labour 

market (100). This ability to adjust might lead one to expect that 

the young would concentrate in areas of employment growth. If this 

is the case the sectoral distribution of youth employment clearly
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will not serve as an explanation of why young people are 

disproportionately affected by unemployment. On the other hand, if

the reverse is true, we can conclude that their pattern of

employment is an important factor in the rise in youth unemployment.

In fact, as we saw in the previous section young people do tend 

to be recruited more into particular industries. Rees and Atkinson 

note that there is a concentration of first-time entrants in 

manufacturing, distribution, transport and communications - 60% went 

into these branches in 1977 in the UK (101). Using unpublished data 

from the 1981 LFSS, it is possible to examine whether this tendency 

holds good for the three countries under study more recently.

Table 4.7 sets out this material. If we compare the proportions of

the teenage labour force in each branch with the distribution of the 

total labour force of the same sex, the following conclusions 

emerge. Teenagers are overrepresented in the distributive trades, 

catering and repairs, and teenage males also concentrate in building 

and civil engineering. Other cases of teenage overrepresentation 

were found in the category "other manufacturing industries" in 

France for females, and also for females in the UK finance and 

insurance branch. Under 20s were underrepresented in a variety of 

categories. For males these included transport and communications, 

finance and insurance, public administration, other services, and 

three other branches in France (energy and water, mineral extraction 

and processing and chemicals, and other manufacturing). Female 

teenagers were underrepresented in agriculture, forestry and 

fishing in all three countries and several other categories in 

individual Member States: transport and communications in France,

public administration in Germany and France, and other services in 

the UK.
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Table 4.7

Employment by age, sex and branch. 1981. (%)

Germany

MALES FEMALES

Teenage Teenage
over/under over/under

under represent- under represent-
20 All ation * 20 All ation *

1 Agriculture, 3.6 4.1 0.88 2.1 6.0 0.35
Forestry & Fishing

2 Energy & Water 3.2 3.6 0.89 0.4 0.6 0.67

3 Mineral Extraction 5.4 7.8 0.69 2.7 3.9 0.69
and Processing,
Chemicals

4 Metal Manufacture, 21.5 19.2 1.12 8.3 9.7 0.86
Engineering

5 Other Manufacturing 12.6 10.6 1.19 15.8 12.8 1.23
Industries

6 Building £ Civil 19.4 12.1 1.60 1.7 1.9 0.89
Engineering

INDUSTRY (2-6) 62.1 53.4 1.20 28.8 29.0 0.99

7 Distributive
Trades, Catering, 21.2 12.5 1.70 30.3 22.5 1.35
Repairs

8 Transport and 3.9 7.1 0.55 3.0 3.2 0.94
Communications

9 Finance, Insurance 2.5 5.2 0.48 8.7 7.8 1.12
etc

10 Public 4.7 10.2 0.46 4.9 8.1 0.60
Administration

11 Other Services 2.1 7.6 0.28 22.3 23.5 0.95

SERVICES (7-11) 34.4 42.6 0.81 69.1 65.1 1.06

12 Not stated - -
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France
MALES FEMALES

under All Teenage under All Teenage
20 Rep * 20 Rep *

1 8.6 9.1 0.95 2.3 7.3 0.32
2 0.3 1.8 0.17 0.4 0.5 0.80
3 2.2 5.4 0.41 1.7 2.3 0.74
4 13.5 14.2 0.95 4.8 6.2 0.77
5 15.1 9.8 1.54 20.3 11.0 1.85
6 21.2 13.1 1.62 1.6 1.6 1.00

INDUSTRY 52.3 44.3 1.18 28.9 21.6 1.34
7 29.6 15.7 1.89 29.4 18.9 1.56
8 2.6 7.5 0.35 1.9 3.7 0.51
9 1.8 6.2 0.29 8.0 8.7 0.92

10 1.2 7.1 0.17 4.5 9.2 0.49
11 4.0 10.1 0.40 25.1 30.6 0.82

SERVICES 39.1 46.6 0.84 68.8 71.1 0.97
12 _

UK

1 3.7 3.5 1.06 0.6 0.9 0.66
2 3.7 4.7 0.79 0.9 1.1 0.82
3 3.9 5.3 0.74 2.7 2.3 1.18
4 16.2 16.6 0.98 7.3 6.9 1.06
5 12.3 11.0 1.12 15.4 11.8 1.31
6 15.1 10.5 1.44 1.2 1.2 1.00

INDUSTRY 51.2 48.0 1.07 27.5 23.3 1.18
7 23.0 14.2 1.62 29.0 23.3 1.24
8 4.9 8.6 0.57 3.7 2.9 1.28
9 4.9 6.7 0.73 15.8 8.8 1.80

10 5.2 7.9 0.66 6.5 8.1 0.80
11 4.8 8.9 0.54 14.7 30.3 0.49

SERVICES 42.8 46.3 0.92 69.7 73.5 0.95
12 2.3 2.2 1.04 2.2 2.3 0.96

* % of under 20s divided by % of all ages. Figures above 1 signify 
overrepresentation and figures below 1 underrepresentation.

Source; LFSS. Unpublished data.
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The sectoral distribution of youth employment might increase 

young people's risk of unemployment in a number of ways. If new 

technologies mean that unskilled jobs are lost or that firms can 

expand business without additional recruitment, then it is likely to 

be less qualified school-leavers who will suffer. As one group of 

observers comment:

"The overall change in emphasis from a manufacturing to a 
service economy has tended to increase the number of 
openings in the higher occupational segments while 
decreasing the number in the lower manual segments". (102)

In Germany there is a tendency for the sort of jobs occupied by

"young workers" to disappear (103). They are replaced by jobs which

require workers to deal with expensive equipment, for which

experience and responsibility are thought necessary (104). In

France the new government programme for the young unemployed is

targeted on less qualified school-leavers, because of the national

decline of unskilled jobs, officials note.

Another possible way in which young people's employment 

distribution might lead to unemployment is suggested by Casson in 

his "life-cycle hypothesis". In this he proposes that school-leavers 

may concentrate in low paid jobs preferring the accompanying social 

advantages to those of jobs with higher incomes. As financial 

considerations become more important they tend to search for better 

paid jobs, and some unemployment may result from this search. He 

does find evidence of a shift into transport, communications, 

chemicals, energy and water, away from construction, distribution 

and other trades with poor wages and training (105). The OECD also 

concludes that young manual workers tend to concentrate in low wage, 

low skill occupations and industries, and that the "dead-end" jobs 

may account for high youth turnover (106). The CEREQ study in
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France found evidence of a shift from small firms to larger ones, 

and from the private to the public sector in the early years in the 

labour market (107), and as we have seen, German training is 

concentrated in different trades to those which people enter after 

their apprenticeship. There does therefore appear to be some 

evidence of a "life cycle". The extent to which it causes 

unemployment is not clear however.

The distribution of youth employment may also lead to 

unemployment if the branches in which the young are concentrated are 

also those in decline in terms of employment. Rees and Atkinson 

argue that this is the case, saying that the distributive trades and 

clerical jobs are subject to a great deal of rationalisation and 

that these are sectors in which young people are concentrated 

(108). Ashton and Maguire note substantial reductions in manpower in 

mechanical engineering and metal goods, in which young males were 

overrepresented in 1971. A decline in engineering apprenticeships is 

regarded as one notable result. Young females were overrepresented 

in textiles, clothing and footwear in 1971, which have also 

contracted dramatically since then (109). A German observer also 

notes that young people's first jobs tend to concentrate in a 

limited number of fields, many of which face problems of cost 

increases and international competition (110). The German 

unemployment survey also showed that the young unemployed had come 

predominantly from certain branches and occupations (111).

The branches in which young people concentrate have been 

examined. Now we can turn to look at the branches which have 

suffered most employment decline. Gennard found that the industries 

bearing the brunt of the mid-1970s recession were electrical 

engineering, chemicals, vehicles, steel, mechanical engineering.
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construction, textiles, clothing and leather (112)• Table 4.8 sets 

out the changes between 1973 and 1981 for the branches used in Table

4.7 Figure 4.2 uses data from Tables 4.7 and 4.8 to compare 

branches in which teenagers are overrepresented or underrepresented 

with branches of employment growth and decline. This shows that 

young people are not overrepresented in branches of employment 

decline, contrary to expectations. However, they are markedly 

underrepresented in branches of employment growth. There would thus 

appear to be some link between the sectoral distribution of youth 

employment and the risk of unemployment.

The UK "Young People and Work" study concluded that overall 

employment opportunities had not declined significantly in 

industries which young people enter, relative to others (113). 

However, Ashton and Maguire observe that there has been a sharp 

decline in manufacturing employment and an increase in services 

employment. This in itself should not lead to youth unemployment 

given the concentration in the distributive trades but Ashton and 

Maguire suggest that much of the increase in services employment has 

taken the form of part-time jobs, which offer more opportunities to 

adult females than young people (114). This particularly affects

young females. The distributive trades are thought to have

maintained a high level of recruitment for young males. Young 

females, on the other hand, lose out because of the shift to part- 

time jobs in retailing, employers reluctance to take on young 

females on a part-time basis and the introduction of new technology 

in insurance, banking and finance. Future employment prospects are 

thus regarded with greater pessimism than those for young males, who

could benefit from an expansion of construction and miscellaneous

services if the recession ends (115). On closer examination the
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Figure 4.2 GERMANY FRANCE UK TOTALS

Teenage representation in 
branches of employment 
growth and decline

Source: Data in
Tables 4.7 and 4.8

M F T M F T M F T M F T

Employment Growth, Youth Underrepresented 4 4 8 4 3 7 4 2 6 12 9 21
Employment Growth, Youth Overrepresented - 1 1 1 - 1 1 2 3 2 3 5
Employment Decline, Youth Underrepresented 3 3 6 4 4 8 3 2 5 10 9 19
Employment Decline, Youth Overrepresented 3 2 5 2 2 4 2 4 6 7 8 15
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Table 4.8

Change in proportion of employees (116) accounted for by branches. 

GERMANY

Males Females

ranch 1973 1981 % change 
1981/73

1973 1981 changt

1 1.3 1.2 - 7.7 0.9 0.9 0
2 3.6 4.0 +11.1 0.6 0.7 +16.7
3 8.7 8.6 - 1.2 4.6 4.3 - 6.5
4 22.9 21.1 - 7.9 13.8 10.8 -21.7
5 11.5 10.9 - 5.2 17.6 13.8 -21.6
6 13.2 12.5 - 5.3 1.7 1.9 +11.8
7 10.7 10.7 0 22.6 21.8 - 3.5
8 8.5 7.5 -11.8 3.6 3.4 - 5.6
9 3.7 4.6 +24.3 7.3 8.3 +13.7

10 10.6 11.5 + 8.5 7.7 9.0 +16.9
11 5.3 7.3 +37.7 19.7 25.1 +27.4

FRANCE

1

Males

3.3 2.2 -33.3

Females 

1.0 0.7 -33.3
2 2.4 2.2 - 8.3 0.6 0.6 0
3 8.0 6.4 -20.0 3.5 2.6 -25.7
4 17.3 16.7 - 3.5 8.4 7.3 -13.1
5 11.6 10.8 - 6.9 16.5 12.0 -27.3
6 13.9 12.9 - 7.2 1.3 1.3 0
7 14.2 14.5 + 2.1 17.5 16.0 - 8.6
8 8.4 8.6 + 2.4 4.3 4.2 - 2.3
9 5.1 6.4 +25.5 8.1 10.0 +23.5

10 8.2 8.7 + 6.1 9.5 10.9 +14.7
11 7.5 10.6 +41.3 29.4 34.4 +17.0



Table 4.8 (Cont*d)

UK

Males Females

anch 1973 1981 % change 
1981/73

1973 1981 change

1 2.0 2.0 0 0.9 0.7 -22.2

2 5.0 5.5 +10.0 1.0 1.2 +20.0

3 7.0 6.1 -12.9 3.0 2.4 -20.0

4 20.3 18.9 - 6.9 9.6 7.3 -24.0

5 12.7 12.2 - 3.9 15.1 12.4 -17.9

6 9.9 8.7 -12.1 1.1 1.2 + 9.1

7 12.0 12.5 + 4.2 22.2 22.6 + 1.8

8 9.0 9.2 + 2.2 3.4 3.1 - 8.8

9 5.2 6.6 +26.9 7.1 9.1 +28.2

10 9.4 9.2 - 2.1 9.8 8.6 -12.2

11 7.5 9.1 +21.3 26.7 31.3 +17.2

Sources: 1981 LFSS Table T37
1973 LFSS Tables 111/6 and 111/5 

Branch categories as in Table 4.7

structural pattern of youth employment might then have played a 

part.

4.5 A decline in the competitiveness of young people

It seems from Sections 4.4.1 and 4.4.2 that evidence of youth 

unemployment being a direct result of the structure of the youth 

labour market is patchy. This is not the only possible cause of 

youth unemployment, beyond the influence of the recession, however. 

Factors which have always put young people at a disadvantage in
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competition with others have been examined in Section 4.3. The 

argument that young people's competitiveness has actually declined 

also needs to be examined, and this is the aim of this section.

4.5.1. The cost of employing young people

The view that the relative cost of employing young people has 

increased to the detriment of their employment prospects is 

particularly a feature of discussion in the UK. The greater supply 

of young people and a fall in demand may have meant that the 

equilibrium real wage for youth has fallen, but it might be unable 

to fall in reality due to wage rigidity. It is particularly the 

political right which endorses this view. High youth wages are 

blamed by the UK Conservatives, who criticise trades unions and 

wages councils for a position in which young people get 70% of adult 

wages, and apprentices 60-75% of the skilled adult's wage. They 

argue that the position in Germany is very different with the 

apprentice earning only 20-30% of the skilled adult's wage, which is 

more in line with his/her minimal production and the costs of 

supervision (117). The Economist backs this argument, criticising 

trades unions for their attempts to keep youth wages high (118).

These are regarded as being borne out of a fear that young people 

will just be used as cheap labour (119), and it is argued that 

differentials should be levered apart as the youth rate is probably 

about twice the market clearing rate (120).

Critics of the present UK Government argue that the policy of 

regarding labour in the same way as any other commodity is 

unjustified and say that price flexibility is no cure-all for 

unemployment (121). It is also pointed out that unemployment has 

still risen despite the Government being intent on reducing pay (122).
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They argue that the increase in relative wages around 1973/4 was the 

result of the flat-rate incomes policy of the time, more people 

being paid the adult rate at 18, the change in the way that age was 

counted in the New Earnings Survey (NES) and the raising of the 

school-leaving age. Between 1976 and 1982 hourly earnings for under 

21 year olds relative to those over 21 fell from 55.8% to 55.2% for 

males, and from 55.7% to 54.2% for females, while the January youth 

unemployment rate rose from 11.7% to 24.3% for males under 20 and

from 12% to 22% for females under 18, it is argued (123). More

recently, it is stated that the 1983 NES shows a substantial decline

in the relative position of under 18 year olds, with the earnings of

males under 18 increasing by only 1.8% and those of under 18 females 

only 3.2%, while inflation increased by 4% and adult earnings by 

even more (8.4% for males and 9.9% for females). Government policy 

aimed at reducing relative pay is thus seen to be successful, 

although it is not accepted that it is creating jobs (124).

Abroad the youth wage issue does not appear to be so much a 

feature of discussion as in the UK. In Germany the level of the 

training allowance is not discussed as a cause of any lack of 

training places. However, reducing it has been discussed as a means 

of creating extra places. Trades unions naturally oppose this in 

general, although such a move was agreed in the chemical industry, 

and the number of places has indeed grown (125). In France no 

evidence could be found of rises in the SMIC (Salaire minimum 

interprofessionel de croissance - minimum wage) affecting youth 

unemployment (126), although some do argue that the 

cost/productivity ratio is balanced against young people because of 

their high turnover, inexperience and the high relative cost of 

social charges (127). In Canada minimum wage increases have little
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observable effect on employment, it is argued, and although a more 

significant relationship was observed in the USA, the impact was 

still small. In 1981 the US Minimum Wage Study Commission concluded 

that a 10% increase in the minimum wage would cause youth 

unemployment to increase by less than one percentage point (128).

Critics of the relative pay argument also point cut that any 

increase in youth employment thought likely to result from a 

reduction of relative pay would only be at the expense of older 

workers (129). This may indeed be true, but as we are concerned 

with young people's disproportionate share of unemployment, this 

must entail an examination of possible ways of redressing the 

imbalance, as well as of ways of creating additional jobs overall.

If we turn to examine the actual data on youth's earnings 

relative to adult wages, it appears that historically there has been 

an increase in their relative earnings. There are two principal 

sources of data on earnings which cover the post-war period in the 

UK: the October survey into the earnings and hours of manual

workers in establishments in manufacturing and certain other 

industries and services (which stopped providing an age breakdown in 

1979), and the New Earnings Survey, which is a sample survey of 

employees in Great Britain, not confined to just manual workers. It 

has been running in its present form since 1970. Although data from 

the two surveys (Table 4.9) is not directly comparable because of 

the differences in coverage, both can be used to examine trends. It 

emerges that relative earnings for young males had grown steadily 

but slowly in the period up to 1972, whilst relative earnings for 

females had been fairly stable over the same span of time. Relative 

wages for both sexes then rose substantially between 1972 and 

1975/6, but have generally fallen back slightly since that period.
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Table 4.9

II

Earnings relativities: 
A

Males 
under 21 
Males 
over 21
42.6
42.1
42.4
41.6
42.0
41.7
41.9
42.2
43.0
43.1
43.6
43.4
43.3
44.7
44.9
44.7
44.4
45.1
45.9
47.2
47.2
46.6
46.9
46.9
47.6
48.4 
49.0
51.4
53.5
55.5
56.7
56.7
56.3 
56.2

gross weekly earnings 
B C

III

1948
49
50
51
52
53
54
55
56
57
58
59

1959
60 
61 
62
63
64
65
66
67
68
69

1969
70
71
72
73
74
75
76
77
78
79

1980
81
82
83

Females 
under 18 
Females 
over 18
66.6
65.8
64.9
64.5
63.2
63.4
64.2
65.6 
66.0
65.6
64.7
64.2
64.5
65.3 
66.0
64.7
64.9
66.6
67.5
67.4
66.3
67.0
66.4
66.6
67.3
65.1
64.3
71.5
71.2
67.4
65.7 
67.1
66.3
67.3

Males 
under 21 
Males 

over 21

47.1
45.3
44.1
46.1
52.6
54.8
53.9
54.7
54.7
54.4
54.0
52.9
53.3
52.3

Females 
under 18 
Females 
over 18

51.2
51.4
50.2
51.5 
58.4
59.6
56.3
57.1
56.4
58.1
57.1
55.4
54.4
51.2

Males 
under 18 
Males 

over 18

32.9
38.2
40.6
39.2
40.3 
40.0
39.7
38.8
38.8 
38.7
36.4

Sources;
Columns A-B; October Enquiry into the earnings and hours of manual 
workers UK.
Columns C-E: New Earnings Survey (April of each year). All 
employees. GB.
Notes: (i) For data in the October Enquiry, Section I relates to 
Industry Groups according to the 1948 standard industrial 
classification. Section II to the 1958 SIC, Section III to the 1968 SIC. 
(ii) The way in which age was measured in the NES was changed in 
1974. Until then it related to age at the time of the survey.
From 1974 it was measured in terms of age at January 1st.
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although they are still at a high level compared with earlier years.

In Germany it seems more justified to look at the level of the 

training allowance than at the wages of "young workers", as a 

training place is the most common destination of school-leavers than 

employment. In 1978 it was found that the average level of this 

allowance was 478 DM per month (130). This compares with 1,904 DM 

per month for manual and non-manual workers in industry i.e. the 

training allowance was about 25% of the average industrial wage 

(131). By 1982 the average basic allowance was 539 DM in the first 

year, 619 DM in the second, 714 DM in the third, and in those cases 

where a fourth year was necessary 757 DM (132). In Germany adult 

rates are normally paid at 18 - but it tends to depend on 

qualifications rather than age.

Although relative earnings data along UK lines is not published 

in Germany, it is possible to arrive at an earnings relativity for 

the under 25 age group. To calculate this we have to rely on a 

distribution of monthly net earnings. The two extreme categories in 

this distribution are less than 600 DM and more than 4,000 DM. These 

two categories are given values of 550 DM and 5,200 DM. It is then

possible to arrive at figures of 1,103.59 DM as the average earnings

for under 25 year old males, 992 DM for under 25 year old females,

2,322.07 DM for males over 25 and 1,337.82 DM for females over 25. 

The relativities are therefore 47.53% for males, and 74.15% for 

females. These figures seem low compared to the UK, considering that

25 is taken as the age cut-off point (133).

In France the SMIC applies to all employees over the age of 18, 

with young people under 18 receiving only a percentage of this 

"minimum". Apprentices too are only guaranteed 15% of the SMIC in 

the first six months of their training and 45% by the fourth half-
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year, and young people on government schemes also receive less than 

the full minimum. Results from the CEREQ study showed that almost 

all young people receive no more than the SMIC. Data on relative 

earnings over a fairly long period (Table 4.10) show that average 

earnings of under 18 year olds increased relative to the earnings of 

all employees of the same sex until 1974, but fell back in the 

second half of the 1970s. Relative earnings of 18-25 year olds 

appear to have declined.

It thus seems understandable that the relative level of young 

people's earnings should be a greater focus of attention in the UK 

than in France or Germany. This does not, however, mean that the 

cost of employing the young is a significant determinant of their 

level of unemployment. There are many who argue against the view 

that relative earnings have had any effect. The Commission of the EC 

finds little evidence of a wage effect, apart from that of the 

initial costs at the beginning of a period of employment (134). The 

OECD concluded from US studies that the wage elasticity of demand is 

low for teenagers because of the large number of other factors 

involved in their employment, noting that surveys of employers showed 

other more intangible costs to be more significant. These included 

youth safety regulations and uncertainty about youth turnover (135). 

Kakeham studied relative wages in the post-war period up to 1976 and 

found that the gradual rise in young people's relative pay could be 

mostly explained by a lowering of the age at which adult rates are 

paid (following the lowering of the age of majority) and the raising 

of the school-leaving age in 1972/3. He concluded that there is no 

systematic relationship between youth unemployment and changes in 

relative earnings. As Makeham also points out, the increase in youth 

wages would in any case be dwarfed by other parts of the wage bill (136).
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Table 4.10

A Average net annual earnings as a percentage of earnings of all 
full-time employees of the same sex. France 1962-75.

Males 1962 63 64 65 66 67 68 69 70 71 72 73 74 75

Less 
than 18 23 28 26 25 24 24 24 25 28 26 29 29 34 29

18-20 51 55 54 53 52 51 51 53 53 53 51 53 51 52

21-25 74 76 75 76 76 76 74 74 74 74 72 73 72 71

Females

Less 
than 18 44 49 47 45 44 43 45 47 48 47 49 52 55 50

18-20 73 77 75 74 75 72 71 72 72 72 71 73 72 72

21-25 90 94 94 94 95 93 90 90 90 90 89 89 .88 87

B Average net annual earnings as a percentage of earnings of all 
full-time employees. Both sexes. France 1976-80.

1976 77 78 79 80

Less than 18 38 32 36 29 34

18-20 54 56 53 55 52

21-25 74 73 73 72 71

A INSEE. Les salaires de 1950 a 1975
B INSEE. Exploitation des declarations annuelles de 
salaires pour 1976 a 1980. Archives et Documents no. 107.

It is, however, not only Conservative politicians who argue 

that the level of youth wages has played a part in causing high youth 

unemployment. Layard has found a noticeable wage effect on youth 

employment (137), and Grammenos supports the view particularly 

regarding jobs with training, which he says should pay low wages



initially. He says that high minimum wages can lead to dead-end jobs 

and also create an increased likelihood of dismissal (138). It may 

be that the rise in young people's relative earnings in the UK can 

be explained in terms bf the composition effect of the raising of 

the school-leaving age and other factors. It is wrong, however, to 

argue that the paying of adult rates at a younger age does not 

constitute an increase in youth's relative pay. Young people's 

relative pay can increase either by all young people being paid 

relatively more or by a part of the youth labour force being paid 

relatively more. Clearly a lowering of the age at which adult rates 

are paid comes into this last category, and it does therefore 

represent an increase in youth's relative pay. Layard accepts what 

he describes as the conventional view - that youth wage relativites 

have risen because of this tendency to pay adult rates younger in 

collective bargaining agreements (139). Makeham noted that, whereas 

in April 1970 the adult rate was paid at 21 in 58.5% of national

agreements and at 18 in only 8.5% of cases, by April 1977 the

position had been substantially reversed: 44.5% of agreements paid

the adult rate at 18 and only 23% at 21 (140). More recent research

has found that by 1981 the adult rate was paid at 18 in 49.8% of the

agreements studied and at 21 in only 13.7% of cases (141). If this 

tendency were indeed to have an effect on youth employment, one 

might expect the impact to be concentrated on those brought inside 

the adult pay structure by the change i.e. 18-21 year olds. This 

does not, of course, rule out an impact on under 18 year olds too, 

because if they remain with the same enterprise they too will have 

to receive the adult rate when they reach the age of 18, for 

example; so there may be a disincentive effect to the employment of 

all young people.



Wells has updated Makeham's study of youth unemployment using 

improved data. He examines the factors which lie behind the rise in 

relative youth pay to see whether the rise is due to changes in the 

composition of the youth labour force or changes in the actual rates 

of pay earned by young people. Of the composition changes examined, 

shifts in unemployment by age by broad industrial group and trends 

in hours worked have very little explanatory power. However, changes 

in the age composition of young people in the labour force have 

played an important part in the increase in youth's relative pay. A 

number of factors have led to an ageing of the youth labour force: 

the ending of national service; the change in school-leaving 

arrangements in 1963, which ended the possibility of leaving at 

Christmas in the final year of compulsory education; the raising of 

the school-leaving age to 16 in September 1972; the increasing 

tendency of young people to enrol in post-compulsory education; and 

the passing through of the "baby boom". This was supplemented, 

however, by an increase in the rates of pay for the same work for 

young men at about the same time as the raising of the school- 

leaving age. This increase did not result from economic factors, 

however, as youth pay is found to be fairly unresponsive to changes 

in supply and demand. Rather a number of other factors are found to 

be responsible for the rise in youth relative earnings, net of 

compositional factors. These include an acceleration of the tendency 

to pay adult rates at 18, following the lowering of the age of 

majority from 21 to 18 in 1969 and the narrowing of wage 

differentials as a result of flat-rate incomes policies. The forces 

of collective bargaining are thought to have been more powerful than 

economic factors at this time. It seems that the lowering of the age 

at which adult rates were paid was accompanied by an upward shift in
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the relative pay of those remaining on non-adult rates. In addition 

the raising of the school-leaving age appears to have created a 

temporary, but severe shortage of young labour, which also might 

have forced up relative pay (142).

The econometric analysis carried out by Wells does find that 

trends in relative wages are related to youth unemployment. The 

effect of the rise in earnings seems to be confined to the period 

1969-81 with no effect evident for 1952-69. Although he found that 

young people are disproportionately affected by the recession, the 

relative wage effect was also clear. For a 1% increase in the 

relative earnings of males under 21, his results show a 2% fall in 

male under 18 employment. The results for young females are less 

clear, and for young males over 18 Wells identifies no separate 

relative wage effect - they seem to be almost complete substitutes 

for adult male workers (143). Wells even finds that increases in 

relative earnings are linked with decreases in total employment, as 

well as just youth employment (144).

The reasons why an effect can be found for relative wages, even 

though youth unemployment has risen with the relativity steady or 

falling, needs to be explained. Wells argues that although in the 

late 1970s youth's relative wages were not increasing dramatically, 

they were nonetheless at a historically high level (145). It is 

thought that although youth wages were not increasing, supply and 

demand for youth labour had changed, and so youth's relative wages 

needed to fall if there was not to be an impact on their 

unemployment. Wells says that a switch occurred in the demand for 

youth labour, supporting the view of Merrilees and Wilson that this 

switch took place around 1969 for males and around 1971 for females 

(146).
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Given that special measures for the young unemployed have taken 

many young people off the unemployment register in recent years, it 

was thought necessary to carry out a separate statistical analysis of 

the rise in youth unemployment, taking into account the impact of 

special programmes on registered unemployment. The results are 

presented in full in Appendix A. It is clear that over the period 

studied (1965-1982) relative wages have played a part in the rise in 

the unemployment of under 18 year olds. When all variables are 

expressed in logarithms, a coefficient (elasticity) of 6.02 emerges 

for relative weekly wages and of 5.64 for relative hourly wages. If 

it is possible to draw lessons for the future from these results, the 

figures suggest that over a period a 10% decline in the relative 

level of youth weekly earnings would be accompanied by a 60% decline 

in under 18s1 unemployment. The elasticity of youth unemployment with 

respect to total unemployment is 1.4, suggesting that a fall of some 

43% (60% divided by 1.4) in total unemployment would be necessary to

achieve a similar impact on youth unemployment. When the effect of

special measures is taken into account, the elasticity increases for 

both total unemployment and relative earnings: to about 1.65 for

total unemployment, to 7.22 for relative weekly earnings and 6.78 for

relative hourly earnings.

These arguments about the effect of relative earnings obviously 

have to be put into context. The level of relative wages are not the 

only factor determining whether a young person is recruited when in 

competition with others. We have seen in Section 4.3 specific 

disadvantages young people have always possessed. In Section 4.5.2 we 

look at the quality of young people seeking work. There are, however, 

other financial costs involved in the employment of labour and wage 

costs need to be examined in connection with these. It has been 

suggested that other costs are, in fact, more significant than wage
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costs per se (147).

Social security contributions constitute the most readily 

quantifiable financial non-wage cost. As these are generally bounded 

by maxima, they can be expected to form a bigger proportion of the 

labour costs involved for the low-paid (amongst them young people) 

(148). As they have risen as a proportion of total labour costs over 

time (149), this may affect the young. The high relative costs of 

social charges in France is given as one reason why the 

cost/productivity ratio is balanced against young people (150). 

Indeed, a waiver of these charges has been used as a subsidy to the 

employment of the young in France. Statistics used by Makeham show 

that in 1959 non-wage costs amounted to 5.32% of the labour costs of 

full-time manual males under 21, but only made up 2.94% of the labour 

costs of all full-time manual men. By 1976, however, the figures were 

almost equal: 8.00% for males under 21 and 8.02% for all males. This

is partly explained by the decision to abandon a lower flat-rate 

national insurance contribution for boys under 18 from 1975, and to 

apply the men's rate to all workers. In 1974 the proportion of labour 

costs taken up by non-wage elements was still higher for young men 

under 21 (8.39%) than for all males (7.41%) (151). Thus, although

there is an increase in the proportion of labour costs taken up by 

non-wage costs, there no longer appears to be a gap between young and

adult males. If this ever was a disincentive to the employment of the

young, it thus appears to have diminished.

Training costs are a further important factor. This has been 

found to weigh heavily with employers, particularly in Germany with 

its emphasis on apprenticeship as a means of entry to the labour 

market, but also elsewhere. A Scottish survey showed how some 

employers felt that apprentices were poor value for money because of

time spent in training, when they could not be productive (152).
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The costs of training in Germany have increased not only as a result 

of the demographic trends which have led to an expansion of the 

numbers being trained, but also as a result of the greater demands 

made on firms carrying out training with regard to the 

qualifications held by instructors, the content of instruction, 

installations, and controlled progress in accordance with training 

plans and restrictions on the use of trainees in productive work 

(153).

Arguments about the costs of employing the young also need to 

be put into the context of employers' perceptions of the cost of 

employing them. A survey of English employers found few complaints 

about high youth wages (154), and the employers' survey for "Young 

People and Work" found that of those firms who recruited a young 

person in 1976, 82% said that the lowering of the age at which the 

adult rate was paid had no effect on recruitment (155). It may not, 

in any case, be reasonable to expect all employers to spend a great 

deal of time on detailed calculations designed to assess all the 

costs and benefits of employing workers from various competing 

categories. In many cases it seems likely that choices will be made 

on the basis of ideas and prejudices based on anecdotal evidence 

alone. Employers may further be influenced by a public debate. It 

does not, therefore, seem unreasonable to suppose that, although 

there is clear evidence of a rise in relative earnings in the early 

1970s, employers have only used this as a reason for not recruiting 

the young in more recent years, as it has become a feature of 

discussion under the present UK Government.

Throughout this section it has generally been assumed that the 

important comparison in earnings is between young people and older 

workers of the same sex. Given the rise in adult female labour force
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participation in recent years, however, it might be more fruitful to 

compare all young people with adult female workers. Layard found a 

fairly high substitutability amongst different categories (156), 

while Casson found evidence of competition between young people and 

other groups (157). Hutchinson, Barr and Drobny argue that young 

males are not competing with adult males, but are in fact 

complements to them and substitutes for female workers (both full

time and part-time). They conclude that young male labour is 

regarded as suited to working alongside older skilled men, while 

formally or informally trying to acquire skills. Like women, the 

young might be thought to be unskilled and with a high turnover 

rate. The study finds very large, significant and robust 

coefficients of relative wage variables to back this up (158).

Overall then there does appear to be clear evidence of some 

negative influence on youth employment by the level of youth's 

relative earnings in the UK. If this is accepted, and many will not 

accept this view on what is a very complex and politically divisive 

issue, it does not necessarily follow that the income of young 

people has to fall relatively for their employment to be furthered. 

Through subsidy it is possible to lower the cost of their 

recruitment to an employer, which would seem likely to have a 

significant impact on youth unemployment, without necessarily having 

to reduce youth incomes. Such subsidies have been used in the 

countries under study and are discussed in Sections 5.2, 6.2 and

7.2.

4.5.2 A decline in the calibre of young people

Employers have on occasions complained that one reason for not

recruiting the young has been a perceived decline in their calibre.
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This relates partly to a decline of personal attributes such as 

reliability, maturity and responsibility, although complaints most 

commonly relate to educational standards. A number of studies have 

shown up such perceptions amongst employers (159). Some 31% of 

employers in the "Young People and Work" survey noted a decline in 

the calibre of young applicants, while 21% recorded an improvement 

and 43% no change (160).

Criticisms of educational standards amongst the young have been 

made in Germany, France and the UK (161). The argument centres 

around two supposed deficiencies - that school education fails to 

impart basic skills and/or that it does not provide an adequate 

preparation for working life.

On the question of basic skills, in France it is stated that

200,000 young people leave school each year without any real 

training and that 340,000 leave without qualifications (162). 

Illiteracy is reported as being a real problem in many cases (163). 

In the UK the survey of employers for "Young people and work" found 

that some employers felt that educational standards had declined: 

a lack of basic education was used as a reason for not recruiting 

young people in 24% of cases (164). Employers were also critical of 

basic literacy and numeracy in a more recent survey of Scottish 

employers (165). Evidence in Chapter Three showed an improvement in 

the levels of qualifications possessed by school-leavers. This is 

supported in relation to Germany by Dennerlein (166). Of course, 

an increase in the numbers with educational qualifications cannot be 

taken as a proxy for an improvement in standards, but it does cast 

some doubt on the idea that standards have fallen dramatically.

Complaints relating to schools' inability to prepare pupils 

adquately for working life generally are expressed in the form of
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criticisms that insufficient practical, vocational education is 

provided, and accordingly a different emphasis in the curriculum is 

called for (167). Employers are found to be concerned with the 

general relationship between school and work, and fear that schools 

regard industry as second best (168). Poor preparation for working 

life is regarded as including a lack of preparation for the job 

search process (169). An OECD survey of young people found that 

such complaints are not confined to employers, but that they are 

also frequently made by the young themselves (170). In the UK the 

idea of school being a poor preparation for working life was given 

great credence in the "Great Debate" initiated by Prime Minister 

Callaghan in October 1976 (171).

The supposed decline in the standard of young people does not, 

of course, enjoy universal acceptance. Some 70% of employers in the 

survey by Ashton et al claimed to be satisfied with the young people 

they had recruited (172). Other surveys have shown employers in the 

UK satisfied too (173). One observer of the mathematical ability of 

young entrants concludes that employers now have fewer complaints 

than in the mid 1970s (174).

If a decline in the calibre of young people entering the labour 

market has indeed taken place, this of course only explains a 

decline in the employment prospects of the young, and not in 

employment generally. Increasing the employability of young people 

might only improve their position at the expense of others, although 

it can be argued that a poor education system can be a brake on the 

progress of the economy more generally (175). The "decline" may be 

more easily explained by the young being subject to competition from 

other groups which they have not faced before. It is frequently 

accepted that more education and training are required to meet the
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increasing demands of jobs in the future (176). However, attention 

needs to be paid to the actual content of jobs, to examine whether 

they really are likely to be beyond the capabilities of the 

available labour. Berg found that in the US in the 1960s the level 

of education demanded was in excess of the requirements of jobs, 

due, he says to a national obsession with education (177). Such 

obsessions can lead to an overemphasis on the quality of labour 

supply and insufficient concern with the demand side of the 

employment/unemployment equation.

Whether or not the quality of youth labour has deteriorated in 

reality, it is still possible for young people's employment to be 

affected by such views. It is likely that a debate on this issue 

could become self-perpetuating by increasing perceptions of a 

decline - reinforcing prejudices that already exist and encouraging 

employers who have not perceived a decline to consider the 

possibility. Perceptions of a deterioration may be complete

misconceptions. There is indeed evidence of faulty logic in

complaints of ignorance going hand in hand with criticisms of high 

expectations (or, as Finn reports one manager complaining, that 

young people are "overaspirated") (178).

4.6. A decline in the willingness of young people to accept 
available jobs

Finally, in this section, we continue to examine the supply-side of 

the youth labour market, looking at the view that a change has taken 

place in the willingness of young people to accept the employment

offered to them. As seen in Section 4.3.6 high job turnover has

always been a feature of young labour. However, some have noted an 

increasing readiness to change jobs, which is explained in terms of
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a change in the expectations and tolerance of the young (Section

4.6.1) and/or in terms of a change in the circumstances of young 

people when they are unemployed (Section 4.6.2).

4.6.1 High aspirations/dissatisfaction with work 

Roberts et al noted a lot of voluntary quits amongst the young 

unemployed due to job dissatisfaction, and found that such job 

changing was surprisingly particularly high in areas of high 

unemployment, which suggests that those leaving jobs due to 

dissatisfaction were prepared to accept unemployment as the 

consequence (179). Grimond refers to (anecdotal) evidence that "the 

young are increasingly unwilling to apply for or to stick at the 

jobs open to them" (180). Casson found resignation to be a common 

reason for leaving for teenagers, and that dissatisfaction was often 

the reason for job search (181). An OECD survey of young people 

showed that a majority of young people found greater satisfaction in 

their lives outside of work than in their jobs, and that a sizeable 

minority seemed "to have few, if any, positive values": 30% of

German youth said that they would do their best to escape the 

pressure of work, and 10% said they saw no purpose in life (182).

A number of reasons are advanced for this supposed change in 

attitudes. The idea of schools providing an inadequate preparation 

for working life has been discussed above (Section 4.5.2), but it 

may have a part to play in explaining changes in the attitudes of 

the young, as well as in their quality as perceived by employers.

The point is also made, possibly in contradiction of the "poor 

calibre" argument, that education has instilled high expectations in 

young people and that job dissatisfaction is often the result 

(183). It is further suggested that the qualification spiral, the 

decay of traditional "working class" jobs and the demise of
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selection at 11 in the UK may have undermined the realism of school- 

leavers (184). More general changes in social attitudes may also 

have diminished the tolerance of new entrants to working conditions. 

Such factors are obviously very difficult to quantify, and an 

investigation of such shifts in attitudes would constitute a major 

piece of research in its own right.

The present UK Government is clearly concerned that 

dissatisfaction may be playing a part in youth unemployment. Two 

investigations were ordered to find out why young people turn down 

opportunities of work and training: the aim of an "Unemployment

Review" was to visit 18-25 year olds to ask why they left their jobs 

and to assess their reaction to the "voluntary unemployment 

deduction", which means that benefits are cut by 40% for six weeks 

when a job is left voluntarily? the Social Security Policy 

Inspectorate is also aiming to find out reasons why young people 

have been refusing places on YTS (185).

It appears that young people's attitudes still depend heavily 

on socio-economic factors. Tolerance or "realism" seems to be more 

prevalent among those from working-class origins, either because of 

a well-established "work ethic" and a socialisation which leads to 

low aspirations or because work is regarded as a means to an end 

only (186). The OECD found that unskilled young people were 

realistic about their prospects, apathetic and reluctant to move 

away from the home environment. Young females were likely to 

tolerate "dead-end" jobs, regarding them as only temporary until 

they retire from the labour market (187). Some studies note that 

dissatisfaction is more likely to display itself in those from 

middle-class backgrounds who saw no point in unskilled work and who 

used unemployment as a means to freedom and as a rejection of 

authority (188). The OECD found that it is the better educated who
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are much less willing to accept reduced opportunities. Where 

possible they move into new occupations at the same level (189).

The supposed decline in the youth work ethic is by no means 

accepted by all observers. Casson found that job satisfaction was in 

fact high for teenagers in the UK (190), and that, although there 

had been a marginal increase in dissatisfaction between 1971 and 

1975, this would be explained in terms of people taking lower jobs 

in a recession (191). A French study concludes that young people do 

look more closely at working conditions before accepting a job, but 

that this cannot be equaled with an "allergie au travail" (allergy 

to work) (192). The OECD study of the views of young people found 

that fears of a rejection of the work ethic were not well founded. 

Occupational success and satisfaction were always high on the list 

of goals for adult life, with unemployment regarded as an obstacle 

to entry to the adult life they strive for. Young people seemed no 

less willing than adults to accept whatever jobs that were offered.

A large majority were found to be satisfied with their current job. 

Ideas of young people being more openly defiant and critical were 

also found to be untrue: in 1979 more than 70% in Germany stressed

the importance of job security, compared with only 50% in 1973. Most 

young people thus appreciate current problems and temper their 

attitudes accordingly. In some cases they may even overreact and 

lower their sights unnecessarily (193). There is also evidence that 

young people are actively engaged in job search when unemployed 

(194), and it has been found that the young lose motivation slower 

than other groups as the duration of unemployment increases (195).

Of course, in a recession such concerns about the reluctance of 

the young to accept or stay in jobs become less relevant. Even if 

young people do have relatively short durations of unemployment.
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changes in overall unemployment affect the young first (196), and 

so the idea of unwillingness to work would have to explain an 

indulgence in long-term unemployment, rather than just short spells 

between jobs. In a labour market in which the two major trends 

appear to be a loss of jobs and an increased supply of labour, 

explanations which seek to place the blame for unemployment on those 

amongst the vast numbers of unemployed who refuse to accept 

what few openings are available lack credibility.

4.6.2. Benefit-induced unemployment amongst the young 

The main focus of this section is the provision of benefits for the 

unemployed, and the question of whether some unemployment is in fact 

"benefit-induced". This would also result in a greater willingness 

to leave work or refuse available jobs. In the UK it is 

supplementary benefit (SB) which is of most relevance to young 

people, as they are not entitled to unemployment benefit (UB), 

unless they have already worked. SB is only available from the 

September after leaving school in July. It is thought that some 

young people may therefore leave at Easter rather than lose benefit 

over the summer (197). Before November 1983 SB amounted to £15.80 

for under 18 year olds, £20.55 for those over 18 (plus the £3.10 

"non-householder housing addition", which has now been removed, for 

those living in the parental home), £25.70 for a single householder 

of any age and £41.70 for a married householder, with extra 

allowances for dependent children (198).

The UK benefits system for unemployed young people is 

particularly complicated by the "21 hours rule". Under this the 

unemployed can follow courses of up to 21 hours per week whilst 

still receiving SB, providing that they remain available for work.



The history of the rule is one of confusion and anomalies (199). In 

1971 the Department of Health and Social Security (DHSS) announced 

that the young unemployed could study for three days per week 

without loss of benefit, and this concession was used by redundant 

young people in Teeside and elsewhere to complete day release 

courses. Between 1977 and 1979 three circulars were sent to Local 

Education Authorities (LEAs) by the Department of Education and 

Science (DES), reminding them of the concession, but it was now 

limited to 21 hours per week rather than three days. In 1979 the 

Supplementary Benefits Commission extended the rule to include those 

over 21 who had been unemployed more than 12 months (200). The 

concession is subject to a qualifying period of three months, during 

which study is limited to 15 hours per week. This has caused 

problems for those wanting to take part in prevocational courses, 

which generally start in September (201). There is particularly 

confusion about what courses can include. In autumn 1981 the rule 

was extended to include part-time study in schools too, but there 

were fears of abuses if it was to be used by "full-time" students 

too. The Chief Supplementary Benefits Officer sought legal advice at 

this stage, and was told that the 21 hour limit should be 

interpreted as including time on private study and meal breaks. This 

was overturned by a Tribunal of Commissioners in July 1982 (202), 

but the 15 hour limit during the qualifying period is still 

interpreted in the more restrictive way (203), and there has 

recently been a case of a young person losing benefit for admitting 

having done homework in the qualifying period (204). In fact, since 

this case, a Social Security Commissioner made a decision which 

effectively overturns this 15 hour limit. However, the Chief Social 

Security Commissioners decided not to publicise the decision, and a
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new 12 hour limit (excluding private study) is now being considered 

(205). The numbers of young people using the 21 hour rule is thought 

to be fairly low, with take-up patchy, although most LEAs report 

some use. Youthaid estimated fewer than 5,000 young people to be 

involved (206), with the MSC estimate between 3,000 and 3,500

(207). A Youthaid study of the 21 hour rule in 1983 found that use 

of the provision was very low, with most CFEs having fewer than 20 

"21 hours" students and many of the colleges just using it to fill 

spare places. The author concluded that the rule should be developed 

as part of a proper policy of provision for the young unemployed

(208).

The confused position regarding benefits for the young 

unemployed is further complicated by the absence of any 

comprehensive provision of educational maintenance allowances 

(EMAs) for those in post-compulsory schooling who are ineligible 

to benefit from the 21 hours rule. For some the opportunity cost 

of education is therefore increased, and there may be an incentive 

to join the labour market. The call for EMAs has the backing of 

several political parties (209), although the DES has replied that 

more and more young people are staying on at school without this 

incentive (210). The absence of EMAs may however act as a 

particular disincentive to those from families with low incomes - 

in 1980-81 the proportion of 16 and 17 year olds in full-time 

education was 25.4% for those from families with the head of 

household earning less than £2,000, 31.2% at £2-4,000, 43.9% at 

£4-6,000, 46.6% at £6-8,000, 62.7% at £8-10,000 and 68.7% above 

this (211) . The need for a comprehensive system of financial 

support during the transition from school to working life, so that 

no one form of activity is rewarded more than any other, is
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recognised by the government's Social Security Advisory Committee 

(SSAC) (212).

In Germany "Arbeitslosengeld" (ALG - unemployment benefit) is 

paid only to those who have previously worked. It represents 68% of 

previous net income and is paid for a maximum of 312 days. For 

someone who has worked for approximately one year in the last three, 

ALG is paid only for about ten weeks. After this "Arbeitslosenhilfe" 

(ALH - supplementary benefit) is paid as a means-tested 58% of 

previous income. Under the "Arbeitsforderungskonsolidierungsgesetz" 

(AFKG - Employment Promotion Consolidation Law) of 1981 ALH is now 

only paid to those who have previously drawn ALG (213). Young 

people who have completed an apprenticeship are entitled to 68% of 

75% of the normal pay of a skilled worker. However, generally 

school-leavers receive no benefits if they live in the parental 

home. Although 70% of the registered young unemployed do receive 

something, this is probably because those not entitled to benefit 

see no point in registering. There may be a slight amount of young 

benefit-induced unemployment in that people between school and 

university have to register as unemployed if their parents are 

still to receive child benefit. Otherwise there seems unlikely to 

be such an effect to any great extent.

In France benefits are thought to be better in the first year 

of unemployment, but worse thereafter, than systems in other 

countries. They are also thought to be more generous to the single 

unemployed than foreign systems (214). In June 1975 the Government 

decided to extend benefits to certain categories of young people 

under certain conditions (215). The details are set out in Table 

4.11.



Table 4.11

Provision of unemployment benefits for young people in France (as at December 1982) 
Situation of the young person Conditions

Employed Dismissed for personal )
less than reasons )
12 months End of fixed term contract )

Dismissed for economic reasons

3 months work 
6 months work in last 12 
12 months work in last 24

6 months work in the last 12

Benefits
42% of daily wage 
+ 34.05 FF per day for 
3 months 
6 months 
12 months

6 mths special rate (65% of 
daily wage for 3 mths, 60% 
for 3 mths + 34.05FF per day) , 
Thereafter the basic benefits 
as above

Young heads of households Registered as unemployed

Those who in Completed national service 
the last 12 Been released from prison 
months have Been engaged in an apprentice

ship or CEF

Completed a training course 
Completed a cycle of technical 
education
Obtained a diploma or certificate

Registered as unemployed

Registered as unemployed for more 
than six months

Daily allowance of 
27.10FF for under 17 yr olds
30.49FF n 17-18 yr olds
33.88FF " 18-21 " "
45.04FF " those over 21
for one year

Daily allowance as above for 
one year

Daily allowance as above for 
one year

Source: Ministere de l'Emploi, Minist^re de la Formation Professionnelle (1983b) Dossier Jeunes. Fiche 17.
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It has been shown in the UK that people can become more 

selective in job search if benefits provide a cushion (216). Job 

search becomes less costly, and employers may be more ready to make 

temporary lay-offs, if benefits are high.

A longitudinal survey of London 1979 school-leavers is useful 

in connection with these views, as it relates data on the duration 

of unemployment to the reservation wage, expected wage and income 

while out of work. In November 1980 the mean weekly figures for 

these were £39.65 for the reservation wage, £48.92 for the 

expected wage and £15.49 for unemployment income, at a time when the 

gross earnings of those in work was £54.05 on average. Lynch shows 

that a 10% increase in unemployment income is found likely to 

increase the expected duration of unemployment from 24 to 25.15 

weeks (a 6.2% increase). The increase in duration is less than that 

for adult workers. It also appears that the elasticity of the 

reservation wage with respect to unemployment income is low. Whereas 

for adults the reservation wage falls as the duration of 

unemployment increases, there is little change for young people, 

which suggests that they are content to remain unemployed and wait 

for the right opening. The idea of young workers choosing a "life on 

the dole" is rejected, as only 15% of the sample unemployed in April 

1980 had actually received any job offers (217).

The point of the present examination, however, must be to 

decide whether the young are more prone to benefit-induced 

unemployment than adults. It is possible that for young people the 

opportunity cost of job change is lower and that the difference 

between incomes in work and "incomes" when unemployed is less than 

for other groups: they may receive subsidies from the family while

out of work, but be expected to contribute to the family budget when
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in work - as Layard points out, what matters is not the income 

replacement rate, but the consumption replacement rate (218). The 

psychological costs of spells out of work may be less deunaging for 

the young too - they may be able to indulge in the peer group 

activities referred to by Osterman (219). Roberts et al also refer 

to the possibility of crime, "hustling" or the black economy 

providing additional sources of income, but find that it is those in 

employment who are more likely to be doing casual jobs too (220).

Such points of view have led people to consider the possibility 

that the young may indulge in unemployment - if work can be found to 

break up spells out of work, they may have sufficient money to make 

periods of unemployment more tolerable. Benefits may play a part in 

this, but may be a relatively unimportant consideration in some 

cases as resignation or dismissal on the grounds of misconduct may 

lead to the loss of unemployment benefit. Casson suggests that this 

deliberate alternation of work and unemployment may take the form of 

seasonal or casual work, which has the advantage of not prejudicing 

a future employer, which might happen if job loss has occurred 

frequently as a result of voluntary quits. He finds that there is 

evidence of a concentration of young people in seasonal trades, 

particularly in distribution, construction and catering (221). The 

data presented in this thesis also shows that teenagers are 

overrepresented in these branches (see Section 4.4.2). This does 

not, of course, mean that Casson's proposition is correct: in fact,

he finds no evidence of the seasonality of youth unemployment beyond 

the effects of school-leaver arrangements (222).

The view that the young are induced to indulge in unemployment 

by the level of benefits appears to have gained credence in the 

present UK Government, which is reported as looking at ways of
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reducing benefits to young unemployed people living with their 

parents. Prime Minister Thatcher has expressed the view that some 

are tempted to stay unemployed, rather than look for jobs, and is 

quoted as saying: "They like it. They have a lot of money in their

pockets." The Chancellor of the Exchequer, Nigel Lawson, is reported 

to have made similar remarks: "There is no doubt that there are

people who take a rational decision that it's not worth their while 

taking a job at the sort of pay at which jobs may be on offer." The 

implication of Lawson's comment is that there should be benefit cuts 

rather than wage increases. The Government is thought to hold the 

view that such effects are more serious for young people than for 

"family men", as young people would only find low-paid jobs (223).

A further hypothesis put forward by Casson is what he calls 

"queue unemployment". He considers the view that with trades union 

protection of adults, adult labour may be overpriced in some trades. 

The incentive is thus for employers to dismiss young people (whose 

low pay subsidises the high pay of adults in jobs which demand low 

levels of skill) when they reach the age at which adult rates are 

payable. He decides that employers in distribution and the service 

sector in general may do this. The theory also assumes that 

unemployment will be caused by young people being prepared to wait 

for one of the highly paid adult jobs to become available, i.e. 

being prepared to spend time on the unemployment register 

voluntarily. Presumably the levels of benefits would be a 

significant factor in such a decision. However, as the data 

presented in Table 4.6 shows, young people are less likely to be 

unemployed as a result of dismissal than older workers, and Casson 

too found only weak evidence for his theory that young people tend 

to be dismissed and then queue up for highly-paid jobs (224).



4/80

Nonetheless the study by Lynch shows that the coefficient of 

variation of wage offers is greater for young than adult workers, 

which may suggest greater returns for young workers who are prepared 

to wait for a better job offer (225). Of course, this assumes that 

this information is understood by those concerned.

Suggestions that benefit-induced unemployment provides any 

explanation of youth unemployment are rejected by many observers.

The UK "Young People and Work" survey found that for the majority of 

young people who had worked, benefits represented a significant 

reduction in income compared to jobs, and that the majority were 

looking hard for jobs even at the start of their period of 

unemployment (226). Very few UK teenagers are thought to have 

benefits anywhere near their potential wages (227). An OECD report 

concludes that unemployment benefits have been extended and in some 

cases young people have benefited, but that they are still the 

group least covered by benefits (228). Makeham found that over the 

period 1960-76 there had been no rise in the ratio of supplementary 

benefits to earnings for young people. For males under 21 benefits 

were 27.2% of earnings in 1960, rising to 29.3% in 1968, but falling 

back again to 26.7% in 1976. For females under 18 a similar movement 

occurred, shifting from 32.1% in 1960, to 35.1% in 1969 and 30.9% in

1976 (229). No relationship with the rise in youth unemployment is

found either (230). If anything the ratio has declined in recent 

years. In April 1983 the £15.80 benefit payable to under 18s 

represented 25.9% of the earnings of males under 18, and 28.4% for 

females under 18, and the £23.65 available to over 18 year olds

amounted to 24.9% of the earnings of males aged 18 to 20 (231).

Casson also doubts that benefit-induced unemployment is prevalent 

amongst the young, particularly as many lose their jobs through
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quitting and so lose entitlement to benefits for six weeks.

Moreover, SB in the UK is thought to favour adults with dependants 

rather than young single people (232). Replacement ratios (benefit 

levels relative to earnings in employment) are found to be 

relatively low for the young as has been outlined. The advent of 

"allowances" on special measures adds a new dimension to the 

picture, however. If benefits are related to those allowances, the 

replacement ratio is much higher.

4.7 Conclusions

The more difficult labour market, described in Section 4.1, is made up 

of two phenomena which have coincided to cause problems. On the one 

hand, full-time employment opportunities have generally declined, and 

on the other, there has been a substantial increase in labour supply, 

due to demographic factors and to changing patterns in activity rates. 

Neither need be catastrophic: a growing labour force can be regarded

as presenting an opportunity for economic growth rather than as a 

problem, and fewer full-time employment opportunities may be the 

result of machinery being able to perform tasks more efficiently, 

thus freeing people to enjoy more leisure time with incomes 

maintained because of the increased productivity resulting from 

the new investment. This, however, has not been the case.

Each of two factors alone do not of course mean that 

unemployment must rise. A rise in the youth population does not mean 

that youth unemployment will inevitably increase. Indeed the growth 

in the young labour force was successfully absorbed before the mid- 

1970s. The coincidence of the two factors does mean that 

unemployment must rise, however, and Section 4.2 shows why young 

people generally bear the brunt of this labour market "conjuncture".
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As entrants they suffer when recruitment is cut, they may also be 

the victims of selective redundancies, and older workers may be 

further protected by employment protection legislation. Beyond this, 

if the more difficult conditions in the labour market force young 

people into competition with adults that they have not faced to the 

same extent in the past, they may be disadvantaged in such a 

position. Section 4.3 details the reasons why the young may lose 

out in the face of such competition: work organisation costs

particular to the young, their exclusion by law from some jobs, 

and views sometimes held by employers that young people are 

relatively irresponsible, inexperienced and more prone to quitting.

Such issues are not particularly controversial as reasons for 

the rise in youth unemployment. Rather the division is between 

those who see the factors outlined above as providing the sole 

explanation and those who take the view that there are further 

causes beyond these.

There is only limited evidence that youth unemployment is 

related to the deterioration of entry systems (Section 4.4.1). In 

Germany the apprenticeship system has expanded, although there 

appear to be some problems after the apprenticeship, partly due to 

the different occupational structures of training and employment. In 

France apprentice numbers have increased while youth employment has 

declined, although here too it is notable that many apprentices 

leave the training firm on completion. In the UK there has been a 

substantial long-term decline in numbers in training, but there is 

still some sheltering of young people in special measures, although 

these obviously provide a much less secure route into employment. In 

the UK the decline thus has had an impact on youth employment, but
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elsewhere training opportunities have been increased. More can 

obviously be done, though. Sheltered entry systems which improve 

opportunities for young people can form the basis of action against 

youth unemployment.

As an aside it is also interesting to note the balance between 

entry and post-entry unemployment in the three countries under study 

(Section 4.2.4). In all three entry unemployment accounts for most 

of teenage unemployment, even by the spring. For 20-24 year olds it 

accounts for very few of the unemployed in the UK and Germany, but 

this is not so in France, where almost half of the unemployed in 

this age group are labour market entrants. This is no doubt due to 

the low level of teenage labour market activity in France.

Some argue that the young may suffer disproportionately in the 

current difficult labour market conditions because they tend to 

concentrate in branches of activity that have been in decline in 

recent years. There is some evidence of this but what is perhaps 

more interesting is that more recent data on the distribution of 

youth employment shows that rather than being overrepresented in 

branches of employment decline, teenagers are underrepresented in 

branches of employment growth (Section 4.4.2). In the long term 

this has perhaps more serious implications for the future of youth 

employment.

There is less of a debate on the youth wage issue in France and 

Germany than in the UK, and youth wages are found to have had an 

impact on youth unemployment in the UK, where a fall in relative 

wages is shown to have the potential to reduce youth unemployment 

much more than a fall in the general level of unemployment (Section

4.5.1). An appropriate policy cannot be developed solely on the 

basis of these economic factors, though - ideas of "fairness" play a



4/84

part, and rather than reducing youth incomes it might be thought 

appropriate to subsidise the costs of youth employment. On the other 

hand it could be argued that youth wages can be reduced in exchange 

for the provision of training. Although relatively high incomes may 

have made youth uncompetitive with adults, it is difficult to prove 

that there has been any decline in the calibre of young people 

(Section 4.5.2) or that youth attitudes have changed in a way that 

makes them less tolerant of the work on offer (Section 4.6.1). Nor 

is it clear that young people reject offers of employment because of 

the cushion of social security benefits (Section 4.6.2). Even in the 

UK, where benefits for youth are more readily available than in 

France and Germany, the benefits/earnings structure is such that 

benefits are unlikely to be attractive in comparison with earnings 

in work. The cushion of benefits may, however, explain the rejection 

of offers on low-paid government special measures.

One important factor that has been touched upon is the fact 

that many of the ideas that discourage the recruitment of the young 

need not necessarily be true for there to be an effect on youth 

employment. On the issue of the cost and standard of youth labour, 

and on the matter of specific disadvantages of the young in 

competition with others, it only needs to be true that employers 

perceive young people to be less attractive for them to lose out in 

recruitment.

There is, in fact, some evidence which suggests that employers 

do not even hold such perceptions. The only important reason found 

to affect youth recruitment patterns in the British "Young People 

and Work" survey was the level of business activity (233). The 

CEREQ study in France found that young males' share of recruitment 

actually held up during the rise in unemployment, which suggests
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that even some of the points made in Section 4.3 might be doubtful 

although the same did not hold for young females (234). We also saw 

in Table 3.7 that despite a fall in total employment in the UK and 

Germany in the decade up to 1981, there was an increase in youth 

employment over the 1973-81 period. If employers were thus reserving 

the same or a higher proportion of jobs for young people as in the 

past, this would suggest that youth unemployment is due solely to 

the more difficult labour market described in Section 4.1. In 

competition with the rest of the unemployed, the young do appear to 

be more successful in finding employment, as their lower duration of 

unemployment shows. There are, of course, good reasons why employers 

might actually prefer the young. As one German official remarked, 

the young tend to be healthier, fitter and still ambitious. Young 

people might also be favoured for other reasons - manual dexterity, 

good eyesight, agility, speed and fitness are mentioned as factors. 

School-leavers might also be taken on because they can be easily 

identified and approached as a readily available source of labour. 

Even sympathy with the plight of the young unemployed can play a 

part (235).

If young people are favoured as recruits in this way, this does 

not mean, however, that they enter secure employment and do not have 

problems in their early years in the labour market. A number of 

observers have noted a tendency for the young, often not covered by 

the same protective legislation as older workers, to be used as a 

source of flexible recruitment. They may thus be readily recruited 

into the peripheral, short-term jobs of the secondary labour market, 

with its high turnover meaning that although they find work easily, 

they are also prone to dismissal too (236). Hutchinson, Barr and 

Drobny state that the high elasticity of young male employment to
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output (1.45) provides preliminary evidence in support of Doeringer 

and Piore's dual labour market hypothesis, as it shows that young 

males represent a marginal labour force, a pool of labour to be 

drawn on when the economy expands but easily dispensed with when it 

contracts (237).

There thus appears to be considerable support for the 

hypotheses investigated in Sections 4.2 and 4.3: youth are indeed

at the "sharp end" of a very difficult labour market. Nonetheless, 

there is also evidence that in some countries some of the structural 

explanations examined in Sections 4.4-4.6 do play a role. Such 

conclusions cannot be uniformly applied to the three countries.

There has been a marked deterioration in opportunities for entry to 

employment through training in the UK, and in France and Germany 

there are some problems in making the transition to employment after 

the training programme. In general, it is clear that young people 

are not sharing properly in areas of employment growth. And in the 

UK the relative costs of employing youth seems to have played a role 

in the rise in youth unemployment. Although an improvement in the 

general level of unemployment would have a significant impact on 

youth unemployment, it appears that it would not mean that all of 

the rise of recent years would disappear.
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PART TWO

General points

As we have seen in Part One, youth unemployment is the result of a 

combination of supply, demand and structural factors. In general it 

is clear that the fact that the young are at the sharp end of a 

difficult labour market is the main reason why youth unemployment 

has seen such a rapid rise in recent years. Policies directed at 

improving conditions in the labour market generally will thus be 

important if youth unemployment is to be reduced. Nonetheless, there 

are also measures that can be taken specifically to improve the lot 

of the young.

In the 1980s the youth unemployment problem is shown not to be 

a problem of a "hard core" of young people, but rather something 

experienced by a wider section of the youth labour force. It is thus 

no longer adequate to blame youth unemployment on the quality of the 

young unemployed themselves, although the least able do suffer 

disproportionately. Rather there is a need to examine the transition 

process by which the young move from school to work. It becomes 

clear that this process has broken down in some cases, particularly 

in the UK. Improvements in the transition process can thus play a 

key part in reducing youth unemployment. Given disadvantages that 

the young face in competition with older workers, there are 

arguments for sheltering their route into employment. There is 

clearly a case for expanding the coverage of such sheltered entry 

systems.

In France and Germany the age structure of youth unemployment 

suggests that measures cannot be confined to the transition from
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school to work, however. There is a considerable amount of post

entry unemployment, suggesting that the measures adopted to ease the 

initial transition are not sufficient. Policy also needs to be 

geared to the second transition after the entry problem.

Chapter Four showed that the young are underrepresented in 

branches of employment growth and clearly something can be done to 

improve their chances of access to expanding sectors, chiefly 

through training in the appropriate skills.

Finally, there is also the problem of youth incomes in the UK. 

It appears from Chapter Four that some policy on incomes may be 

required if youth opportunities are to be expanded. Straightforward 

subsidisation of employment costs is one option, although the UK 

Government has preferred to combine this with a reduction in youth 

incomes.

Policy options

The remaining chapters deal with the policies developed by 

governments to combat youth unemployment. A broadly uniform 

framework of analysis is used so that comparisons can be made 

between the approaches of the different countries. This framework 

divides measures into demand-side, supply-side and structural 

policies. Structural measures might be thought to have a low 

priority given the finding that youth unemployment is primarily the 

result of the young being at the sharp end of the more difficult 

labour market. However, structural policies may serve demand-side or 

supply-side functions too. The framework of analysis is outlined 

below.
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Demand-side policies

These include all measures designed to increase actual recruitment 

of young people. This might be through employment subsidies, the 

creation of additional jobs in the public sector, the provision of 

places intended to give work experience or the creation of new 

enterprises. Some of these measures may also carry conditions 

designed to improve the youth labour supply e.g. employment 

subsidies may be granted, preferentially, to firms also providing 

training, and work experience places might be intended to provide 

young people with the experience which makes them a more attractive 

proposition to a potential employer. Such measures, however, can be 

regarded as primarily intended to provide occupational activity 

(admittedly sometimes temporary) for the young, and therefore they 

are classed as demand-side measures.

A number of questions need to be examined in relation to 

individual policies:

- Employment subsidies: are the problems of deadweight and

displacement overcome? To what extent are such subsidies 

targeted at the young? Are they used simply to reduce 

employment costs or also to bring down youth wages?

- Public sector job creation: is it used specifically with the 

young in mind?

- Work experience programmes: are they effective in breaking the 

no experience/no job vicious circle? To what extent are such 

programmes simply used as a supply reduction measure?

- The creation of new enterprises for and by the young: does it

offer a practical solution to youth unemployment?
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Supply-side policies

A number of programmes are examined under this heading which are 

designed specifically to affect the supply of young people or the 

number of young people registering as unemployed. These include the 

extension of education, national service and the provision of 

unemployment benefits for the young. Other supply-side policies may 

be designed to reduce the supply of other groups so that young 

people can benefit from the resulting vacancies. These include 

policies on working time and on the participation of particular 

groups of adults, such as women, immigrants and elderly workers.

Such policies are only discussed in any depth when it is clear that 

they are directed at freeing jobs for the young.

Once again there are a number of particular issues in relation 

to specific policies which warrant examination:

The reorganisation of working time: how much employment can be

created by such measures and to what extent can they be directed 

at the young? Which forms of reorganisation are most effective 

in creating opportunities for the young?

- Taking particular groups out of the labour force: is there any

evidence of such a policy being used to the benefit of the young? 

To what extent have moves been made to actually reduce youth 

labour supply, for example by expanding national service in 

France and Germany or reintroducing it in the UK, or by extending 

education?

Reducing benefit-induced unemployment: where and how have

measures been taken to eliminate the supposed disincentive 

effects of unemployment benefits?
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Structural policies

The most important measures under this heading are those concerned 

with training. These frequently act as job creation/supply reduction 

measures. Many of the major programmes against youth unemployment 

come under the heading of training, although the main reason for 

their creation may be less the establishment of a better trained 

young workforce than the provision of meaningful activity and 

possibly a sheltered form of entry to the labour force for young 

people. Other structural policies include programmes to assist the 

geographical mobility of the young, improvements in the guidance 

provided by the employment services for the young and vocational 

preparation in the education system.

Specific matters which arise on structural policies are as 

follows:

- Geographical mobility: is it a practical solution at a time of

mass unemployment? To what extent have measures been targeted 

on the young?

- Training: has it been used as a supply reduction or a structural 

measure? Have training programmes been implemented to improve 

the transition from school to working life and have they been 

successful in this aim?

- Vocational preparation and education: has the call for more 

vocational education in schools led to policy initiatives? What 

importance can such moves have in reducing youth unemployment?

- The role of the employment services: what benefits are there in 

improving these services with high levels of unemployment? How is 

provision for the young organised? What are the benefits of
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particular forms of provision for the young?

Clearly the comparison must lead to some consideration of which 

countries are best placed in their efforts to combat youth 

unemployment, as well as some analysis of the role of the European 

Community. It is also worth considering the role of special measures 

in general - do they overcome the problems of marginalisation of the 

young or do they simply perpetuate this problem?

The analysis concentrates on measures directed specifically at 

young people, or where relevant on the numbers of young people 

covered in more general measures. Although the range of policies 

affecting young people's employment is naturally broad, it is 

necessary to confine the discussion to measures directed 

specifically against youth unemployment. Macroeconomic, industrial 

and regional policies are therefore excluded.



Chapter Five

FRENCH YOUTH UNEMPLOYMENT POLICIES

5.1. Introduction; the structure of French policy since the mid-1970s

It was not until 1977 that French policies on youth unemployment 

were "packaged" as a coherent whole. Before this date, some isolated 

measures had been used, but most of the measures discussed here date 

from the late 1970s.

5.1.1. The "Pactes Nationaux pour ltEmploi" (PNEs - National 
Employment Pacts)

In 1977 the first of three PNEs was introduced - a range of measures 

designed to fight unemployment, and aimed particularly at young 

people. The first PNE ran from July 1977 to February 1978, the 

second from July 1978 to March 1979 and the third from July 1979 to 

June 1981 (divided into two campaigns). It was the first Pact which 

covered the largest number of beneficiaries. State support fell back 

under the second, with a natural effect on coverage. Numbers 

increased again with the third Pact, but the series was ended in 

1981 (1). The numbers of people covered by the Pact measures are 

presented in Table 5.1. Not all of the numbers covered represent net 

job creation for young people - some of the subsidies to apprentice

ship and employment will have subsidised recruitment that would have 

taken place anyway, and the measures were not always directed solely 

at the young. The second PNE assisted particular categories of women 

too. Nonetheless the Pacts represent an important mobilisation of 

resources to aid the young. Between July 1977 and the end of June 

1978 3,986m FF were spent as part of the first Pact. This level of 

support was not repeated, however. In the second half of 1978 1,021m
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Table 5.1

Numbers benefiting from the "Pactes Nationaux pour l'Emploi"

PNE 1 PNE 2 PNE 3 PNE 3
1st 2nd

cdinp* Cciinjp*
1/7/77- 1/7/78- 1/7/79- 1/7/80-
28/2/78 31/3/79 30/6/80 30/6/81

♦Apprenticeships 108,271 103,847 122,483 127,637

♦Exemptions from 
employers' social 
security
contributions 229,949 94,943 151,558 144,374

♦"Stages Pratiques 
en Entreprises"
(SPEs - Work 
Experience Courses
in Enterprises) 145,679 20,332 55,303 143,461

"Contrats Emploi- 
Formation (CEFs - 
Employment Training
Contracts) 26,354 38,120 64,253 64,719

♦Stages de
Formation
Professionnelle"
(Professional
Training Courses) 68,652 55,915 46,227 38,851

♦Aid for older
workers - - 3,408 2,662

♦"Primes & 
l'embauche du 
premier salarie"
(Premiums for 
engagement of
first employee) - - 11,596 11,930

TOTAL
BENEFICIARIES (2) 552,551 275,037 390,580 468,915

Source: Simon J (1982) Les Pactes pour l'Emploi et le Plan Avenir 
Jeunes p. 111.

FF were used, in 1979 2,206m FF and in 1980 3,391m FF (3). The 

resources available thus did not take account of the rise in
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unemployment over the period. In 1978 the number of under 25s in 

training measures was equivalent to 75% of registered under 25 

unemployment, whereas this figure had declined to 37% by 1982 (4).

In its 1980 report on policies to combat youth unemployment, 

the Government pronounced itself satisfied with the Pact measures 

(5). Nonetheless, others were critical of the programme. It was 

suggested that they failed to reach the target groups of 

disadvantaged young people and women, instead benefiting those who 

already had some training (6). In some cases the measures were 

thought to be more of a palliative than a structural response to the 

malfunctioning of the labour market and education system (7). The 

Auken Report, an OECD review of youth unemployment policies in 

France, found that few people in enterprises had much time to 

take care of trainees, who were often asked to perform tasks 

unrelated to their training (8). The most deunaging criticism of the 

Pacts emerges from a statistical analysis of the impact of the PNEs 

on total employment. This showed that the first PNE initially 

increased unemployment by encouraging registration, although by June 

1978 it was reducing unemployment by about 100,000. Thereafter the 

impact diminished. In the short term the Pacts temporarily 

stabilised the level of unemployment and modified the seasonal cycle 

by concentrating on school-leavers. However, in the medium term they 

made no difference to the unemployment trend (9). This analysis was 

accepted by the Government in its 1982 report, and this acceptance 

lies at the basis of changes in policy thereafter (10).

5.1.2. -The "Plan Avenir Jeunes* (PAJ - Plan for the future of young 
people)

The Socialist-led Government, elected in May 1981, developed its own 

measures to combat youth unemployment, but was unable to introduce
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these for the 6tart of the 1981/2 academic year. Many of the PNE 

measures were therefore prolonged under the new title of the "Plan 

Avenir Jeunes", to last until the 30th June 1982, with the new 

measures being introduced in the autumn of that year. It differed 

from the Pacts not just in volume, but also in quality. The "Stages 

Pratiques en Entreprises" (SPEs - Work Experience Courses in 

Enterprises), which were not thought to have led on to permanent 

employment in many cases, were to be reduced in favour of measures 

with a training content (11). It was also intended that the public 

employment service should play a more active role in protecting 

disadvantaged young people in the programme (12). The main aims of 

the PAJ were thus to stabilise employment and to give priority to 

these disadvantaged young people (13). Despite these intentions, the 

programme was introduced under pressure of time, and so many of the 

criticisms made against the PNEs have also been made against the PAJ 

(14).

The scale of the PAJ programme was greater than the number of 

people covered by the second PNE or either campaign of the third PNE 

(see Table 5.2). Within the total number, there were important 

shifts of emphasis between the different measures. The number of 

SPEs was halved and the number benefiting from exemption from social 

security contributions down 14%. "Stages de Formation 

Professionnelle" (Professional Training Courses) increased by 69% 

and "Contrats Emploi-Formation" (CEFs - Employment Training 

Contracts) by 11.7%.

In 1981 5,013m FF were spent on the last six months of the 

third PNE and the first half of the PAJ. Between January and June 

1982 a further 2,870m FF were spent on the remainder of the PAJ, a 

substantial increase over previous levels of expenditure as
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Table 5.2

Overall results of the coverage of the "Plan Avenir Jeunes" 
(1.7.81-30.6.82)

Apprenticeships 128,566

Exemptions from social security contributions 126,807

SPEs 75,154

CEFs 72,263

"Stages de Formation" 65,623

"Primes a l'embauche du premier salarie" 13,402

TOTAL BENEFICIARIES 481,815

Source: Ministre del£gue aupres du Premier Ministre charge de
l'emploi (1982) Rapport sur l'emploi des jeunes p. 21.

described above (15).

5.1.3. The new measures of the Mitterrand administration 

After taking office in 1981 the new Government asked Professor 

Bertrand Schwartz to provide a comprehensive report on ways in which 

young people between 16 and 21 could enjoy a better transition into 

working life. Schwartz reported in September of the same year, 

adopting a radical, new approach to the problem. Whereas 

traditionally attempts had been made to adjust young people to the 

demands of society, he argued that greater attention should be paid 

to the needs of the young. For Schwartz the concept of integration 

was much broader than the question of employment - instead it 

covered all of working and social life. The young had to be given 

responsibility, self-confidence and personal and financial autonomy. 

Schwartz recommended a new system of education and training based on 

four principles: "alternance" (alternating periods of work and



5/6

training); vocational training on a modular basis, with credit 

given for each unit covered; individualised vocational training, 

enhanced by the young negotiating their own "Contrat de 

Qualification Professionnelle et Sociale" (CQPS - contract of 

vocational and social qualification); and comprehensive information 

and guidance. For 18-21 year olds a continuation of much of the 

training planned and negotiated between 16 and 18 was envisaged.

Obviously there are criticisms of the Schwartz approach, 

although it was broadly well received by both Government and public. 

The main problem is that Schwartz was not asked to estimate the cost 

of his proposals. He was also criticised for a tendency to treat 

young people as a homogeneous group (16).

Nonetheless, many of the recommendations of the Schwartz Report 

were observed, subject to cost constraints, when the Government 

announced its new measures. Fundamental reforms of the education 

system were planned and in March 1982 a decree was issued 

establishing a programme for 16-18 year olds which followed many of 

the proposals of the Schwartz Report. Together with the development 

of apprenticeships and CEFs, this was to provide the basis of 

provision for young people in the labour market (17).

The Government announced a number of changes in the range of 

policies used to combat youth unemployment from autumn 1982. 

Automatic aids were replaced by aids negotiated between enterprises 

and the public employment services. Thus, several measures were 

abandoned: the exemptions from the employers* social security

contributions for young recruits, or for apprentices in firms of 

more than ten employees, along with the SPEs. There was still to be 

aid, however, for apprentices in smaller firms. The CEFs were also 

retained, with new sorts of contract added (18). It was intended
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that some 680,000 young people should be assisted by government 

measures in 1983 (19). This expansion has naturally been 

accompanied by an expansion of the resources devoted to the 

measures. Spending on employment policy increased by 45% from 1981 

to 1982 (20). In 1982/3 5,676m FF were allocated to the integration 

of the young (an increase of 17.5% over the previous year) (21).

However, it is not only through training measures that the 

Government aims to help young people. Some of the more general 

employment measures are also intended to benefit young people. The 

public employment service is to be developed to improve the working 

of the labour market. In particular worksharing in the form of 

"Contrats de Solidarite" (Solidarity Contracts) constitute one of 

the Mitterrand administration's main responses to unemployment 

(22).
In addition, in January 1983 the government of Pierre Mauroy, 

decided on a "plan d'insertion professionnelle et sociale" (plan for 

professional and social integration) for the 16-25 age group. This 

has been adopted but details were subject to consultations. The 

three main points of the plan were as follows: prolonging education

both in schools and through "alternance" training? providing work- 

related training to facilitate the integration of young people; 

improving guidance for the young and encouraging their own 

initiatives (23). These points may represent the direction that 

policy will take in the future. The major part of this chapter, 

however, is given over to an examination of the measures applied in 

the course of recent years.
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5,2. Demand-side policies: employment subsidies

Young people have been eligible to benefit from numerous subsidies 

open to all workers, including a number of subsidies to employment 

in particular regions (e.g. the "aide sp£ciale rurale", the "prime 

de developpement regionale", the "prime de decentralisation des 

activit£s tertiaires et des activites de recherche", and more 

recently the "prime regionale a l'emploi") (24). As in other 

countries, employment maintenance measures have operated too (25). 

Several subsidies not targeted at young people have also featured in 

the PNEs/PAJ. The "prime d'incitation a l'embauche du premier 

salarie dans les entreprises artisanales" (Premium to encourage the 

recruitment of a first employee in craft enterprises) operated from 

the third PNE, and in late 1982 a new job creation aid for small 

craft enterprises was planned, with significantly greater resources 

(26). The third PNE also saw the introduction of a premium to the 

recruitment of the long-term unemployed over 45, later subsumed in 

the exemptions from social security contributions described in 

Section 5.2.2 (27). However, it is the subsidies targeted 

specifically on young people that are of principal interest in this 

study, and so the remaining part of this section concentrates on 

such measures.

5.2.1. The "Prime d'incitation a la creation d'emploi" (Incentive 
bonus for job creation)

In June 1975 an experimental subsidy was implemented for the 

employment of under 25 year olds, people just leaving military 

service and those unemployed for more than six months. The subsidy 

was an amount of 500 FF per month for the first six months of 

employment, providing that the new recruit was kept on for at least
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one year and that the job was a new post or had fallen vacant due to 

retirement (28). In two years nearly 100,000 jobs were subsidised, 

although it is reckoned that very few jobs were actually created by 

the subsidy after deadweight and displacement were taken into 

account: only 800 were thought to have been created as a result of

the measure in 1977 when around 10,000 jobs were subsidised (29).

Net cost per job figures calculated for 1977 were fairly moderate 

(30). The level of subsidy was later reduced to 300 FF per month and 

restricted to small craft enterprises. The subsidy gave way to the 

new measures of the first PNE in 1977.

5.2.2. Exemptions from employers1 social security contributions for 
young workers

The first PNE introduced two schemes of employment subsidy for the 

young: one exempting employers from social security contributions

for apprentices and a similar waiver in respect of other young 

employees. Although the two are sometimes regarded as the same 

measure, some differences are apparent and so they are treated 

separately here.

Under the first PNE employers did not have to pay contributions 

for new recruits in the second half of 1977, providing that these 

were under 25 year olds who had completed their studies, national 

service, apprenticeship or training in the previous year, or young 

people who had been unemployed more than a year. This subsidy lasted 

until the end of June 1978, providing that the new recruit was kept 

on for at least six months. To qualify, employers had to maintain 

their average level of employment and they were not allowed to have 

dismissed anyone for economic reasons throughout the last eight 

months of 1977 (31). The waiver was very important in terms of the 

reduction it represented to employers' costs: social security
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contributions were estimated to be 35% of the wage (32). The 

measure affected some 230,000 new recruits, but it appears to have 

been fairly costly, due to a tendency to subsidise or bring forward 

employment that would have taken place anyway. One study estimates 

that of all the engagements subsidised under this measure and the 

accompanying measure for apprentices, only 6% were new jobs created 

as a result of the waiver. These 21,000 jobs were created at a 

relatively high cost in comparison with other measures. Although 85% 

of all those covered were still with the same employer in June 1978, 

this figure provides little proof of permanence given that the 

subsidy only ended at that time (33).

The scheme was modified somewhat under the second Pact. The 

waiver was reduced to 50% of the contributions, although the 

eligible population was extended to include 26 year olds and certain 

categories of women. The duration of the subsidy was increased from 

12 to 13 months and enterprises of more than 500 employees were 

excluded from the scheme. By the end of March 1979 some 95,000 

recruits had been engaged (34).

The measure was continued under both campaigns of the third 

Pact, with the limit on the size of the enterprise dropped and 16-18 

year olds once more eligible. Just over 150,000 new recruits were 

covered in the 12 months of the first campaign and just over 140,000 

in the second (35). A study has shown that of those who were 

recruited in 1979 under the scheme, 59% were still employed by the 

same enterprise 18 months after entry (36).

Under the PAJ the new Government continued with the 50% waiver, 

whilst making a few changes to the regulations. People under 26 who 

had completed their studies, training or national service in the 

last two years were eligible, instead of just those who had
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completed these in the last year. The exemption applied for 12 

months for those recruited in the year from July 1981 to June 1982. 

In fact, the State agreed to continue paying half the social 

security charges of young people and women recruited under the third 

PNE, and to apply the same treatment to older workers recruited 

before July 1981. It was intended that 280,000 people should be 

covered by the PAJ exemptions, although only 128,000 did ultimately 

benefit (37).

With the end of the PAJ the exemptions for employees came to an 

end. Employers had naturally supported the measure, arguing that it 

represented a substantial reduction in costs and that 72% of 

enterprises intended to keep the new recruits on. They also pointed 

out that the beneficiaries would anyway have been "subsidised" 

through benefits in the absence of the scheme (38) . Others, though, 

were critical, saying that the exemption acted as a windfall gain to 

employers, and was therefore very expensive (in 1981 915m FF were 

spent on the exemption scheme - 18% of the total cost of the PNE/PAJ 

in that year) (39). It is also thought that some people were simply 

favoured at the expense of others instead of there being any net 

gain in employment (40).

5.2.3. Exemptions from social security contributions for apprentices 

At the same time as the exemption from employers' social security 

contributions for those recruiting young workers, a similar scheme 

was developed for the recruitment of apprentices. The principle of 

encouraging apprenticeship through such exemptions was not new: 

Article L118-1 of the Labour Code provided for part of the 

apprentices' earnings to be exempt from social charges (41). The 

first PNE provided for the waiver of employers' social security
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contributions for the two years of their contract, providing that 

they were taken on in the second half of 1977. This covered some

108.000 new apprentices (42).

Under the second Pact apprentices recruited in 1978/79 were 

also eligible but only for one year. This covered almost 104,000 

apprentices. In the meantime the Government passed the law of 3rd 

January 1979, which waived all employer and employee social charges 

for apprentices for the duration of the whole apprenticeship, in the 

case of enterprises of fewer than 11 employees, enterprises in the 

craft sector or enterprises in three "departements" in the east of 

the country (Bas-Rhin, Haut-Rhin, Moselle) (43). For other 

employers the provisions of the second Pact continued: one year's

exemptions from the employers' contributions. The number of 

apprentices increased under the third PNE, the total being between

120.000 and 130,000 for both campaigns (44). The same provisions 

continued under the PAJ, with 128,000 apprentices benefiting in this 

period (45). However, when the Mitterrand Government introduced its 

new measures in 1982, the one-year exemption for apprentices in non

craft enterprises of more than ten employees was dropped, although 

the provisions of the law of 3rd January 1979 were retained (46).

It appears that the subsidy to apprentice recruitment did have 

a marked effect. The number of new apprentices was below 100,000 in 

1975, but as we have seen, the numbers in the early 1980s were 

approaching 130,000. The timing and structure of apprentice 

provision also seems to be related to the subsidy: numbers fell back

in 1978, when the second PNE cut the exemption from two years to one. 

Moreover, results appear to be better in the small craft firms 

favoured by the 1979 law (47).

The cost of the exemptions for apprentices during the last
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years of the Pacts/PAJ were 393m FF in 1979, 539m FF in 1980, 692m 

FF in 1981 and 515m FF in the first six months of 1982. For 1983 the 

finance bill allocated 890m FF to the exemption under the law of 

January 1979 (48). Thus, a substantial amount is still being spent 

on subsidies to apprentices, although more selectively.

5.3. Demand-side policies: public sector job creation

As well as encouraging private employers to recruit additional 

workers, it is possible for the number of workers in the public 

sector to be increased. Despite fears that this might simply divert 

jobs from the private sector (49), this policy has been used to 

some extent.

In 1977 the Government authorised the recruitment of 20,000 

additional temporary staff for 6 to 12 months in priority sectors 

such as the postal and telecommunications services, the Ministries 

of Employment and Social Affairs, and Culture, Youth and Sport, the 

Court Record Offices, and the Department of Economic Expansion 

Abroad. The aim was to back up firms' efforts to create jobs for the 

young. A sum of 400m FF was set aside under the 1977 national budget 

for the measure (50).

The election of the new Government in 1981 saw a new emphasis 

being placed on the creation of jobs in the public sector. A target 

of 105,000 extra public service jobs in 18 months was set, and after

54,000 new jobs had been created in 1981, a further target of 61,000 

was set for 1982 in education, post and telecommunications and the 

police, amongst other areas. A further 10,000 extra jobs were 

planned in hospitals and medical and social institutions, giving a 

total of 125,000 in 18 months (51). The expansion was not of 

special benefit to young people, however.
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An alternative to the creation of extra permanent or temporary jobs 

in the public services is the provision of periods of work 

experience at public expense. By their nature these would tend to be 

focussed very much on the young, who have little experience of 

working life, and who might therefore be most likely to benefit in 

terms of improved employability. In some cases, as in those 

discussed here, training may be a part of the programme. However, 

the measures dealt with here are thought to be demand-side policies 

rather than structural policies, because their main aim is not 

regarded as the solution of mismatch problems. Such programmes can 

be implemented in the private sector by the use of government

incentives, or in the public sector.

5.4.1. "Stages pratiques en entreprises" (SPEs - Work experience 
courses in enterprises)

The aim of the SPE was to provide work experience for young people 

unable to benefit from the other measures of the Pacts. It was a 

period of work experience in a firm which could be followed by 

employment subsidised by other governmnent measures.

The SPEs were introduced under the first Pact. In this period 

the courses lasted between 6 and 8 months and were open to 16-25 

year olds. They had to comprise theoretical training of 200 hours, 

and "stagiaires" (trainees) were paid an allowance by the State (410 

FF if under 18 and 90% of the "SMIC" if over 18). All that the

enterprise had to pay was the cost of the training.

Under the second Pact the SPEs were confined to 18-25 year olds 

and to manual work. Duration was reduced to four months and the 

State only paid 70% of the allowance, the firm being required to
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"top up" the amount to 90% of the "SMIC".

The restrictions of the second PNE had a negative effect on 

take-up, and so with the third, 16-18 year olds who had completed a 

cycle of technical education were included once more and the 

restriction to manual work was lifted. From the second campaign of 

the third PNE duration of courses was once again raised to six 

months.

The Mitterrand Government viewed the SPEs less favourably than 

the previous administration, but continued with them under the 

transitory PAJ. The measures were then open to young unemployed 

people between 18 and 26, of whom 60% had to be young women. Local 

authorities could now take part in the scheme.

Coverage fell as a result of diminished funding under the 

second Pact, but thereafter more emphasis was placed on the courses, 

with the 1980/81 target of 120,000 places being exceeded. After the 

change of government in 1981 numbers were halved. The proportion of 

females (47% up to 1980 and 48.9% under the PAJ) is relatively high 

compared to their share of other government measures and their share 

of under 25 private sector employment. There appears to have been a 

concentration of the courses in the tertiary sector, partly related 

to a concentration in small and medium-sized firms (52).

Estimates have been made of the success of the SPEs in 

providing permanent employment. Four months after completing in 

June/July 1978 62% of the young people were in employment (41% in 

the same enterprise) and the position seemed to have slightly 

improved for leavers in May 1980. Six months after completion, 65% 

of this group were employed (44% in the same firm) (53). A study of 

the actual net job creation of the measure demonstrates only a 15% 

net employment effect under the first Pact. The cost per job was
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Table 5.3

Numbers covered and costs of the SPEs

PNE 1 PNE 2 PNE 3 
1st camp

PNE 3 
2nd camp

PAJ

Numbers 145,679 20,332 55,303 143,461 75,154

PNE 1 1978
2nd
half

1979 1980 1981 1982
1st
half

Costs
(m FF) 1,557 37 191 618 1,687 415

Sources: Ministere du Travail et de la Participation (1980)
Rapport sur l'emploi des jeunes.
Ministre delegue aupres du Premier Ministre charge de 
l'emploi (1982) Rapport sur l'emploi des jeunes.

relatively high (54).

In addition to concern over costs, there were objections to the 

SPEs from the trades unions, particularly on the grounds that they 

could undermine regular employment and encourage the use of young 

people as cheap labour (55) . After reducing the numbers of SPEs 

under the PAJ, the Mitterrand administration abolished them 

altogether when introducing their new measures in the autumn of 

1982.

5.4.2. "Stages Jeunes Volontaires" (SJVs - young volunteer courses) 

The idea of young people doing socially useful work in community 

projects or public service had been suggested by several political 

parties (56) before this programme was introduced in 1982. The 

aims of the SJVs are to provide initial work experience, training or 

the possibility to change direction for young people, and to lead to 

the completion of work of general value to society. The courses are 

open to any unemployed 18-26 year old, particularly after national
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service, and they take place in government services abroad, local 

authorities, non-industrial or non-commercial public establishments 

or non-profit making "associations" (57). SJVs last between 6 and 

12 months and the young people receive an allowance from the State, 

set at 40-50% of the "SMIC". A further 25% of the "SMIC" is 

available to cover travel and lodging costs (58).

In 1982 12,000 young people were involved in the SJV programme, 

53% of them young women. The nature of the training covered a range 

of activities: 34% took the form of cultural, social, artistic or

sporting projects, 15% were in administration, accounting or 

secretarial work, 13% environmental projects, 7% in the agricultural 

sector and 6% in the information/communication field (59).

The Governments 1983 "plan d finsertion professionelle et 

sociale" foresaw the continuation of the SJV programme as part of 

its range of measures (60).

5.5. Demand-side policies: the creation of new enterprises

Action to provide meaningful activity in socially useful activities 

need not be confined to work experience measures. As in many 

countries, the emphasis for job creation is placed on small and 

medium-sized firms (61). Actually creating new firms might be 

thought to lie beyond the scope of inexperienced young people, 

although the "Rassemblement pour la Republique" (RPR - the modern- 

day Gaullist party) has proposed that more provision be made in 

terms of advice (62). Schwartz saw that the creation of activities 

in the public interest, based on local initiatives, could provide 

opportunities for the integration of the young. Such activities 

would have to fulfil otherwise unsatisfied needs. Schwartz proposed 

that "agences d'aide a la creation d'emplois et d'activites"
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(agencies to assist in the creation of jobs and activities) be set 

up to stimulate such activities directed at young people in 

particular, although not exclusively (63).

A number of measures have been taken along the lines of the 

creation of new activities, enterprises and jobs. An experimental 

law of 1979 assisted 23,000 unemployed people to create 18,000 new 

enterprises. A law of 1980 improved this measure providing social 

cover for six months and a one-off payment equivalent to six months 

unemployment benefit. An estimated 40-45,000 people received such 

grants in 1982.

A "prime regionale a la creation d*enterprises" (regional 

premium to the creation of enterprises) is available to all firms 

registered less than 12 months creating a certain number of jobs 

(64). Two other schemes have been implemented which encourage new 

activities:

5.5.1. The "creation d'emplois d'initiative locale" (CEIL - creation 
of jobs in local initiatives)

Since 1981 the State has provided a subsidy to encourage the 

creation of jobs fulfilling tasks not otherwise carried out. Local 

authorities and other public institutions, along with enterprises of 

more than 30 employees, are excluded from the scheme. The new 

recruits must be taken on as members of the permanent staff and the 

programme is angled towards the recruitment of unemployed people or 

first-time jobseekers. Initially the subsidy was set at 36,000 FF, 

later raised to 40,000 FF for the year. It was intended that 5,000 

such jobs be created in the first year, seen as the first tranche of

60,000 local initiative jobs, out of a total of 210,000 public 

sector jobs promised in the 1981 election campaign (65).
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5.5.2. The "creation d'emplois d"utility collective1* (CEUC - 
creation of jobs of benefit to the community)

This scheme began in 1979 with the aim of temporarily subsidising 

permanent employment in small groups providing new goods or

services. Subsidies of 24,000 FF for one year were available for the

recruitment of unemployed people, who had to be kept in employment 

after the subsidies expired. By September 1980 3,500 jobs had been 

created by the measure and it is estimated that the first 5,000 jobs 

subsidised under the CEUC scheme in 1979/80 cost about 120m FF.

Young people are thought to be amongst the main beneficiaries of the 

scheme. Clearly CEIL and CEUC are very similar, although employment 

service officials pointed out that CEIL tends to centre more on the 

craft sector, and CEUC on the social and cultural sector (66).

5.6. Supply-side policies: working time

Pressure for reductions in working time has naturally come 

predominantly from the labour movement (67). Objections frequently 

take the form of fears that enterprises' costs will be raised if 

income-sharing does not accompany such a reduction (68). Here some 

of the worksharing measures are discussed, although less important 

strands of policy (such as sabbaticals or restrictions on temporary 

work) are excluded.

5.6.1. Moves to reduce the working week

Although the reduction of the working week is regarded primarily as 

a strategy of the new Government of the left, some moves in this 

direction were made under the previous administration. The 

Government aimed for a national pact on working hours (69). In May 

1980 President Giscard d'Estaing announced that the resulting
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proposals should be implemented, and hoped for an agreement between 

the social partners in July, a bill in parliament in the autumn and 

the implementation of measures in early 1981 (70).

In the end, however, it was left to the new Socialist-led

Government to implement far-reaching measures on the reduction of

working time (71). On the 17th July 1981 an agreement was signed

between the social partners, although two of the union

confederations (the "Confederation generale du travail" - CGT,

General Confederation of Labour - and the "Confederation francaise>
et democratique du travail" - CFDT, French Democratic Confederation 

of Labour) refused to sign it. It was intended that sector-by-sector 

agreements should be drawn up on the basis of the new accord (72).

On 16th January 1982 a decree was adopted by the Cabinet: from

February the legal working week was reduced to 39 hours, a fifth 

week's paid holiday was introduced, and overtime was limited to a 46 

hour week averaged over a period. It was hoped that this move would 

create some 50-100,000 new jobs (73). Theoretically the longer 

holidays and reduction in maximum hours from 48 to 46 could create 

80-150,000 jobs, according to the Financial Times (74).

One of the main problems that resulted from the decree was the 

unclear line taken by the Government on income-sharing. Although the 

income of the lowest paid was to be maintained (75), there was 

otherwise initially no guidance from the Government. In periods of 

low growth it might be thought difficult to create jobs without 

reducing wages, and as the OECD Report on France at that time 

indicated, if a wage-cost price spiral resulted, the effect of the 

reduction in working time would, in fact, be the opposite to that 

which was planned (76). The trades union movement generally 

insisted on the level of wages being maintained, with the CGT
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insisting on a 38 hour week and a 7.5% increase in the real wages of 

the low paid over a two year period. The CFDT, however, took a 

different line, arguing that stagnant or falling purchasing power 

was a price worth paying for job creation (77). As a result of the 

confusion over the meaning of the decree, some strikes took place in 

February 1982 as employers tried to compensate for the reduction to 

39 hours by reducing meal breaks or wages (78). In mid-February, 

President Mitterrand himself intervened and stated that earnings 

should not be reduced, effectively overruling his Prime Minister and 

Employment Minister (79).

The results of the reduction to a 39 hour week in terms of job 

creation are not thought to be great (80). In commerce only in 18% 

of companies did extra recruitment result, with the figure 26% in 

industry. The result was the creation of only 15-30,000 jobs 

according to one estimate (81). Another estimate put the impact at

14,000 jobs created and 56,000 preserved (82). In other quarters it 

is thought that 60-80,000 jobs were created by the overtime limit

(83).

There were serious doubts about the viability of attaining the 

reduction to 35 hours by 1985 in the absence of income-sharing

(84), and the Government appeared to put its target back from 1985 

to 1988 (85). It is clear, however, that no massive expansion of 

recruitment is likely to result from a gradual reduction of working 

time with enterprises bearing all the costs.

5.6.2. Part-time work and pairing

The development of part-time work is regarded as one way that work 

can be shared out more equitably. Schwartz found that worksharing 

could be used in a number of ways to help young people. A range of
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existing ideas could be developed, such as two young people sharing 

one job, young people being taken into part-time work initially with 

gradual increases in hours and pay or two people working alternate 

weeks. He also proposed two ideas of his own: the "contrat a temps

partage" (shared-time contract), under which a young person would 

engage in part-time work and training courses, and the "contrat 

d'insertion" (integration contract) with seasonal work being 

combined with training (86).

The Government of Giscard d'Estaing gave some impetus to part- 

time work in 1981, asking the "Conseil National du Patronat Fran^ais 

(CNPF - National Council of French Employers) to create 100,000 

supplementary jobs of this sort, with the State making an effort to 

create 50,000 such jobs in the public sector (87). Later the same 

year the new Socialist Government also encouraged part-time work for 

full-timers prepared to reduce their hours and pay. This change was 

to be launched in the civil service and spread to industry (88).

5.6.3. Lowering the general retirement age

Retirement for all at 60 has long been the aim of the left in 

France. In 1895 the constituent congress of the CGT made it an 

objective, and more recently it featured in the common programme of 

the Socialist and Communist parties in 1972 and in Mitterrand's "110 

propositions" in 1981 (89). It is not surprising, then, that such a 

reduction was one of the main policies of the new Government (90).

A decree of 14th March 1982 established the principle of retirement 

at 60, to be effective from April 1983, for those who had paid 37.5 

years social security contributions (91). The Government favoured 

the general lowering of the retirement age in preference to the 

already well-established system of selective early retirement
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("preretraite" - preretirement), as it would probably cover another

360,000 people in addition to the 400,000 covered by the existing 

system. The cost of the new system was put at 17.5bn FF, 2.5bn FF 

more than the "preretraite" at 60. The absolute cost of pensions 

was, however, much more important than these relative figures. This 

had tripled between 1975 and 1982, and general retirement at 60 

would increase the number of pensioners by 30%. As a result the 

costs to those in work had been increasing dramatically - whereas in 

1967 there were four employed people for every pensioner, this ratio 

had declined to 2.8:1 by 1982 (92).

The financing of the new system was agreed by the social

partners in February 1983, with the new system less generous than 

the preretirement scheme (93).

5.6.4. Selective early retirement - the "preretraite" (preretirement) 
scheme

This scheme of selective early retirement was introduced in May 

1972. It meant that workers over 60 who were dismissed could receive 

income maintenance of the order of 70% of gross salary until the age 

of 65. From June 1977 the measure was expanded to include voluntary 

retirements, and redundancies of under 60 year olds (94). A decree 

of 1979 opened the possibility for enterprises in difficulty to 

benefit from preretirement of those aged 56 years 2 months or 55 in

exceptional cases (95). There was no condition that a young person

should replace the retiring worker - the financial incentives in 

favour of the recruitment of young people were already thought to be 

sufficient reason for taking them on (96). It is conceivable that 

both the "garantie des ressources apres licenciement" (preretirement 

after dismissal) and the "garantie des ressources apres demission" 

(voluntary preretirement) could benefit young people, the first by
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shifting the burden of redundancies away from the most recent 

recruits and the second by opening up new vacancies. However, it was 

estimated in the mid-late 1970s that only about one quarter of the 

vacated jobs were filled (97). Moderate numbers of people have 

taken advantage of the scheme: at the end of 1978 43,000 were

involved (98) and 200,000 had benefited by the early 1980s (99).

Some analysts are critical of the costs of the scheme and regard its 

influence as marginal (100).

The new Government in 1981 continued with the preretirement 

scheme, counting on 100,000 extra jobs resulting (101). For 

voluntary retirements at 60 before the end of 1982 the income level 

was kept at 70% of previous salary. For voluntary retirements in the 

first three months of 1983 (the last months of the scheme for 60 

year olds, due to the lowering of the general retirement age), the 

income level fell to 65% for the part of the salary below the social 

security "ceiling" and 50% for the part above it. A preretirement 

scheme for those aged 55-60 continues under the "Contrats de 

Solidarite" described below.

5.6.5. "Contrats de Solidarite" (Solidarity Contracts)

The Solidarity Contracts constitute one of the principal employment 

measures of the new French Government. Their aim is to provide 

incentives to the creation of additional jobs through changes in 

working time, either through the reduction of the working week or 

early retirement. Three types of Solidarity Contract were 

established: for a substantial reduction in the working week, the

Government introduced exemptions from the social security 

contributions of the additional workers taken on as a result; 

workers retiring between 55 and 60 years of age could get a
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preretirement income of 70% of previous salary until the age of 60, 

or of 30% of previous salary if they retired part-time (102).

The aid under the reduction of the working week was based on 

two conditions. Between the 15th September 1981 and 1st September 

1983 a reduction in the working week of at least two hours had to be 

planned, and this had to mean that the working week fell below 37 

hours by January 1983 or below 36 hours by September 1983.

Additional recruitment that resulted in this two-year period was 

subsidised by the partial or total waiver of the employers' social 

security contributions. The extent of this waiver depended on the 

extent of the reduction in the working week: for a reduction of 2-3

hours, the exemption amounted to 75% of the contributions in the 

first year and 50% in the second; for a reduction of more than 

three hours, the exemption was to be 100% in the first year and 75% 

in the second (103). On average these contributions amounted to 

about 45% of the gross wage, a significant reduction in labour 

costs (104).

The payment of 70% of previous gross salary (based on the 

previous 12 months for an older worker taking early retirement was 

made subject to a number of conditions. Most important is the necessity 

to replace the retiring employee. This is, in fact, very flexible.

The new recruit can be taken on at a different level or at a different 

factory, so it allows a certain restructuring to take place.

The part-time preretirement scheme operates in a very similar 

way. The older worker whose job is changed into a part-time post 

receives half of former salary from the employer for the part-time 

work and 30% of previous gross salary from the State. The same 

replacement conditions apply (105).

Although employers retained freedom in the resulting
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recruitment, vacancies had to be registered with the employment 

services and priority was to be given to under 26 year olds, certain 

categories of single women and unemployed people (106). As Schwartz 

had suggested, the replacement of workers over 55 with young people 

was a potentially important way in which worksharing could help young 

people (107). It appears that young people have been the 

beneficiaries in about 80% of the cases of early retirement under the 

Solidarity Contracts,

When the Solidarity Contracts were launched. Prime Minister 

Pierre Mauroy expressed the hope that 100,000 jobs could be created 

over the first year (108). He talked of 300-400,000 jobs resulting by 

the end of 1982 from the moves directed at worksharing and economic 

growth together (109). The numbers actually attained by the middle of 

1983 are given in Table 5.4. Only half of the potential recruitment 

was in fact achieved. Nonetheless the total of 162,000 jobs is not 

negligible, and by the end of the year it had increased to 

approximately 200,000 jobs from 35,000 contracts. The most striking 

feature, however, is the balance between the three types of contract. 

The early retirement option accounted for the vast majority of those 

covered. This may have been partly due to the limited incentives for 

the reduction in the working week, with the cost increases to the 

firm greatly outweighing these incentives (110). It appears that the 

early retirement option (Type 2) may, in fact, have worked too well, 

proving to be a costly measure to finance (111). By the autumn of 

1982, Employment Minister Le Garrec was commenting that the early 

retirement aim was almost achieved, with the need then to concentrate 

on the reduction of the working week (112).

In an attempt to redress the balance between the different 

types of contract, a number of changes were introduced. From January
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Table 5.4

Solidarity Contracts (at end June 1983)
(Firms and local authorities)

Total number of contracts 29,114
of which: Type 1 - Reduction of the

working week 881

Type 2 - Early retirement 28,293

Type 3 - Part-time early
retirement 1,180

Total number of people in signatory
institutions 4,238,086

Recruitment envisaged under Type 1 16,556
Potential covered by Type 2 298,249
Potential covered by Type 3 7,995
Total potential recruitment 322,800

Job offers (full-time and part-time)
notified to the employment services 162,680

Source: OECD (1983) Review of youth employment policies in France
p. 48.

1983 the sums available for people taking full-time preretirement 

were reduced from 70% of gross previous salary to 65% for the part 

below the social security ceiling and 50% for any part above. The 

resulting new recruitment had to now last at least two years, rather 

than one as in the past (113). Between September 1982 and June 1984 

for reductions of the working week of two hours or more within the 

35-39 hour per week range, the State provided a financial premium 

rather than the exemption from social security charges. For 1983 the 

aid was set at 1,000 FF per hour of reduction and per employee and 

was gradually reduced over a 2-3 year period (114). The part-time 

preretirement option was also the subject of reexamination, with 

ways being sought of getting over the resentment caused if one part-
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time worker is receiving 80% of a full-time salary because of 

preretirement, and another only 50%. These changes have been 

followed by changes in the balance between the three types of 

contract. Nonetheless, the overall impact appears to have little 

changed (115). Although the team responsible for the Auken Report 

did express concern about the costs of the Solidarity Contracts, 

particularly the early retirement option, they still regarded 

working time reductions as a useful tool in France (116).

5.7. Supply-side policies: taking particular groups out of the
labour force

Taking older workers out of the labour force has been discussed 

above, as it is inextricably linked with reductions in working time. 

The possibility of reducing the numbers of other groups in the 

labour force has also to be considered, however. Lagache takes the 

view that, as total employment has remained moreorless constant in 

France, while labour supply has expanded, the only way forward is to 

reduce the labour force, particularly immigrant and female workers 

(117).

In fact, French governments have taken some action in the 

direction of reducing the immigrant workforce, with a ban on entry 

into France for new immigrant workers from 1974 and a premium to 

encourage their return to the country of origin from 1977 (118).

The numbers taking advantage of this have, however, been fairly 

small (119). As regards women, governments have broadly rejected 

the reduction of female participation as a means of reducing 

unemployment (120). Clearly the numbers of any other group in the 

workforce does have implications for young people, but there are a 

number of measures which governments can employ to reduce the size
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of the youth working population more directly.

5.7.1. National service

Changes have been introduced in national service, but these have 

been more in the form of attempts to reorganise it, than increases 

in its coverage. It is normal to do national service at 19 in 

France, but people wanting to complete education or training first 

can get dispensations to do so. In recent years consideration has 

been given to the idea of lowering the draft age to 18 (121). 

Furthermore, in May 1983 the Defence Ministry was planning to 

reorganise military service so that from 1988 20,000 more people 

could be exempted and so that the length of service (currently 12 

months) could be more varied, ranging from 6 to 36 months on a 

voluntary basis (122). With around 265,000 males called for 

military service out of a year group population of some 400,000,

135,000 young men are currently exempted or allowed to do 

alternative national service.

At the same time, however, there is no evidence of any 

intention to get rid of national service and presumably the effect 

on youth unemployment is one consideration in this. In fact, 

instead, the Socialist Government has sought to integrate national 

service into its range of measures for the young and to allocate a 

training function to it. This closely follows the proposals of 

Schwartz (123). The idea was further established in the new "plan 

d'insertion professionnelle et sociale des jeunes de 16 a 25 ans" of 

January 1983 (124).

5.7.2. Post-compulsory education

As we saw in Chapter Three, post-compulsory enrolment in education 

is high in France. Nonetheless, this cannot be regarded as the
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result of a deliberate attempt to reduce labour supply to ease 

unemployment. The raising of the school-leaving age from 14 to 16 

only had an effect until 1971, long before the steep rise in youth 

unemployment (125). There have, however, been some moves to increase 

educational enrolment, such as the creation of scholarships and 

remedial courses for those who had failed examinations to continue 

in school in June 1975. This affected 20,000 young people (126).

More recently 15,000 additional places were made available in the 

LEPs in 1982/3 (127) and the first objective of the 1983 "plan 

d"insertion professionnelle et sociale des jeunes de 16 a 25 ans" 

was to "prolong the educational action of school and university". 

This is explained as meaning increases in the capacity of public 

education (128). It is clear these moves are based on increased 

opportunities for staying in education rather than on compulsion, 

but nonetheless there is a clear desire, in the absence of 

sufficient jobs for young people, to provide educational 

opportunities for this age group.

5.8. Supply-side policies; reducing benefit-induced unemployment

There have been attempts to reduce the level of unemployment 

benefits in France, but it seems that such moves are based more on 

concerns over the costs of benefits and problems in the social 

security system than on the view that such reductions might bring 

down the numbers of young people registering as unemployed. With 

concern over the cost of the benefit system to the State and fears 

about increased contributions from employers and employees (129), 

the Government decided to make savings. Cuts were imposed from 

January 1983 by decree to make savings of £700m. Instead of the 

possibility of receiving some benefit after just three months" work.
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the minimum was to be increased to six months. This met with protest 

from trades unions, who claimed that 200,000 young people would be 

"with neither jobs nor dole". The position was reversed for young 

people, however, so that three months work was sufficient to get 

three months benefit, but in general benefits have had to be reduced 

in their duration and extent (130). Schwartz had proposed a 

guaranteed minimum income for all unemployed young people of the 

order of 50% of the "SMIC" (131). Such a move clearly seems 

unlikely in the present climate.

5.9. Structural policies: increasing geographical mobility

Assistance to young people who cannot find work in their own area 

has been provided for a long period. The "prime de mobilite des 

jeunes" (mobility allowance for young people) was established by a 

law of 23rd December 1972, complemented by a decree of March 1973.

It consisted of travel and resettlement allowances for young people 

unable to find a job within a 30km radius of their home, but 

successful in finding a job with a private firm outside. The 

allowance only applies to the young person's first full-time job, 

and it must be taken up within a year of completing school, 

vocational training or apprenticeship. The level of the grant was

6.000 FF in 1981 plus transport costs (132). With the start of the 

PNEs, the aid was extended to young first-time jobseekers taken on 

by a French company or subsidiary abroad (133). The numbers covered 

by geographical mobility measures in general expanded in the late 

1970s - in 1974 115,000 people were assisted at a cost of 37m FF; 

by 1980 the coverage was 159,000 at a cost of 250m FF (134).

However, the coverage of the measure for young people is put at only

10.000 per annum by officials.
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Training covers a broad range of measures. Here we will examine 

each of the various elements of French youth training policy from 

the established apprenticeship system to the new schemes resulting 

from the Schwartz Report.

5.10.1. Apprenticeship

Historically apprenticeships have not been as important in France as 

in Germany - their duration is shorter and they only cover a limited 

range of crafts and services. The basis of the present system is the 

national agreement of 9th July 1970 between employers and trades 

union organisations. Amongst other training objectives this 

agreement set the aim of special vocational training arrangements 

for young workers and apprentices (135). The State was expected to 

respond and did so with the law of 16th July 1971 on apprenticeship. 

This law laid out clearly the definition of what an apprenticeship 

should be. The status of the apprentice, the role of the CFA, the 

financing of the system and the remuneration to the apprentice were 

all clearly set out. Additional laws of 12th July 1977 and 3rd 

January 1979 simplified administrative procedures for the approval 

of employers and instructors, and increased financial aid for 

smaller firms.

The apprenticeship takes place partly in an enterprise and 

partly in a CFA. The minimum duration of training in the CFA is 360 

hours per year. The period spent in the enterprise must also have a 

training content, however, and the CFA is partly responsible for 

seeing that there is some coordination between the two strands of 

training. The normal duration of the apprenticeship is now two 

years, although in certain trades it can be one or three years.
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Total duration of training has increased by more than 200 hours in 

the 15 years up to 1979/80 to an average of 800 hours. French 

apprenticeships are restricted to 16-20 year olds, and the minimum 

remuneration laid down for apprentices depends on the time spent in 

training: for the first six months it is 15% of the "SMIC", 25% for

the next six months, 35% for the third six months and 45% for the 

fourth, with higher allowances for apprentices in a third year and 

those over the age of 18. They may be further increased by 

collective bargaining procedures. There seem to be very few cases, 

however, of more than the minimum being paid (136).

The last few decades have seen great shifts in the numbers of 

apprentices in France. Census figures put the total number at

155,000 in 1954, 358,000 in 1962, 363,000 in 1968 and 143,000 in 

1975 (137). Other figures (compatible with the "total number of 

apprentices" column in Table 5.5) show that 1967 was the peak year, 

however, when there were 260,000 apprentices (138). Numbers fell 

between 1967 and 1974, partly as a result of the raising of the 

school-leaving age in 1967, which was followed by a decline in the 

appeal of apprenticeship to school-leavers and also by a reduction 

in the duration of the training from three to two years (139).

Since the mid-1970s, however, numbers have again begun to increase, 

although of late this trend has slowed down (140). The expansion of 

recent years appears to be connected with the reforms of 1971 and 

the subsidy to apprenticeships from 1977 onwards.

In Chapter Three we examined information from the CEREQ study 

on the educational origins of apprentices (Section 3.6.1). It should 

also be said that the social background of apprentices falls into a 

particular pattern. The largest single group comes from working 

class families. Young people from such backgrounds, or from the
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Table 5.5

Apprentice numbers 1971/2. “ 1982/83

Year Total number % variation
of apprentices on previous

year

New
apprentice

ship
contracts

% variation 
on previous 

year

1971/2 227,000

1972/3 181,467 -20.1

1973/4 162,278 -10.6

1974/5 153,855 - 5.2

1975/6 167,913 + 9.1 93,000

1976/7 180,522 + 7.5 97,000 + 4.3

1977/8 194,374 + 7.7 117,302 +20.9

1978/9 207,613 + 6.8 111,430 - 5.0

1979/80 215,152 + 3.6 122,124 + 9.6

1980/1 225,394 + 4.8 126,379 + 3.5

1981/2 228,726 + 1.5 123,996 - 1.9

1982/3 225,135 - 1.6 119,115 - 3.9

Sources: Total number of apprentices from Education Ministry
surveys of CFAs (1971/2 - CEREQ (1981b) L*apprentissage p. 2; 
1972/3 to 1981/2 - Projet de loi de finances pour 1984. 
Document annexe. Formation professionnelle. Chapter 3?
1978/9 to 1982/3 - Assemble Nationale. Questions et 
r€ponses 11.7.83)

New apprenticeship contracts (141) - 
1975/6 to 1976/7 Ministere du Travail (1982b) Guide 
d'utilisation; 1977/8 to 1981/2 Projet de loi de finances 
pour 1984. Document annexe. Formation professionnelle. 
Chapter 3; 1980/1 to 1982/3 Bulletin mensuel des 
statistiques du travail.

families of farmers, craftsmen and small businessmen are all 

overrepresented in apprenticeship. They are also more likely to come 

from large families (142). Officials noted that disadvantaged 

families encourage their children to go into apprenticeship because
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of the income involved.

Apprentice training is concentrated in a small number of 

trades. Table 5.6 sets out the distribution of apprentices according 

to speciality and sex, and from this it is clear that food products, 

engineering and construction and public works are very important 

sectors for young males, with commerce and hairdressing and related 

jobs accounting for almost three-quarters of female apprentices.

This distribution is thought to be the outcome of two phenomena - 

the development of the structure of employment and competition from 

other training paths (143). It is also clear from the figures that 

young males are much more likely to enter apprenticeship than 

females, and according to the CEREQ study, 71% of apprentices are 

employed in firms employing fewer than ten people, although this 

naturally varies with the branch of activity (144).

Fewer than half of the 86% of entrants who reach the 

examination stage actually attain the qualification - only 42% of 

those entering apprenticeship are ultimately successful (145). We 

have already examined the details of what happens to apprentices 

after the end of their training (see Section 3.6.1 and 4.4.1) , and 

this showed that apprenticeship is far from being a secure route to 

employment.

Schwartz proposed an increase in the duration of the 

apprenticeship to three years, a further wage subsidy from the 

State, an increase in apprentice allowances and more training of 

trainers (146). The authors of the Auken Report proposed a new 

upgrading of the system with an extension to new industrial fields 

(147). In November 1981 the governing Socialist Party envisaged 

greater control of the tasks apprentices were asked to perform and
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Table 5.6

Apprentices by speciality by sex. 1978 leavers (those completing or 
abandoning apprenticeship).

Speciality Males Females

No % No %
Agriculture 2,217 3.4 206 1.1
Construction and 
Public Works 12,936 19.7 90 0.5
Timber 5,338 8.1 21 0.1
Forge and Foundry 4,852 7.4 7 -
Engineering 13,120 20.0 82 0.5
Electricity 5,512 8.4 24 0.1
Food Products 17,673 26.9 733 4.1
Various other 
secondary sector 1,218 1.9 1,393 7.8
Commerce 1,325 2.0 6,912 38.5

Hairdressing and 
related 369 0.6 6,332 35.3

Various other 
services 1,149 1.7 2,149 12.0

TOTALS 65,709 100.0 17,949 100.0

Source: CEREQ (1981b) L'apprentissage p. 4.

of their hours of work, an integration between the CFAs and the LEPs 

and a new constitution for apprenticeship (148). The Professional 

Training Ministry presented a number of proposals to the Cabinet.

One of the most important points is the aim of increasing off-the- 

job training in the CFAs to 480 hours. This would enable some 

apprentices to acquire additional qualifications to the CAP. An
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improvement in conditions in the firm is also intended by ensuring 

that trainers are well qualified and by taking account of the 

employment opportunities afterwards in the branch concerned (149).

Much still clearly needs to be done, then, to put French 

apprenticeship on the same footing in terms of quality or coverage 

as the German system. Nonetheless, it still plays an important role 

alongside school-based training as a means of transition into the 

labour market.

5.10.2. Contrats Emploi-Formation (CEFs - Employment Training Contracts) 

This measure predates the PNEs and is regarded as a more permanent 

response to the problems of the transition from school to work than 

other Pact measures. Young people enjoy the status of employee 

during the term of the contract and the employer has to provide a 

certain amount of training, with a financial aid from the State to 

reimburse the costs of this. The CEFs were originally set up as a 

temporary measure in June 1975 and covered 16-25 year olds, who were 

to be employed for at least six months and receive between 120 and 

500 hours training. In March 1976, however, the measure was 

extended, with a distinction being made between the "contrat 

d'insertion" (integration contract) for training of 120-500 hours 
and the "contrat de qualifcation" (qualification contract) for 

training of 500-1,200 hours, the shorter duration providing 

employment for six months and the longer one for a year (150).

CEFs were integrated into the Pacts when these were introduced in 

1977, with coverage being extended to widows and single mothers. Under 

the second Pact certain other categories of single women were brought 

into the scheme, and 16 year olds were excluded if the qualification 

they sought could be attained through apprenticeship. In the third
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Pact a special form of contract was developed for craft firms

(151). The CEFs were retained with the introduction of the PAJ, and

the formula was opened up to local authorities and the duration of 

employment raised to a year in the integration contracts and two 

years in qualification contracts (in 1982 82% of contracts were of 

the shorter type). At the same time, however, the possibility of 

combining the CEF and the social security exemption was eliminated. 

The scheme was now intended for 18-26 year olds (152). When the 

Socialist Government introduced its own new measures in the autumn 

of 1982, the contracts were again retained. In 1983 the minimum

duration of training was increased to 200 hours and two new forms of

contract were introduced. The "Contrat Emploi-Adaptation" (CEA - 

Employment Adaptation Contract) was to provide 150 hours training 

during a one year contract aimed at helping young people adapt their 

qualifications to employment. "Contrats Emploi-Orientation" (CEO - 

Employment Orientation Contracts) aimed to provide at least four 

months work experience for the young person, either to facilitate

integration into work or to allow him/her to decide on career plans

(153).

Initially state aid covered the cost of training, a 30% wage

subsidy for the hours in work, a 100% wage subsidy for the hours in

training, and the waiver of social security contributions from the 

second half of 1977 (154). In 1977/8 the net cost per job after 

taking account of deadweight and displacement was said to be 

relatively high (155). The financial procedures were simplified 

from the second PNE, with aid being fixed at 3.5 times a guaranteed 

minimum for each hour spent in training. This meant that the subsidy 

was around 30 FF per hour of training in 1980. In the third Pact 

extra aid was available in the craft sector, so that the rate paid
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was 5.5 times the guaranteed minimum for such firms in 23 

"departements". With the introduction of the PAJ, the aid for other 

firms was increased to four times the guaranteed minimum (156). By 

1983 the hourly rate had increased to 46 FF. These rates now apply 

to all three types of contract, with the CEO figure based on 80 

hours training. Aid can be increased above this level in exceptional 

cases - by up to 50% in the case of those who are difficult to 

place (157).

The numbers covered by the CEFs since their inception in 1975 

and some of the financial details are presented in Table 5.7. The 

coverage has grown quite considerably over the years. Of course, not 

all of those covered represent net job creation. In 1977/8 a study 

put the net job creation at only 11% of the gross (158).

Among those who have benefited from the Employment Training 

Contracts, particular groups predominate. Throughout, the proportion 

of females has rarely been above 40%, despite a target quota of 60% 

females in 1982. Since women over 26 have been included, their 

proportion of total coverage has consistently been below 2% (159).

In 1980 over 70% of entrants had not worked before (this figure was 

only 51% in 1976) (160). The educational level of entrants to CEFs 

is generally quite high - 58% had a qualification at least 

equivalent to the CAP in 1981/2. In fact 8% had University degrees. 

The sort of firms using CEF trainees tend to be small and 

concentrated in the tertiary sector (161).

The "Agence Nationale pour l'Emploi" (ANPE - National 

Employment Agency) observes that most young people stay with the 

training firm after the CEF contract, and the retention rate is put 

at about 80% (162). Analyses of young people completing CEFs in 

1977 and 1981 reveal a deterioration in the employment situation for
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Table 5.7

Coverage and costs of the "Contrats Emploi Formation'

Numbers
covered

Cost 
(m FF)

Budget 
(m FF)

July-Dee 1975 4,523 July-Dee 1975 1

1976 17,256 1976 73

July 1977-
June 1978 35,617 1977 167 185

1978/9 51,702 1978 343 266

1979/80 65,601 1979 476 532

1980/81 64,357 1980 669 554

1981/2 72,080 1981 821 852

1982/3 77,884 1982 452 1,357
(Jan-June)

1983 CEF 1,780
CEO 185
CEA 350

Sources: Numbers covered 1975/6 - Ministere du Travail et de la
Participation (1980) op. cit. p. 16.

1977/83 - Projet de loi de finances pour 1984, 
Document annexe. Formation 
professionnelle, ch 4.

Costs 1975/9 - Ministere du Travail et de la Participation
(1980) op. cit. p. 16.

1980/2 - Ministre d£legue aupres du Premier Ministre
op. cit. p. 23.

Budget 1977/80 - Ministere du Travail et de la Participation 
(1980) op. cit. p. 25.

1981/3 - Minist&re de la Formation Professionnelle.
Insertion professionnelle des jeunes 18-25 
ans? Ministre delegu£ aupres du Premier 
Ministre op. cit. p. 24.

the cohorts over the four year period, although even in 1981 a fairly 

high proportion were in employment 6-8 months after the end of the 

contract. The 1981 figures show that 65% were still in the same firm 

(72% in 1977), 14% were employed in another firm (14% in 1977 too)
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14% were seeking work (only 5% in 1977) with 7% engaged in other 

activities, predominantly national service (9% in 1977) (163).

Targets of 100,000 CEFs per annum and a further 50,000 each of 

the CEA and CEO measures were set in 1983 (164). However, in 

September 1982 the social partners decided that a reconsideration of 

the aims of the 1970 agreement on training was necessary, paying 

particular attention to the entry of young people into work. This 

review led to a similar formula to the State's CEF/CEA/CEO emerging. 

The social partners clearly regarded this as superior to state 

provision. In the meantime firms became half-hearted about the CEF 

scheme and its variations, partly because of what were regarded as 

insufficient incentives. It thus seemed likely that the successful 

CEF formula could be replaced by a more comprehensive system (165).

5.10.3. "Stages de formation professionnelle'1 (Professional 
Training Courses)

Like CEFs these courses were operating before the first Employment 

Pact, and although they have undergone several changes both in form 

and name, they remained essentially the same until the Mitterrand 

Government introduced its new measures in the autumn of 1982. The 

courses comprised general and vocational training, an initiation 

into working life and some work experience in a firm.

In 1975 two series of courses were introduced for 16-20 year 

olds, with an average duration of eight months. The first covered

15,000 young people and the second 22,000. The take-up may have been 

fairly small because of the low remuneration or because of a 

reluctance among the young to "go back to school" (166). Of those 

completing the courses, 34.5% found a job at the end, 29.6% of them 

in jobs corresponding to their training. The remainder continued
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training at a higher level or became unemployed (167).

With the introduction of the first PNE the courses were opened 

up to all young people under 25 with the duration maintained at 

eight months. The training included one or two months in a firm.

Under the second Pact, coverage was further extended to cover 25 

year olds and certain categories of women, with allowances of 25% of 

the "SMIC" for under 18 year olds, 75% for those aged 18-26 and 90% 

for women over 26. The duration of the "stages" was cut back to five 

months under the third Pact, and when the Socialist Government 

introduced its PAJ in 1981, further changes were made. The courses 

were renamed "Stages de preparation a la vie professionnelle"

(Courses in preparation for working life) and divided into two 

separate types. "Stages de qualification* (Qualification courses) 

lasted 5-8 months and "Stages d'insertion" (Integration courses) 12 

months. The role of the employment services was increased (168).

The numbers covered by the courses and the costs involved are 

shown in Table 5.8. After the first PNE, numbers fell back, but 

after the election of the new Government in 1981 numbers again 

reached the level of 1977/8. Females have generally accounted for 

over half of the beneficiaries of the courses. With the division 

into two sorts of course, they accounted for 58.7% of the integration 

courses, but only 49% of the qualification courses (169). The 

educational level of entrants is fairly high (170). Nonetheless 

there were doubts about the effectiveness of courses as a means of 

transition into working life. In the spring of 1978, some ten months 

after completing courses, only 51% were employed, a much lower 

figure than for SPEs or CEFs. Some 36% were looking for work (171).
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Table 5.8

Coverage and costs of "Stages de Formation Professionnelle".

Costs (m FF)

PNE 1

PNE 2

PNE 3 
1st camp.

PNE 3 
2nd camp.

PAJ
(Qualification)
(Integration)

Numbers
covered

68,652

55,915

46,227

38,851

65,663
(49,015)
(16,648)

July 1977- 
June 1978

July-Dee
1978

1979

1980

1981

Jan-June
1982

Remunera
tion

477

116

421

435

348

682

Operating
costs

430

435

280

282

480

336

Sources: Ministere du Travail et de la Participation (1980) op.
cit. p. 19, pp. 23-4.
Ministre delegue aupres du Premier Ministre op. cit. 
pp. 21-2, 23-4, 28.

5.10.4. "Alternance" training for 16-18 year olds

In the autumn of 1982 the new measures of the Socialist Government 

took effect with the emphasis on training for the 16-18 age range.

In fact, a similar scheme had been discussed towards the end of the 

previous administration (172), but the 1981 election meant that 

these plans were not implemented, although the proposals of the 

Schwartz Report followed very similar lines. Schwartz identified the 

problem of school failure as being of primary concern and 

recommended positive discrimination in favour of school-leavers who 

had no qualifications. He formulated the idea of "Contrats de 

Qualification Professionnelle et Sociale de base" (CQPS-B) at level 

V for this group, providing "alternance" training for them. His
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recommendation was that the young person should receive an allowance 

of about 10% of the "SMIC" from the State and an amount from the 

firm rising with every six months service from 15% of the "SMIC’' at 

the start to 45% by the fourth half-year. Schwartz's proposals went 

beyond training for minimum age school-leavers, however. He also 

recommended a CQPS-Technologie at level IV for those leaving school 

at 18 without the "baccalaureat" and a CQPS-Universitaire for those 

abandoning their University studies (173).

The Government decided to take the youth unemployment problem 

at its roots by concentrating on the most disadvantaged 16-18 year 

olds. The aim was to ensure that no unqualified 16-18 year old 

entered the labour market by 1985. When the new programme was 

announced it was therefore confined to those in this age group who 

had no qualifcations and who were neither in employment or 

apprenticeship (174).

In March 1982 a decree was adopted setting up the programme for 

16-18 year olds. On-the-job training was to be provided in 

individual programmes lasting up to two years. The new programme has 

come to be known by a number of different names: "le Dispositif

16/18 ans" (the Plan of Action for 16-18 year olds), "les Actions de 

formation alternee" (Alternance training programmes) and under the 

motto "un Metier Pour Reussir" (MPR).

In some ways, the programme (henceforth the MPR) could be 

regarded as a simple reorganisation of many of the measures already 

included in the Employment Pacts and the PAJ. In taking up many of 

the ideas of the Schwartz Report, however, some important 

innovations and advances have been made. One of the main suggestions 

made by Schwartz was that everything young people learned during 

the course of their training should be acknowledged through
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certification (175). Another important change has been the setting 

up of local guidance centres for young people. Schwartz had proposed 

that "Missions locales" (MLs - Local Missions) should provide advice 

on all aspects of the transition to adulthood for all young people. 

In the end the Government had to settle for experimenting with 

limited number of such centres, providing many more "Permanences 

d'accueil, d*information et d'orientation" (PAIOs - Offices of 

reception, information and guidance), which are cheaper and 

concentrate only on providing information about the possibilities 

within the MPR programme. More will be said about the role of the 

local guidance centres when the role of the employment services is 

examined. Emphasis is placed on the needs of individual young 

people. The training organisation works out the content of the young 

person's course and the proposals have to be agreed by a specialised 

commission in each "departement". This "commission orientation et 

formation des jeunes" (commission for the guidance and training of 

young people) is made up of the representatives of the relevant 

administrations and the social partners (176).

There are three separate types of MPR course. The shortest are 

the "Stages d'orientation approfondie" (In-depth guidance courses). 

These are designed for young people who have difficulties deciding 

on a career path. As a rule such courses would take place after the 

initial interview at the PAIO or ML, sometimes after a short 

guidance course provided by this institution. At the end of the 

"Stage d'orientation approfondie" the young person may progress to 

another of the MPR formulae (the "Actions de formation alternee de 

qualification"), return to the initial training system, enter 

apprenticeship or go into employment, if possible through a CEF. 

Duration is set at 120 hours over 3-6 weeks, with a compulsory week
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in a firm (177).

The other two types of course both take the form of 

"alternance" training. The "Actions de formation alternee 

d'insertion sociale" (alternance training courses for social 

integration) are designed for those with particular problems in 

adjusting to the world of work. Periods of training provided by the 

training organisation are combined with periods in a firm. The time 

spent in the firm is meant to familiarise the trainee with working 

life rather than to provide particular technical training. The 

maximum duration of such a course is ten months, and on average 50% 

of the time must be spent with a firm. Courses of less than eight 

months have to contain at least two periods in an enterprise and 

longer courses at least three. After the completion of such a 

course, the intention is that the young person will be able to go 

onto a third type of MPR course, although in some cases a "Stage 

d'orientation approfondie" may be necessary (178).

"Actions de formation alternee de qualification" (alternance 

training courses for qualification) constitute the third MPR 

formula, and it is hoped that all entrants to the MPR scheme will 

eventually undergo such a course, if possible. In some cases they 

might enter such training immediately, in others they may graduate 

to such a course after one or both of the other two modes. The aim 

is to provide a route to a recognised qualification, leading as 

soon as possible to a job and to provide a means of social 

integration at the same time. Young people in the 16-18 age group 

can enter such courses even if they have worked in the past. The 

average duration of the courses is meant to be eight months, 

although this allows for variations between six months and two 

years. Time in the firm must account for 30% of the total time on



average (179).

In all cases the trainee receives a rather small allowance of 

500 FF per month initially, and of 700 FF after the first six 

months, but transport and lodging costs are paid too, social charges 

are covered by the State and family allowances continue to be paid 

to the parents. For the period of training spent with the training 

organisation, the State paid 16 FF per hour in 1983, the number of 

hours being reckoned as 100 hours per month in qualification

courses, 70 hours per month in social integration courses and 120

hours in total for the in-depth guidance courses. For the period 

spent in the firm the Government provided 1,000 FF in respect of 

trainees on qualification courses and 2,000 FF for those on social 

integration courses (180). A budget of 2.25bn FF was provided for 

1982/3, with a slightly smaller amount allocated for 1983/4 (2.045bn 

FF) - it is hoped that as more emphasis is placed on school reform, 

the numbers in the MPR programme will diminish (181).

A target was set of catering for 100,000 young people in 

1982/3. At the same time 20,000 additional places were to be 

provided in the LEPs with efforts being made to adapt these 

institutions to new technologies (182). By 1st June 1983, 1,314 

PAIOs and 62 MLs had been set up, and these had dealt with 155,240

young people. Of the total, 12.3% did not even need an interview and

17.6% were advised to seek solutions outside the programme, such as 

a return to school or taking up employment or an apprenticeship.

This left 108,820 who were allocated a place on one of the schemes. 

By 1st June not all of the people who had received guidance had 

begun their course. Social integration courses accounted for the 

largest single group (40,465) with the qualification courses 

accounting for 30,945 and the in-depth guidance courses 15,645.
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Although this means that 87,055 courses had been started, it does 

not mean that the same number of individuals are involved, as many 

of those of doing guidance courses will have gone on to one of the 

other modes. By 15th June 1983 numbers in all three modes had 

naturally increased slightly. Of the 45,000 who had undergone a 

social integration course, 1,855 had already gone on to a 

qualification course, as had 8,018 of the 16,500 who had undergone 

an in-depth guidance course. In fact, a further 25,000 places on 

qualification courses were to be provided in the autumn of 1983 for 

young people who had completed one of the other types of course in 

the 1982/3 MPR programme, even if they had since reached the age of 

18. The vast majority of those completing qualification courses 

emerged with qualifications at level V and training in these courses 

was concentrated in a limited number of branches: 12.2% of the

courses were in hotel and community services, 10.8% in commerce and 

distribution and 10.6% in general engineering (183).

In 1983/4 80,000 16-18 year old school-leavers were expected to 

turn to the PAIOs/MLs. This decrease in numbers is regarded as a 

measure of the success of the initial programme. For this group

55.000 "alternance" courses were to be provided and 8,000 in-depth 

guidance courses. As has been mentioned above, at the same time

25.000 extra qualification course places were to be set up for those 

who had taken part in the 1982/3 MPR programme. Provision thus 

amounts to the order of 93,000 places in 1982/3 and 88,000 places in 

1983/4, although these represent greater numbers than the total 

number of individuals concerned (184).

Although there are as yet no quantitative results on the 

effectiveness of the MPR as a means of transition to work, 

qualitative results on various aspects of the content of the



programme have been available from an early stage. An evaluation 

procedure was set out in a memorandum of July 1982 by the 

Professional Training Ministry. In the course of 1983 a number of 

interesting conclusions emerged. On the provision of places it 

became clear that social integration courses were overrepresented, 

and provision was generally found to be too rigid. The duration of 

courses was often thought wrong, or the entry level too high. 

Transfers between courses were rarely available, and the 

qualification courses were found to bear little relation to the 

needs of the economy or of the young people. Qualification courses 

appeared to concentrate too much on the instruction of skills and 

the social integration courses too much on socialisation. The 

performance of the guidance centres was valued more positively, 

although the educational level of the people involved is said to be 

given insufficient consideration. Nevertheless all of these problems 

must be set in context. The aim of teaching skills to those who have 

already rejected education is ambitious and many of the innovative 

aspects of the programme clearly need time. In 1984/5 the emphasis 

was to be shifted from the quantitative to the qualitative aspect. 

Local representatives will have to ensure that the participants are 

trained in certain priority sectors (185).

Perhaps the key factor in the success of the MPR programme is 

the ability of the young people to adjust to employment afterwards. 

There is no obligation on the part of employers to keep the 

participants on, but it is hoped that they will be an attractive 

proposition if they have completed practical training in a firm. One 

official commented that it is expected that perhaps one third of the 

young people will stay in employment, with some of the others going 

into a CEF, returning to school or starting apprenticeship. Clearly
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much depends on how the programme is regarded by employers. There is 

a risk that the programme could be identified as a programme for the 

least able, with a stigma attached to it. It is too early, however, 

to judge questions such as this.

5.10.5. "Stages de preparation a la vie professionnelle" (Courses 
in preparation for working life)

The "Stages de formation professionnelle" were renamed "Stages de 

preparation a la vie professionnelle" in 1981, but with the 

introduction of the MPR programme in 1982, this scheme came to an 

end. The MPR programme was complemented, however, by a measure of 

the same name, providing courses for 18-21 year olds with particular 

transition problems, and it is this measure that we examine here. 

Young people who are eligible are those looking for their first job 

who have no professional qualifications. Priority is given to young 

single women bringing up a family, young people who went through a 

"stage d'insertion" under the previous "Stages de preparation a la 

vie professionnelle" of 1981/2 or the long-term young unemployed. 

Generally the sorts of courses offered follow the same lines as 

those for 16-18 year olds. "Stages d'insertion" (integration 

courses) therefore can even be provided for a group comprising both 

age ranges. There are two types of integration courses for 18-21s: 

shorter courses of 3-5 months, and long courses of up to 10 months. 

"Stages de qualification" (qualification courses) last six months on 

average. Unlike the qualification courses for 16-18s, they do not 

take place in "alternance". "Stages d'orientation approfondie" are 

also provided. Young people in the 18-21 age range have no guarantee 

of being able to go from one course to another, and there is no 

certification of individual skills. The system is financed in a 

broadly similar way to the MPR programme, however, with a rate of 16
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FF per hour being paid for time spent in training and the young 

person receiving a proportion of the "SMIC" - 30% for 18-21 year 

olds, 40% when they reach the age of 21 and 90% for young mothers or 

young handicapped people seeking their first job (186).

It was intended that 35,000 18-21s should be accommodated in 

these courses in 1982/3. In fact, at the start of 1983 it had to be 

extended to cope with an additional 10,000 young people. By the end 

of June 1983, 45,396 had begun such courses. Results show that the 

majority of young people emerged from the courses at level V. Once 

again the courses seem to take place predominantly in some branches: 

secretarial skills, information technology (particularly for 

trainees at educational levels II - IV) and general engineering are 

the most common areas (187).

5.10.6. "Conges de formation pour jeunes travailleurs" (Training 
leave for young workers)

Training leave for young workers cannot be described as a direct 

measure to relieve unemployment, unless an employer has to recruit a 

temporary worker to replace the person on leave. Rather it is a 

genuine training measure, designed to improve the qualifications of 

those already in work. Young people aged 16-21 who have been in a 

firm at least three months, but still in the first two years of 

working life, are entitled to training leave of up to 200 hours per 

year or 400 hours in total. Those who already have a professional 

diploma, or who are engaged in a CEF or apprenticeship are excluded. 

An employer can only refuse to grant the leave under exceptional 

circumstances and must continue to pay the young person, whose 

employment is not affected (188).
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5.10.7. Continuing training

In France a distinction is made between initial education/training 

and "formation continue" (continuing training). Initial education 

and training includes school education and apprenticeships. 

Continuing training covers the remainder, irrespective of age, 

although adult training represents an important part, particularly 

as the "Association Nationale pour la Formation Professionnelle des 

Adultes" (AFPA - National association for the vocational training of 

adults) organises many of the courses.

There are also government training measures open to all ages. 

"Stages de longue duree preparant a une qualification" (Long 

duration courses of preparation for a qualification) can last up to 

three years and are open to people over 21 whether in employment or 

unemployed (189). Unemployed people of any age can also benefit 

from "Stages de mise a niveau" (courses to provide someone with the 

level of training required for a vacant job), which enable 

unemployed people to adapt their qualifications to unfilled 

vacancies (190).

5.10.8. The financing of training

An apprenticeship tax was first levied in the budget of 13th July 

1925 (191). The present arrangements, however, date from the law of 

July 1971. This renamed the "taxe d'apprentissage" (apprenticeship 

tax) the "participation des employeurs au financement des premieres 

formations technologiques et professionnelles" (employers' 

participation in the financing of initial technological and 

vocational training). The old name is retained, however, for general 

usage. The tax amounts to 0.5% of the firm's total wage bill.

Against this can be set certain expenses which the firm has itself
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borne. Thus, part of the wage of the apprentices can be counted, as 

can payments to the CFAs. An obligatory 20% of the tax is reserved 

for apprentice training. The tax can also be spent on non-apprentice 

training, for example the costs of work experience places for LEP 

pupils or making grants available to people in education. It is 

therefore possible that a firm may have no tax to pay if it has 

already spent 0.5% of its payroll on such items. In 1979 the tax led 

to 2.5bn FF being collected. This was then divided according to a 

quota system between the technical education paths at secondary and 

higher level and state contributions to apprenticeship (192).

Concern over the functioning of the apprenticeship tax has meant 

that reforms have been discussed, although it is not yet clear 

whether changes are likely.

Another law of 1971 stipulated that enterprises also have to 

spend a proportion of their payroll on professional training other 

than the initial training covered above. This proportion is now 

1.1%. Firms of fewer than ten employees are exempted from this 

obligation. Although it is not meant to be thought of as a tax, 

those who do not spend the 1.1% on training have to make an 

equivalent allocation to the Treasury (193).

Since 1978 employers have been obliged to pay a sum 

equivalent to 0.2% of the wage bill directly to the State for the 

financing of measures to assist the young unemployed. The 1.1% 

contribution is correspondingly reduced to 0.9%, but the 0.2% levy 

still appears to be unpopular with employers (194). In addition, 

various contributions to the training of young people can count as 

relevant expenditure to be offset against the 0.9% figure - the 

pay of young people during training leave, expenses involved in 

the MPR programme, the "Stages de preparation a la vie
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professionnelle" for 18-21s, the "Stages de mise a niveau" and the 

CEFs (195).

An additional source of finance of employment measures is a 

levy of 0.1% of the payroll as a complement to the apprenticeship 

tax. This is now used to finance the periods spent in enterprises by 

16-18 year olds in the "alternance" courses of the MPR programme 

(196).

The employers' contributions to training are complemented by 

finance from the State. The vocational training budget is naturally 

an integral part of the national public budget adopted annually by 

the French Parliament. This money is distributed via a number of 

funds, the main one being the "Fonds de la formation professionnelle 

et de la promotion sociale et de l'emploi" (FFPPSE - fund for 

vocational training, social advancement and employment).

Furthermore, local authorities play an important part in the 

financing of the MLs and can also participate in the funding of the 

PAIOs and the "alternance" training itself (197). Officials 

estimated that a total of 30bn FF is spent on vocational training 

each year, taking account of the contributions of employers and the 

State.

5.11 Structural policies: vocational preparation and education

French education has had an academic tradition in the past, but 

numerous changes have taken place in the post-war period to improve 

the standing of technical and vocational education. These include 

the establishment of technical universities and colleges, the 1971 

upgrading of apprenticeship and other forms of technical education 

and the establishment of the principle of "alternance" with the 

special measures for young people in 1977 (198).
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Nonetheless, despite the existence of an important school-based 

technical route, there are still criticisms that the French 

education system does not provide sufficient preparation for the 

transition to working life (199). The implication is clear - that 

such a lack of preparation for the world of work makes young people 

an unattractive source of recruitment for employers. This view has 

been discussed in Section 4.5.2. Here we need to examine moves that 

have taken place to improve the preparation of young people for 

working life.

5.11.1. Contact with the world of work for young people in education 

One of the laws of July 1971 on education and training laid down 

rules on work experience placements in firms for pupils and 

students. No remuneration is involved, although some expenses can be 

paid to the young person's family, who also continue to receive 

family allowances for a young person without an income equivalent to 

55% of the "SMIC" until the age of 20. The maximum duration of such 

placements is set by the social security system - six months for 

those in technical education and three months for those in general 

or commercial education.

Since 1979 the emphasis has been placed on "Sequences 

educatives en entreprises" (educational placements in firms) for 

pupils from the LEP. This means that pupils in the last two years of 

preparation for the CAP or the BEP can benefit from a series of 

short placements in firms. The maximum duration of the time spent in 

the working environment is ten weeks per annum divided between two, 

three or four periods. The Government is aiming to increase the 

possibilities for acquiring knowledge in this way. In 1983 it was 

expected that 100,000 young people would benefit from the
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"Sequences" (200).

Otherwise contact with the world of work depends very much on 

the individual school and teachers. Visits to firms and manual work 

sessions have become common since 1975 (201). Education on working 

life now appears to form a normal part of the final years at school. 

The lack of awareness of working life was one of the most important 

findings of the PNE programmes and of the more recent MPR scheme, 

and this has prompted action in this field, according to one 

official.

5.11.2. Reforms of the education system

Although the education system really lay beyond his terms of 

reference, Schwartz regarded education and training as mutually 

reinforcing, and so he did make some recommendations. He regarded a 

complete overhaul of the education system as necessary, so that 

education and training could become so flexible that each person 

could plan their own training according to their specific 

preferences and ambitions. Education would act as a tool for growth, 

with learning concentrated in the skills needed by expanding 

industries. According to the Auken Report, however, the practical 

difficulties of such a move are overwhelming. The authors argue that 

technical and vocational education needs to be allocated a higher 

proportion of the education budget, if it is not to remain the "poor 

relation" of the education system (202).

Changes have indeed been made in French education in recent 

years. In October 1981 plans were announced to restructure the 

timetable so as to give young people "real qualifications for 

working life" (203). Following Schwartz*s findings that a third of 

those leaving education each year were unqualified, a restructuring
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of the education system is to take place so that France can count on 

well-trained workers by the early 1990sf at the same time as the 

temporary MPR programme is designed to assist those who have already 

emerged from the education system unqualified. This restructuring 

includes provision for increased numbers in the LEPs in the short

term. In 1983 a target of 75,000 extra enrolments/fewer dropouts

within the school and initial training system was set (204).

5.12 Structural policies: the role of the employment services

Although the public employment services' role of guidance, placement 

and information can only do a limited amount to bring down high 

unemployment, the French Government has nonetheless decided that 

this contribution to an active labour market policy does perform a 

very useful function, even in times of high unemployment. A number 

of changes have therefore been implemented. The budget of the ANPE 

has been substantially increased in recent years, as have its 

staffing levels.

As part of the Mitterrand Government's plans to decentralise 

administration, new bodies have been set up at local level. These 

are the "Comites locaux pour l'emploi" (CLEs - local employment 

committees), whose job it is to diffuse information on government 

policy, to encourage Solidarity Contracts and local employment 

initiatives and to act as a link between the various parties 

involved in employment and unemployment (205).

5.12.1. The new bodies set up with the MPR programme

As has already been mentioned, of course, local bodies have now been 

set up to deal with the employment and training of the young: the

PAIOs and the MLs, as proposed in the Schwartz Report (206). The
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setting up of these institutions constitutes a revolutionary 

response to the situation of young people.

The role of the PAIOs is much more limited than that of the 

MLs. The PAIOs have to provide concrete information and guidance for 

16-18s with regard to the employment, education and training 

possibilities open to them, with particular emphasis on the MPR 

programme. They are created either by the region or local 

authorities, with the local authorities playing a key role in the 

establishment of the offices and in their subsequent operations. 

PAIOs are set up within an already existing body engaged in 

employment policy, such as a local office of the ANPE, a "Centre 

d'Information Jeunesse" (CIJ - Youth Information Centre) or an 

office of AFPA. The PAIO is staffed on a temporary basis by people 

on loan from such institutions, as the PAIOs are not regarded as 

permanent bodies. They have no separate legal status of their own - 

the functions of the PAIO simply represent a temporary role 

allocated to an existing institution.

The Local Missions are somewhat different in character. They 

aim to assist any young person over 16 not in school, work or an 

apprenticeship, and their role is not confined to employment and 

training questions. Rather they cover a whole range of issues 

relating to the transition to adult life - housing, leisure, health 

and personal problems, for example. Unlike the PAIOs, they also 

undertake to provide support for the young person throughout their 

transition to working life, and this relationship is based on a 

contract between the ML and the young person. MLs have been created 

in areas where the transition problems of the young are particularly 

great, and they are set up on the initiative of local authorities, 

which have to provide 50% of their funding. Whereas the PAIO relies
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on staff paid for from its own budget (207).

The performance of the new institutions is being evaluated 

along with the remainder of the MPR programme (see Section 5.10.4), 

and Professor Schwartz is himself heading a team within the services 

of the Prime Minister, to stimulate and follow up the work of the 

MLs (208).

5.13. Summary and Conclusions

Like other countries, France has experienced a great rise in youth 

unemployment in recent years, and also like other countries, France 

began to respond to the crisis with a range of measures in the mid- 

late 1970s. Initially these met with impressive results, but the 

level of support declined after a few years despite rising youth 

unemployment. The policies of the 1970s were essentially similar to 

the measures adopted in the UK and other countries in the same 

period: subsidies to the recruitment of young people, an attempt to

revive the apprenticeship system, work experience courses in 

enterprises and the provision of various forms of training courses, 

which also had the effect of taking young people off the 

unemployment register. Since 1981, many of these policies have been 

continued by the Mitterrand Government, but some important changes 

have been made too. Worksharing has been a major plank in the new 

strategy, and following the Schwartz Report, the type of training 

for unemployed young people has been altered with more emphasis on 

quality than had previously been the case. Attention is now focussed 

more on the disadvantaged and on providing real support and guidance 

during the transition to working life through the new network of 

youth guidance centres. The MLs and PAIOs represent a radical new 

response which has not been copied in other countries.
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In France, as elsewhere however, the stress has been laid on 

training programmes. The MPR is the latest of the series. The main 

feature of the MPR is its concentration on the least able, which 

means that at a time of high youth unemployment efforts are being 

centred on quality rather than on quantity, which other countries 

have taken as their main target. It is an ambitious programme, but 

it is possible that hopes of a successful transition to work after 

the MPR may be dashed by employers* continued preference for the 

brightest young people and the possibility of stigmatisation within 

the programme. The MPR is regarded as a temporary measure, however, 

with the worst cases of poor preparation for work expected to be 

solved in the medium-term by educational reforms. Such reforms may 

enable some young people to compete better for jobs, but they cannot 

of course actually create additional employment opportunities.

The best transition to employment seems to be offered by the 

CEF programme which appears to be used as a screening device by 

employers. However, its high post-scheme employment rates may be 

explained by the high educational level of entrants. Several other 

training programmes have been implemented in France, but generally 

these have been linked less directly to employers than the CEFs. As 

a result they tend to be less successful in providing a transition 

to employment.

Apprenticeship in France is less widespread than in Germany, 

but numbers have been increasing and the training content has been 

expanded. However, it covers only a limited range of occupations and 

tends to be male-dominated. It is complemented, however, by the 

school-based vocational education route.

The funding of training in France is in sharp contrast to the 

system used in Germany. France operates a levy system, which appears
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to make sense in obliging all employers to contribute to the costs 

of training. However, the system seems to be excessively complicated 

and bureaucratic and there is little concern with quality. Spending 

on training is taken into account often without regard to the 

quality of this training, although it is naturally in employers' 

interests only to pay for training which they consider beneficial.

In France as in the UK a system of allowances applies to young 

people taking part in government special measures, and these are 

normally based on a percentage of the minimum wage. For those 

starting on the MPR the allowance provides little more than pocket 

money - 10% of the SMIC.

The other main plank of the Mitterrand policy has been the 

reorganisation of working time, chiefly through the Solidarity 

Contracts. Amongst these, the early retirement option has proved the 

most popular and successful, although it has also proved very 

costly. Young people have benefited in some 80% of cases. Part-time 

early retirement and reductions in the working week have been less 

of a success, the social security exemptions in the latter proving 

insufficiently attractive to employers. Indeed hopes that reductions 

in the working week in general could increase employment have been 

dashed - the reduction has been too slow to create additional jobs 

in the absence of income-sharing. The possibility of creating jobs 

for young people through part-time work or pairing has been raised, 

but has not as yet led to government action.

While training programmes and working time policy represent the 

main lines of recent government policy in France, employment 

subsidies and work experience programmes have been in decline. 

Subsidies to the employment of young people in general and to 

apprentices in particular proved a popular response in the 1970s,
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although they were generally costly. Recently a more selective 

subsidy policy has been introduced. The SPE, the French work 

experience programme similar to the work experience element in the 

UK's YOP, gave rise to criticisms that it was simply providing cheap 

labour without training, and the Mitterrand Government cut it back 

when it came into office. The SPE in any case proved to be a high 

cost programme, containing a large element of deadweight.

With the Schwartz Report and the change of government in 1981, 

French policy on youth unemployment has shifted from a policy of 

short-term expediency to a long-term qualitative approach. The 

emphasis is now on improving all aspects of the transition to adult 

life. Consequently it is difficult to assess the success of this 

policy in a short space of time and using the criteria used to 

assess the sort of schemes mounted in the 1970s, when the sole aim 

was to ease young people into jobs. A real assessment of the success 

of the Mitterrand/Schwartz transformation will only be possible in a 

few years time.



5/63

Notes

1. Simon J (1981) Les Pactes pour l'Emploi et le Plan Avenir 
Jeunes.

2. Sum of all lines marked *. CEFs are excluded as they are 
normally accounted for in exemptions from employers' social 
security contributions. In Table 5.2 (the PAJ) it was not 
possible to benefit from both measures simultaneously and so 
CEFs are included in the total.

3. Ministre du Travail et de la Participation (1980) Rapport sur 
l'emploi des jeunes p. 20; Ministre delegue aupres du Premier 
Ministre charge de l'emploi (1982) Rapport sur l'emploi des 
jeunes p. 23. NB. A sum of 5,013 FF was spent in 1981, but this 
financed both the last half-year of the 3rd campaign of the PNE 
and the first six months of the PAJ.

4. Ministre delegue aupres du Ministre des Affaires Sociales et de 
la Solidarite Nationale charge de l'emploi (1983) Elements de 
reflexion en vue d'une politique integree d'insertion 
professionnelle des jeunes pp. 4-6.

5. Ministere du Travail et de la Participation (1980) op. cit. p. 
21.

6. Simon op. cit; Ministre delegue aupres du Ministere des 
Affaires Sociales loc. cit.

7. ibid.

8. OECD (1983) Review of youth employment policies in France p. 79.

9. Gaspard M, Frank D (1981) Les effets des pactes nationaux pour 
l'emploi sur Involution du chomage.

10. Ministre delegue aupres du Premier Ministre op. cit. p. 18.

11. ibid pp. 19-20.

12. Ministre d£l£gue aupres du Ministre des Affaires Sociales loc. cit

13. Ministre delegue aupres du Premier Ministre op. cit. p. 19.

14. OECD (1983) op. cit. p. 67.

15. Ministre delegue aupres du Premier Ministre op. cit. p. 23.

16. OECD (1983) op. cit. pp,. 36-40, pp.. 82-84.

17. ibid p. 67.

18. Ministre delegue aupres du Premier Ministre op. cit. pp. 25-6.

19. OECD (1983) op. cit. p. 69.



5/64

20. Le Parti Socialiste (1982a) Investissements - reprise 
economique - emploi.

21. "Redeploiement des aides a l'emploi". Cutting supplied by 
l'Union pour la Democratie Francaise (UDF - Union for French 
Democracy).

22. Ministre delegue aupres du Premier Ministre op. cit. p. 26.

23. Ministere de l'Emploi, Ministere de la Formation 
Professionnelle (1983b) Dossier Jeunes.

24. Ministere du Travail et de la Participation (1981c) Une
politique du travail et de l'emploi pp. 12-13.

25. ibid p. 12; Les Echos 26.2.81; Commission of the EC (1977c).

26. Ministere du Travail (1981b) Mesures destinees a faciliter 
1'insertion professionnelle des jeunes a la rentree 1981;
Liaisons sociales 27.11.81; Ministere du Travail et de la
Participation (1980) op. cit. pp. 19-20; Ministre delegue 
aupres du Premier Ministre op. cit. pp. 20, 24-26.

27. ibid p. 19; Ministere du Travail et de la Participation (1980) 
op. cit. p. 20.

28. Commission of the EC (1977c); Simon op. cit; Ouazan J M, de 
Broucker P (1980) France p. 73; Butt Philip A, Whitehouse S 
(1984) Youth employment subsidies in the European Community pp. 
288-9.

29. Kramer Associates Inc. (1978) European programs to assist 
trade-impacted workers Ch VII.

30. ibid.

31. ibid; OECD (1978b) Youth unemployment Vol II; Ministere du 
Travail et de la Participation (1980) op. cit. p. 15; Simon op. 
cit; Butt Philip, Whitehouse loc. cit.

32. OECD (1978b) op. cit.

33. Kramer Associates Inc. op. cit.

34. Ministere du Travail et de la Participation (1980) op. cit.
p. 15; Commission of the EC. 1978 Report on the development of 
the social situation in the EC; OECD (1980) Youth unemployment. 
The causes and consequences p. 115; Simon op. cit. p. 115.

35. ibid p. 110.

36. ibid.

37. Ministere du Travail (1981b) op. cit. p. 2; Ministre delegue 
aupres du Premier Ministre op. cit. pp. 19-22.



5/65

38. Perrin D H. Le Pacte National pour l'Emploi.

39. Ministre del£gu£ aupr&s du Premier Ministre op. cit. p. 23.

40. Lagache M (1982) Le chSmage: vraies causes et vrais remedes.

41. Prieur J (1978) L'insertion professionnelle des jeunes
ch&neurs p. 250.

42. Ministere du Travail et de la Participation (1980) op. cit. 
p. 14.

43. ibid.

44. ibid; Ministre delegue aupres du Premier Ministre op. cit. 
p. 21.

45. ibid pp 19-21.

46. ibid p. 25.

47. Ministere du Travail et de la Participation (1980) op. cit. 
p. 14.

48. Ministre delegue auprfes du Premier Ministre op. cit. pp 23-4.

49. Lagache op. cit. p. 16. Lagache goes on to develop his own idea 
of public sector employment - a "service national de l'emploi" 
replacing the ANPE and having a monopoly on temporary work, 
which all those receiving unemployment benefit are obliged to 
undertake.

50. OECD (1978b) op. cit; Ouazan, de Broucker op. cit. p. 76.

51. Le Parti Socialiste (1982a) op. cit; Premier Ministre. Service 
d'information et de diffusion (1981a) Le plan emploi: financer 
les mesures nouvelles.

52. Ministere du Travail et de la Participation (1980) op. cit; 
Ministre delegue aupres du Premier Ministre; Kramer Associates 
Inc. op. cit; Ministere du Travail (1981b).

53. Simon op. cit. p. 108.

54. Kramer Associates Inc op. cit; Butt Philip, Whitehouse op. cit. 
p. 292.

55. Houbart G (1982) Chomage et insertion professionnelle des 
jeunes; FO Hebdo Supplement au no 1634.

56. The RPR (RPR (1982) Non a la fatalite du chomage des jeunes p. 5) 
suggests that young people should be able to do socially useful 
work and continue training, whilst still receiving benefit, and 
the Parti Radical Socialiste (PRS (1981) Priorites pour un 
septennat different) favour the idea of regional public 
establishments taking on young people for 18 months to give 
them experience of a range of jobs.



5/66

57. "Associations" are partnerships having a special legal status 
in France. They can be formed by a group of people with a 
common aim other than to make profits.

58. Ministere de l'Emploi, Ministere de la Formation 
Professionnelle (1983b) op. cit. Fiche 6; Le Parti Socialiste 
(1982a) op. cit. Fiche 3; Ministere de l'Emploi, Ministere de 
la Formation Professionnelle (1983a) De 16 a 25 ans. Les lieux, 
les gens; Premier Ministre. Service d'information et de 
diffusion (1981b) Le plan emplois assurer I1insertion 
professionnelle et la formation des jeunes; Nowak M C. Stages 
jeunes volontaires.

59. ibid.

60. Ministere de l'Emploi, Ministere de la Formation 
Professionnelle (1983b) op. cit. Fiche 7.

61. Les Echos 2.6.82; L 1Express 24.9.82. pp. 54-5.

62. RPR op. cit. pp. 11-13.

63. Schwartz B (1981) L'insertion professionnelle et sociale des 
jeunes pp. 70-74.

64. Education et Societe June-July 1983 p. 153.

65. ibid pp. 147-148; Le Parti Socialiste (1982a) op. cit. Fiche 9;
Les Echos 31.8.81.

66. Karsten D (1980) Job Creation Schemes in the European 
Community; Ministere du Travail et de la Participation (1981c) 
Op. cit. p. 12; OECD (1980) op. cit. p. 110.

67. Houbart op. cit; FO Hebdo Supplement au no. 1634; Marchais G
(1981) A la Bastille.

68. Lagache op. cit. p. 16.

69. Le Monde 10.1.80; Financial Times 10.1.80.

70. Le Monde 7.5.80.

71. Le Parti Socialiste (1982b) Chaque emploi cree est une victoire 
pour tous. Fiche 9.

72. Les Echos 21.12.81; Financial Times 3.12.81.

73. Guardian 14.1.82; Financial Times 14.1.82; Les Echos 14.1.82.

74. Financial Times 11.2.82.

75. ibid.

76. ibid.

77. ibid; Guardian 17.11.81.



5/67

78. Les Echos 2.2.82; Guardian 2.2.82.

79. Financial Times 12.2.82; Mouriaux M-F, Mouriaux R (1984) 
Unemployment policy in France 1976-82 p. 163.

80. "Les 39 heures n'ont pas cree d'emplois". Cutting supplied by the 
UDF.

81. L*Express 1.7.83.

82. OECD (1983) op. cit. p. 56.

83. Le Monde 8.9.82.

84. ibid; Les Echos 25.3.82.

85. OECD (1983) op. cit. p. 50.

86. Schwartz op. cit. pp. 66-70; Ambassade de France a Londres
(1982) Young people in society: the Bertrand Schwartz Report
p. 3.

87. Les Echos 26.2.81.

88. Economist 19.9.81. p. 76.

89. L 1Express 18.2.83.

90. Economist 19.9.81; Les Echos 26.11.81 and 26.2.81.

91. Les Echos 11.1.82 and 26.3.82.

92. Les Echos 11.1.82; Le Monde 7.8.82; L 1Express 7.1.83.

93. L 1Express 18.2.83.

94. Kramer Associates Inc. op. cit; Mouriaux, Mouriaux op. cit. 
p. 156.

95. Ministere du Travail et de la Participation (1981c) op. cit. 
p. 9.

96. Ouazan, de Broucker op. cit. p. 75.

97. Kramer Associates Inc. op. cit.

98. OECD (1980) op. cit. p. 128.

99. Mouriaux, Mouriaux loc. cit.

100. Lagache op. cit. p. 14.

101. Mouriaux, Mouriaux op. cit. p. 160.

102. Les Echos 20.1.82.



5/68

103. Ministere du Travail. Delegation a l'Emploi. Contrats de 
solidarity. Dossier Technique. Fiche 2; Les Echos 14.1.82.

104. Le Parti Socialiste (1982a) op. cit. Fiche 2.

105. Ministere du Travail. Delegation a l'Emploi op. cit. Fiche 4; 
Le Parti Socialiste (1982a) op. cit. Fiche 2.

106. Ministere du Travail. Delegation a l'Emploi op. cit. Fiche 1; 
Le Parti Socialiste (1982a) loc. cit.

107. Prieur op. cit. p. 3.

108. Financial Times 20.11.81.

109. Les Echos 16.10.81.

110. OECD (1983) op. cit. pp. 47-50.

111. ibid.

112. L 1Express 24.9.82 pp. 54-5.

113. Guardian 25.11.82; OECD (1983) op. cit. p. 47.

114. Ministere de l'Emploi (1983) Contrat de solidarite. Reduction
de la dur£e du travail.

115. OECD (1983) op. cit. p. 49.

116. ibid pp. 49-50.

117. Lagache op. cit. pp. 22-23.

118. Ministere du Travail et de la Participation (1981c) op. cit.
p. 30; Economist 27.1.79; Economist 2.6.79.

119. Mouriaux, Mouriaux op. cit. p. 155.

120. Ministere du Travail et de la Participation (1981c) op. cit. 
p. 15.

121. Time Magazine 12.10.81; Le Monde 4.8.82.

122. L'Express 20.5.83 p. 43.

123. Schwartz op. cit. pp. 57-61; Ambassade de France a Londres 
op. cit. p. 3.

124. Ministere de l'Emploi, Ministere de la Formation 
Professionnelle (1983b) op. cit. Fiche 7.

125. Ouazan, de Broucker op. cit. p. 70.

126. ibid.

127. TES 8.1.82.



5/69

128.

129.

130.

131.

132.

133.

134.

135.

136.
V

137.

138.

139.

140.

141.

142.

143.

144.

145.

146.

Ministere de l'Emploi, Ministere de la Formation 
Professionnelle (1983b) op. cit.

Le Monde 25.8.82; Le Monde 8.9.82; L'Express 24.11.82; 
Guardian 25.11.82; Les Echos 3.5.82"; "Regimes Sociaux"
Cutting supplied by UDF.

Guardian 25.11.82, 26.11.82 and 9-11.5.83.

Schwartz op. cit. p. 86.

Commission of the EC (1977c); OECD (1978b) op. cit; OECD 
(1980) op. cit. p. 103; ANPE (1981a) Guide pratique du 
demandeur d'emploi; ANPE (1981c) Vous avez peut-etre droit a 
la prime de mobility des jeunes; Ouazan, de Broucker op. 
cit. p. 71.

ibid. p. 76.

Ministere du Travail et de la Participation (1981c) op. cit.
p. 12.

CEDEFOP (1980b) Descriptions of the vocational training 
systems - France p. 22.

OECD (1983) op. cit. p. 92; Ministere de l'Emploi, Ministere 
de la Formation Professionnelle (1983b) op. cit. Fiche 9; 
Ministere du Travail (1982b) Guide d'utilisation; Ancel F, 
Combes M-C, Sauvageot C (1981) Apprentissage et insertion 
professionnelle.

Ministere du Travail (1982b) op. cit. p. 8.

Projet de loi de finances pour 1984. Document annexe. 
Formation professionnelle Ch 3.

ibid; CEREQ (1981b) L*apprentissage p. 1.

Assemblee Nationale. Questions et reponses 11.7.83.

Discrepancies between the numbers of new apprentices in Table 
5.5 and those covered by the PNEs and PAJ may be explained 
by restrictions on entitlement to subsidies in the early 
years of the PNEs and aid lasting for more than one year in 
some cases in the later years.

Ancel et al. op. cit. p. 68.

Ancel et al. op. cit. p. 65; CEREQ (1981b) op. cit. p. 4. 

ibid p. 5.

ibid; Ancel et al. op. cit. pp. 69-70.

Schwartz op. cit. pp. 53-56; Ambassade de France a Londres 
op. cit. p. 3.



5/70

147. OECD (1983) op. cit. p. 85.

148. Le Parti Socialiste (1982b) op. cit. Fiche 12.

149. Le Ministere de la Formation Professionnelle. La renovation 
de l'apprentissage.

150. Ministere du Travail et de la Participation (1980) op. cit. 
p. 16; Ouazan, de Broucker op. cit. p. 74; Commission of the 
EC. 1975 Report on the development of the social situation in 
the Community; Kramer Associates Inc. op. cit. p. 74.

151. Ministere du Travail et de la Participation (1980) loc. cit; 
Commission of the EC. 1980 Report on the development of the 
social situation in the Community.

152. Ministere du Travail (1981b) op. cit; Ministere de l'Emploi, 
Ministere de la Formation Professionnelle (1983b) op. cit. 
Fiche 10; Le Parti Socialiste (1982b) op. cit. Fiche 12; 
Ministre delegul aupres du Premier Ministre op. cit. p. 25; 
Projet de loi de finances pour 1984 op. cit. p. 74.

153. Ministere de l'Emploi, Ministere de la Formation 
Professionnelle (1983b) op. cit. Additif.

154. Kramer Associates Inc. op. cit; OECD (1978b) op. cit.

155. Butt Philip, Whitehouse op. cit. p. 292.

156. Ministere du Travail et de la Participation (1980) op. cit.
p. 16; Ministre delegue aupres du Premier Ministre op. cit.
p. 20; Ministere du Travail (1982b) op. cit.

157. Ministere de l'Emploi, Ministere de la Formation
Professionnelle (1983b) op. cit. Additif and Fiche 10.

158. Butt Philip, Whitehouse op. cit. p. 292.

159. Ministere du Travail et de la Participation (1980) op. cit.
pp. 17, 37,50; Ministre delegue aupres du Premier Ministre 
op. cit. p. 35; Projet de loi de finances pour 1984 op. cit. 
p. 74.

160. Ministere du Travail et de la Participation (1981a) Devenir 
des jeunes ayant beneficie d'un CEF en 1980 p. 7.

161. Projet de loi de finances pour 1984 op. cit. pp. 74-5.

162. ANPE (1981a) op. cit; Ministere de la Formation 
Professionnelle. Insertion professionnelle des jeunes 18-25 
ans.

163. Ministere du Travail et de la Participation (1981a) op. cit.

164. Data supplied by the Delegation a l'Emploi.

165. Annexe a 1'accord du 9.7.70 sur la formation et le



5/71

perfectionnement professionnels modifie par les avenants du 
2.2.73, 9.7.76, 21.9.82.

166. Ouazan, de Broucker op. cit. pp. 72-3.

167. ibid p. 82.

168. Ministlre du Travail et de la Participation (1980) op. cit.
pp. 18-19; Ministre delegue auprfes du Premier Ministre op. 
cit. pp. 19-20; Prieur op. cit. p. 251; Le Parti Socialiste 
(1982a) op. cit. Fiche 3; Ministere du Travail (1981b) op. 
cit; ANPE (1981a) op. cit.

169. Ministre delegue aupres du Premier Ministre op. cit. pp. 36-7;
Ministere du Travail et de la Participation (1980) op. cit.
pp. 19, 30.

170. ibid p. 30.

171. ibid p. 32.

172. ibid pp. 21-2.

173. Schwartz op. cit. pp. 45-8, 75; Ambassade de France a Londres 
op. cit. pp. 2-4.

174. Le Parti Socialiste (1982a) op. cit. Fiche 3.

175. Ministere de la Formation Professionnelle (1983a) Je vais 
savoir un metier p. 14.

176. ibid p. 12; Le Parti Socialiste (1982a) op. cit. Fiche 3.

177. Ministfere de la Formation Professionnelle (1983a) op. cit. 
pp. 7-8; Ministere de l'Emploi, Ministere de la Formation 
Professionnelle (1983b) op. cit. Fiche 3.

178. ibid Fiche 2; Ministere de la Formation Professionnelle 
(1983a) pp. 8-9.

179. ibid pp. 10-11; Ministere de l'Emploi, Ministere de la
Formation Professionnelle (1983b) op. cit. Fiche 1.

180. Ministere de la Formation Professionnelle (1983a) op. cit. 
pp. 11, 13.

181. Ministere de la Formation Professionnelle (1983c) Stages 
16-18 ans. Quelques donnees chiffres. 27.7.83.

182. Le Quotidien 13.7.82; Le Matin 15.9.82.

183. Projet de loi de finances pour 1984 op. cit. pp. 69-74;
Ministere de la Formation Professionnelle (1983c) op. cit.

184. ibid; Ministere de la Formation Professionnelle. Communique 
de presse 26.7.83.



5/72

185. Malglaive G. Le dispositif d'observation et d'evaluation du 
programme 16-18 ans; Ministlre de la Formation 
Professionnelle (1983b) Observation et Evaluation du 
dispositif de formation des jeunes de 16 a 18 ans. Reports 
of Jan/Feb 1983, June 1983, and December 1983.

186. Ministere de l'Emploi, Ministere de la Formation
Professionnelle (1983a) op. cit. p. 5.

187. Projet de loi des finances pour 1984 op. cit. pp. 75-77.

188. Ministere de l'Emploi, Ministere de la Formation
Professionnelle (1983b) op. cit. Fiche 1.

189. ibid Fiche 8.

190. ibid Fiche 7 and Additif; ANPE (1981b) Guide pratique de
1'employeur.

191. CEDEFOP (1980b) op. cit. p. 16.

192. ibid pp. 26-30; MinistEre de l'Emploi, Ministere de la
Formation Professionnelle (1983b) op. cit. Fiches 9 and 16.

193. CEDEFOP (1980b) op. cit. pp. 76-80.

194. ibid p. 25; Ministere de l'Emploi, Ministere de la Formation 
Professionnelle (1983b) op. cit. Fiche 16; Le Quotidien 
13.7.82.

195. Ministere de l'Emploi, Ministere de la Formation 
Professionnelle (1983b) op. cit. Fiche 16.

196. ibid.

197. ibid; CEDEFOP (1980b) op. cit. p. 85.

198. OECD (1983) op. cit. pp. 35, 61-4.

199. Prieur op. cit. p. 255; RPR op. cit. pp. 1-2; Lagache op. 
cit. pp. 18-20.

200. MinistEre de l'Emploi, Ministere de la Formation 
Professionnelle (1983b) op. cit. Fiche 12, OECD (1983) op. 
cit. p. 69.

201. OECD (1978b) op. cit. pp. 61-2.

202. Ambassade de France a Londres op. cit; OECD (1983) op. cit.
pp. 79-82.

203. Premier Ministre. Service d'information et de diffusion 
(1981b) op. cit.

204. OECD (1983) op. cit. p. 69.

205. Le Parti Socialiste (1982a) op. cit. Fiche 10.



5/73

206. Schwartz also proposed the establishment of "Comites locaux 
pour 1'insertion des jeunes" (Local Committees for the 
integration of young people) based on the CLEs (Schwartz op. 
cit. p. 135).

207. Schwartz op. cit. pp. 49-51, 129-134; Ministere de l'Emploi, 
Ministere de la Formation Professionnelle (1983b) op. cit. 
Fiche 4.

208. OECD (1983) op. cit. p. 91.



6/1

Chapter Six

WEST GERMAN YOUTH UNEMPLOYMENT POLICIES

6.1. Introduction: German policy since the mid-1970s

The German approach to youth unemployment differs from those of 

France and the UK in some important respects. Although all three 

countries share an emphasis on training, France and the UK have 

rediscovered youth training in recent years. Germany, on the other 

hand, has maintained a large-scale training system over a longer 

period. This is not to say that this system has always proved 

adequate to meet the needs of all young people, particularly in a 

period when the "baby boom" year groups of the 1960s are entering 

the labour force, but it has provided a basis on which to build 

other measures, as we shall see throughout this chapter.

Germany has in any case not experienced such high rates of 

unemployment, which reflects a more successful general economic 

performance than other countries. Nonetheless, the level of 

unemployment causes considerable concern in Germany, and many of the 

labour market measures utilised elsewhere are found here too.

The change of government in the autumn of 1982 from the centre- 

left SPD/FDP coalition, which had ruled since 1969, to the centre- 

right CDU/CSU/FDP coalition has brought some changes in the field of 

employment policy, but these are by no means as great as the changes 

in France since the 1981 election (1). The programmes of the major 

political parties and interest groups concentrate to a great extent 

on macroeconomic measures, designed to restore growth, but 

increasingly there are those who call into question this faith in 

growth. There is now a great deal of pressure to reduce working



time, although this has been largely resisted by the present 

Government.

It is less meaningful to discuss German employment policy in 

terms of "packages" of the sort formulated in France. The basic 

instruments of employment policy are provided for in the 

"Arbeitsforderungsgesetz" (AFG - Employment Promotion Law) of 1969. 

Numerous measures have been implemented in the years since, largely 

on the basis of the AFG, but only occasionally have these been 

presented in the form of a "package".

6.2. Demand-side policies: employment subsidies

Employment subsidies have been a feature of policy in Germany, and 

are provided for in the AFG. The subsidies arising from the AFG have 

been constant measures, although these have on occasions been 

complemented by short-term special subsidy programmes. Rarely, 

however, have subsidies been targeted solely on the young. Here we 

examine some of the main employment subsidies used in Germany and 

the extent to which young people have benefited.

6.2.1. The "Lohnkostenzuschuss" (LKZ-Wage Cost Subsidy) of 1974-5 

The LKZ, which ran from 12th December 1974 provided a six-month 60% 

wage subsidy when a permanent job was given to someone out of work 

more than three months in an area of high unemployment before May 

1975.

Analysis of the schemed results suggest that it was very 

effective. Some 79,000 workers were covered by the measure. After 

all effects are taken into account, the net job creation is put at 

35,698 job years (or an unemployment saving of 33,953). This enabled 

the measure to run at a negative budget cost: a gross outlay of
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391.96m DM brought a total saving of 770.68m DM (2). Young people 

did benefit from the measure, with under 25 year olds accounting for 

around 25% of the placements (3).

6.2.2. The "Arbeitsmarktpolitisches Programm fur Regionen mit 

besonderen Beschaftigungsproblemen" (Labour Market Programme 

for regions with particular employment problems) of 1979/80 

This programme once again provided subsidies for the employment of 

those unemployed over a certain period and in areas identified as 

unemployment blackspots (regions with over 6% unemployment in 1978). 

One observer describes it as "the Federal Republic's first sally 

into interfering with market forces through a manpower instrument of 

such size" (4). For engagements between August 1979 and July 1980 

90% wage subsidies were provided during the initial adjustment 

period with a 70-80% subsidy for the rest of a 12 month period.

These were accompanied by two-year 100% subsidies for the engagement 

of unemployed people in social service improvements, 18-month 80% 

subsidies for employing them in infrastructure improvements, along 

with a range of training subsidies (5). The programme set out with 

a budget of 500m DM, although Merrit says that it eventually cost 

the taxpayer almost lbn DM. Early results showed that take-up was 

very high, especially in small and medium-sized firms. But Merrit 

regards the scheme as a "conspicuous failure", because the 

"unskilled and long-term unemployed ... are actually resistant to 

training of the sort that would integrate them into soundly-based 

jobs". He also gives the "profound misgivings" of employers and the 

"downright hostility" of existing employees as a reason for the 

subsidy not being sufficient incentive for the recruitment of those 

without skills or recent work experience (6). The "greyhound
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principle** on which the scheme operated has been described elsewhere 

as "about the worst policy design for creating lasting employment** 

(7). It meant that money was available on a first come, first served 

basis for both employers and job-seekers, rather than assessing 

which jobs would have the best chances of long-term success.

6.2.3. "Eingliederungsbeihilfe** (EB-Integration aid)

These are subsidies provided for in the AFG (Article 54), paid to an 

employer for the recruitment of someone who is unemployed or 

threatened with unemployment and who would be difficult to place 

without the subsidy. The level of the subsidy is to some extent left 

to the discretion of the placement official, although figures are 

set in the AFG as guidelines. In the past the level was set at up to 

80% of the wage for a maximum of two years, although the average 

duration was about nine months. The mid-1970s saw a massive 

expansion of the programme (Table 6.1), with employment officers 

placing almost every tenth person with EB by 1977. Average 

expenditure per person increased from 1,341 DM in 1973 to 4,699 DM 

in 1979 (1973 prices). An evaluation showed that a lot of deadweight 

was involved, with the real problem cases remaining difficult to 

place (8). After 1979 the measure was restricted both in terms of the 

numbers of people covered and of the level of subsidisation. In 

March 1982 the regulations were changed so that the normal subsidy 

would be 50% of the wage for six months, or up to 70% in cases of 

workers over 55 or unemployed more than a year. In exceptional cases 

when the subsidy lasts longer than six months, it is reduced by 10% 

of the wage after the first six months (9).

It seems reasonable to expect that young people might be well 

represented amongst those benefiting from EB, simply because the 

dynamics of the youth labour market mean that they make up a large 

proportion of those recruited into employment (10). However, as one
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Table 6.1.

Eingliederungsbeihilfe: coverage and expenditure 1974-82.

1974 1975 1976 1977 1978

Coverage 10,147 37,904 57,852 103,188 96,479

16,954 100,408 185,675 206,181 458,588Expenditure 
(in DM)

Coverage

Expenditure 
(in DM)

1979

84,113

615,988

1980

64,679

574,983

1981 1982
(Jan-Nov only)

25,985

453,994

22,026

179,654

Source: BfA FdA Informationen 19.1.83.

BfA official commented, young people are not really regarded as 

being hard to place, and so very few are included in practice. In 

1979 some 4,800 under 20 year olds were covered (5.7% of the total)

(11). As the total coverage declined, however, it appears that young 

people's share increased. In 1981 4,300 under 20s and 5,800 20-25 year 

olds were integrated with EB; together these two groups made up 

almost 39% of the total (12). Between January and August 1983 1,553 

under 20s and 3,703 20-25s were recruited using EB out of a total of 

18,128. Over half of the younger age group were included on the 

grounds that they had not completed vocational training, but the 

largest single group of 20-25 year olds were granted EB on the 

grounds of long-term unemployment (13).

6.2.4. "Einarbeitungszuschuss" (EZ-Initial Training Subsidy)

This also has its basis in the AFG (Article 49) and falls in the 

grey area between training measures and employment subsidies. EZ is
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provided for employers who recruit someone into a job for which some 

training or orientation is required. The payment is meant to 

compensate for the lower performance of the new recruit during the 

period of adjustment. The firm has to provide a plan of how training 

is to be carried out, and the training cannot be firm-specific. The 

subsidy can reimburse up to 80% of the wage for a year. The recruit 

must have worked for at least six months before entering the new 

job, which can rule out many young people (14) . It has been said, 

however, that by the mid-1970s the subsidy was being used 

increasingly as a device to reduce youth unemployment (and possibly 

by employers as a screening device), rather than its supposed 

original purpose of providing an incentive for industry to relocate 

into underdeveloped rural areas and to mobilise an underemployed 

female labour force (15).

It is true that the number of teenagers in the programme has 

not been great, but as Table 6.2 shows, the 20-25 age group have 

accounted for a large proportion of the coverage. Numbers overall 

have declined since 1980, probably because as unemployment has 

risen, employers have been able to find suitably qualified recruits 

more readily. The EZ training is successfully completed in over 80% 

of cases, at an average cost of 1,270 DM in 1983 (although it should 

be remembered that this average includes measures lasting for as 

little as four weeks or as long as a year). In 1984 the measure had
m.

a budget of 800^DM.

6.2.5. General comments

It is not only in the above cases that employment subsidies have 

been used in recent years in Germany. The AFG also provides for 

long-term subsidies of 50-80% of wages for older people doing
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Table 6.2

Einarbeitungszuschuss coverage and expenditure 1974-83.

Numbers entering 
an EZ measure

% of under 
20s *

% of 
20-25s *

Expenditure 
(m DM)

1974 10,164 n/a n/a 17.1

1975 17,871 n/a n/a 40.8

1976 15,115 n/a n/a 42.6

1977 15,369 n/a n/a 51.6

1978 20,544 10.4 27.3 76.5

1979 28,796 10.0 27.7 120.3

1980 32,581 9.9 26.1 186.1

1981 17,293 6.7 24.5 161.1

1982 11,496 5.3 27.3 n/a

1983 20,127 5.2 30.0 n/a

* 1978-81 : based on participants at year-end
1982-83 : based on numbers entering over the year

Source: BfA. Forderung der beruflichen Bildung.

socially useful work (16). A 1976 programme provided a 60% six- 

month wage subsidy in regions of high unemployment, although as this 

was only available for those unemployed over a year, few young 

people were affected (17).

It appears that one of the main characteristics of German 

employment subsidies is that they are implemented primarily to 

alleviate the position of those disadvantaged in the labour market, 

rather than to reduce total unemployment. Some are sceptical about 

their ability to assist the disadvantaged, arguing that it is not 

always wages that prevent disadvantaged workers being hired, but 

high dropout risks and restrictive job protection (18).
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Furthermore, surveys of companies have shown that employers do not 

consider them useful: 93% said that wage cost subsidies would not

induce them to make additional appointments. They also appear to 

offer little incentive to recruit from amongst the hard core of the 

unemployed - only 5% said that they would be induced to recruit the 

less highly qualified, 10% the less able, 15% older workers, 

although significantly 46% in the case of trainees (19).

That subsidies are not regarded as a cost effective solution to 

total unemployment is witnessed by the decline in their usage and 

coverage in the early 1980s, as unemployment has risen. This is also 

probably connected with a general decline in their popularity, seen 

too in the other countries under study. For young people the 

emphasis has shifted even more to support for training and away from 

the subsidisation of employment without training. The possibility.of 

subsidising employment after training is rarely mentioned, but there 

may be a case for this with the rising numbers of unemployed young 

people after apprenticeship.

6.3. Demand-side policies; public sector job creation

Many of the same arguments regarding the creation of additional jobs 

in the public sector, particularly in labour intensive areas, have 

been advanced in Germany as in the other countries under study 

(20). But, as elsewhere, this has not led to a major expansion of 

regular public employment, but rather to a more cautious response of 

special measures to provide work experience to the unemployed while 

performing tasks in the public interest (see Section 6.4).

The public sector is in any case, regarded more as the province 

of those with a University education than of the age group under 

study (21). Obviously, though, public service employment is not
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confined to graduates, and in 1977 some young people were taken into 

public employment as additional recruits to combat youth 

unemployment. Some 4,000 were recruited into the postal services,

1,000 to the railways with a Federal government subsidy of 50,000 DM 

per place. "Lander" governments recruited another 4,000 young people, 

with Nordrhein-Westfalen employing a further 5,000 in its public and 

social organisations (22). The AFG also allows the BfA to help 

employers create additional work places in the public interest, by 

subsidies of at least 60% (23). The public sector also naturally 

plays a role in the vocational training system (see Section 6.10).

6.4. Demand-side policies: work experience programmes

6.4.1. Arbeitsbeschaffungsmassnahmen (ABM-Work Creation Measures)

ABM were introduced in the AFG in 1969 (Articles 91-99), but were 

only implemented on any scale from the mid-1970s. They provide 

opportunities of temporary work experience on projects of general 

community benefit, performing tasks which would not otherwise be 

done - or at least which would not be carried out in the near 

future, now taken to mean a period of 3-5 years (24). Projects must 

also be deemed to be in the public interest, which means that ABM 

workers cannot be involved in production, because of the problems of 

competition. The BfA pays a sponsor (normally a public body, 

although some private charitable organisations are also involved) a 

subsidy of 60-80% of the wage cost of the project, with workers 

earning the normal rate for the job. Loans are also available for up 

to twice the amount of the subsidy. The length of ABM varies up to a 

maximum of two years, although a third year is possible if the 

employer agrees to take the worker on permanently afterwards. A 

person can be withdrawn from an ABM, however, if a suitable job
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becomes available. ABM are used particularly for the long-term 

unemployed, to help them re-adjust to the discipline of work. 

Basically six months' unemployment and entitlement to benefit are 

needed to be eligible to take part in an ABM, although the hard-to- 

place are given priority. Young workers under 22 who have not 

completed vocational training come into this category (25).

Great caution is exercised in the implementation of ABM, to 

prevent comparisons with the compulsory labour schemes of the 1920s 

and 1930s, the so-called "Notstandsarbeiten" (NSA-Relief Works) or 

"Wertschaffende Arbeitslosenhilfe" (Productive unemployment benefit) 

when additionality was not observed (i.e. they displaced employment 

or measures already in place) and the jobs were poorly paid. It is 

now regarded as important that wage scales reflect those agreed in 

regular employment and that additionality is effective. Roughly 30% 

of measures are in social services and environmental projects, 20% 

in administration and 10% in construction.

The 1979/80 Labour Market Programme also covered ABM, as 

mentioned (Section 6.2.2). The two-year 100% subsidies for ABM jobs 

in the social services and infrastructure improvements were regarded 

as more successful than normal ABM, although they displaced some 40- 

50% of regular ABM places (26). In the same year the AFG was 

revised, with a few shifts in emphasis in the structure of ABM. 

Duration had previously normally been six months, now extended to a 

year, or exceptionally two to three years, as outlined above.

Special attention was given to maintaining and broadening 

qualifications, and part-time ABM jobs were offered (27). The new 

ABM Regulations of 1980 said that works councils should be more 

involved in working out programmes (28).

Table 6.3 indicates the numbers engaged in these measures in 

recent years. These figures represent averages of the numbers
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Table 6.3

ABM Coverage 1977-1983

Annual average under 20 20-25

1977 37,754 n/a n/a
1978 51,236 n/a n/a
1979 51,192 n/a n/a
1980 41,251 n/a n/a

1981 38,461 3,732 (9.7%) 6,490 (16.9%)

1982 * 29,532 3,074 (10.4%) 4,882 (16.5%)

1983 (i) 55,573 8,847 (15.9%) 11,334 (20.4%)

* Average of end-quarter figures; 1977-81 = average of monthly figures 

(i) Number at end-December 1983

Source: BfA Statistics

involved at particular points in time, rather than annual totals, 

which would be higher, given an average duration of nine months. 

After the decline in numbers of 1979-82, an increase took place in 

1983, with over 55,000 people in ABM at the year-end, and a growing 

proportion of young people, with under 25 year olds making up 36% of 

that total. In 1984 the annual average was expected to be between

70,000 and 80,000 (29). As with the majority of schemes, these 

figures do not represent a net reduction of unemployment. Research 

conducted on the 1973-77 period put the direct employment effect at 

40.5% of the numbers involved, with an additional indirect effect 

taking the total net employment effect to 45.2% of the gross total 

(30). The amount of the BfA budget set aside for ABM has risen 

considerably in recent years, from l.lbn DM in 1980 to 1.97bn in 

1984 and 2.58bn in 1985 (31). Estimates vary of the costs of
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engaging an unemployed person on an ABM, but it is generally 

regarded as good value. Some have even sought to show that it is 

cheaper than keeping someone on the unemployment register (32). The 

cost is now thought to be more or less neutral after secondary 

effects are taken into account (33), although the research 

mentioned earlier, which took a less optimistic view of the 

employment effects of the scheme estimated that it had a net fiscal 

cost per job created of almost 5,000 DM over the 1973-75 period 

(34).

We have already noted that young people make up a significant 

proportion of the coverage of ABM, and that the measure is regarded 

as suitable for young people who have not had training. In mid-1984 

some 27,000 young people were in ABM (35). Young people appear to 

be overrepresented in the scheme when compared to their share of 

unemployment. Yet some consider that ABM are not well suited to the 

needs of the young, because of fears that the desire for training 

could be diminished (although they are thought appropriate for the 

long-term young unemployed). It is noted that young people are more 

likely to leave ABM than other workers, and that some 56% of young 

people are unemployed after ABM (36). In the early 1980s the 

proportion of young people in ABM was indeed smaller, following the 

decision in the Arbeitsforderungskonsolidierungsgesetz (AFKG - 

Employment Promotion Consolidation Law) to concentrate the measure 

on the long-term unemployed, and also to apply a criterion of taking 

off the register people receiving higher benefit levels. Young 

people thus lost out to heads of families, for example. In fact, it 

was shown that it could actually be costly to put young people in 

ABM, as they acquired rights to benefit through the ABM work. More 

recently, though, a decision was taken to change the emphasis of ABM



in favour of the young. In the past some "LHnder" had offered the 

possibility for the young to re-take the school-leaving certificate 

while working on an ABM (37). Early in 1983 it was decided to 

introduce a new form of ABM, known as "Arbeiten und Lernen" (Work 

and Learn) or "Kombimassnahmen" (KM - combination measures) (38).

It was made possible to combine an ABM with training, either through 

an ABM with an integrated training component or through combining a 

part-time ABM with a part-time training measure, such as BM, FuD and 

BBH (see below - Sections 6.11.1, 6.11.3 and 6.12.2). These 

possibilities only exist for under 25 year olds, and even apply to 

under 18 year olds who may regard it as a prelude to an 

apprenticeship. The ABM part cannot account for more than half of 

the whole KM (39). These new measures have a number of advantages.

It is easier to motivate the young people for training, as they get 

real work experience, and, as they receive 20 hours pay, they are 

financially more attractive to young people than training alone. The 

financial rewards are thought to be great enough to enable 

participants to enjoy similar incomes to their peers, but small 

enough so that a training allowance would not represent a 

significant loss of earnings. They also overcome some of the 

problems of the "Schulmudigkeit" of many young people - the lack of 

interest in learning after school. Not all young people in ABM are 

in the KM, but their numbers have grown. In early 1984 the figure 

was 1,183, but this had risen to approximately 2,500 by November 1984 

(40).

Employment prospects after completing an ABM are thought to be 

reasonable, although not as promising as for people leaving some 

other measures, with ABM identified as schemes for the 

disadvantaged. Some regard prospects for leavers as equal to those
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of people who have just lost a job (41). For young people in the 

new forms of ABM, opportunities may be better. It is hoped that they 

will go on to a training place after obtaining a qualification under 

the training component of a KM. Even if this is impossible, they can 

go on to an FuO measure and claim income support, which would not be 

possible without spending time on an ABM. On occasions ABM measures 

have themselves been converted into permanent jobs, as a result of 

the experience and contacts gained from the scheme - this is the 

case with the German equivalent of "Meals on Wheels".

There is general agreement that ABM perform a useful role, but 

views concur less on the limits of the measure. At present, many 

collective organisations, such as local authorities ("Kommunen" and 

"Lander") and chambers of commerce, and private non-profit-making 

organisations, such as the Red Cross, act as sponsors, but normal 

companies are excluded, lest they become dependent on state 

subsidies to create jobs. There is also fear that ABM, even in their 

present form, represent a second labour market, which could 

undermine the private sector. Those who take this view recommend a 

reduction in the rates of pay applied for the scheme, which now 

leads to unrealistic wage expectations after the measure, they say

(42). Others, however, argue that there is a need to find new 

sponsors to expand the scheme, and that the programme lacks a 

powerful, but flexible and decentralised, institutional framework

(43). The call for an expansion of the programme has been supported 

by many employers' and trades union organisations (44), although 

there is some concern that regular employment should not be 

undermined (45). There has also been concern that ABM may suffer 

from a "dole image" as part of a process of dequalification, leading 

to jobs of lower status (46). This is a problem reflected in other
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countries in schemes aimed at those with disadvantages in the labour 

market. It will be interesting to see if the new KM offset this 

problem at all.

6.4.2. Das Freiwillige Soziale Jahr (FSJ - Voluntary Social Year)

The FSJ provides the opportunity for young people to obtain work 

experience in the form of voluntary work in hospitals, old people's 

and children's homes and institutions for the physically and 

mentally handicapped, for example. The scheme can be open to young 

people for six month periods, although as a rule participants should 

commit themselves for twelve months.

The FSJ was first implemented by the protestant church in 1954, 

followed by the catholic church in 1960. In 1964 the scheme was 

given official recognition by a law of April 1. Subsequent 

legislation in July 1968 and December 1975 increased the obligation 

of sponsoring organisations to provide training for FSJ helpers, and 

made it possible for the second half-year to be spent abroad. The 

Government subsidises the work of those supervising the 

participants: in 1984 4.3m DM were allocated.

The year is regarded as playing a valuable role in the 

transition to adult life, providing work experience of a general 

nature, and also of a specific nature for those considering a career 

in the social services. Seminars accompany the practical work, so 

that progress can be evaluated.

FSJ programmes are open to those between the ages of 17 and 25, 

although in some cases participation may be restricted to those over 

18. Preference is given to those who have had moderate educational 

success at a range of levels. It is considered that an FSJ can 

improve the prospects of such a person considerably. Sponsorship of
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programmes is restricted to a limited number of recognised 

charitable institutions, and the young people are reimbursed certain 

costs such as accommodation and living expenses, pocket money and 

national insurance contributions. Family allowance is also still 

paid during the period on the scheme.

The FSJ option has traditionally attracted only a limited 

number of participants, most of whom have tended to be female. But 

numbers have now increased to about 8,000. This is probably connected 

with the fact that young men are obliged to perform military 

service. The FSJ cannot be counted towards the time to be spent in 

national service, although it can be taken into account as work 

experience for those who go on to train in the caring professions.

The FSJ was not implemented as a response to youth 

unemployment, and its limited coverage means that its role in the 

battle against youth unemployment is only a small one. The Government 

insists that FSJ must remain a voluntary option. In 1975 a possible 

expansion of the measure was considered in response to rising 

unemployment among young people and increased periods of waiting for 

entry to University for subjects newly restricted by tighter 

admission procedures. Two obstacles to an expansion were noted - the 

limits on the number of advisers because of financial restrictions, 

and limits on the supply of places, again because of cost 

considerations. Hospitals, traditionally the first to come forward 

with places, no longer had a lack of trained personnel, and also 

enjoyed a plentiful supply of trainees needing work experience. They 

also wanted volunteers with a great degree of independence, and 

tended to consider FSJ helpers, generally under 20, as unsuitable 

(47).
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6.5. Demand-side policies: the creation of new enterprises

Very little emphasis has been placed in Germany on the creation of 

new enterprises for the employment of young people, largely because 

attention is focussed on the training system. New forms of work have 

been used as a response on a limited number of occasions for other 

groups, however. A charitable arm of the catholic church founded a 

new firm called "Neue Arbeit". This has been supported by the BfA, 

which paid the costs of equipping the firm, wage subsidies for those 

employed there (who all had to be over 55), the wage costs of 

support staff and two years running costs.

Although the creation of new firms is not regarded as an 

important measure in the battle against youth unemployment, it is 

worth noting the role played by small enterprises in the training of 

young people (48). This is referred to in greater depth in Section

6.10.4.

6.6. Supply-side policies: working time

6.6.1. Moves to reduce the working week

As in other countries, the problem of providing sufficient 

employment, as productivity increases faster than economic growth 

and the expansion of the labour force, has had to be faced, and in

no EC country has the debate about the reduction of working time as

a means of reducing unemployment been more heated than Germany. 

Although working time policy has not been used as a measure to 

combat youth unemployment directly, it is worth describing events in 

some detail because of their importance for unemployment as a whole.

Trades union demands for a reduction of the working week 

without loss of earnings have been evident for some time (49). The
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■Deutsche Angestellten Gewerkschaft" (DAG - The German white-collar 

union) was demanding a 36 hour week as long ago as 1977 (50), and 

the "Deutsche Gewerkschaftsbund" (DGB - German Trades Union 

Confederation) first adopted a 35 hour week as official policy at 

its 1978 congress. In 1978/9 all the major unions tabled demands for 

working time reductions, backed up by a six week strike in the steel 

industry. The outcome was a compromise increasing annual leave 

entitlement, but maintaining a standard 40 hour week (51). The 

chemical industry has seen some reduction in hours for older 

workers, with a reduction of four hours per fortnight for those over 

58, after the industry union had sought a 35 hour week for those 

over 55 (52). In the early 1980s the DGB temporarily dropped its 

demands for a 35 hour week (53).

Employers have vehemently opposed the reduction in hours sought 

by labour in recent years. They have expressed doubts about the 

employment effects of the reduction and fears about the impact on 

their costs (54). Research by the BfA has shown that reducing hours 

can be effective, with an annual 2% reduction likely to lessen 

unemployment in the 1982-85 period by 1.5m more than if working time 

was reduced at the same rate as in the past. A one hour per week 

reduction in working hours is thought likely to reduce unemployment 

by 300,000, even if it only enjoyed a 50% net employment effect 

(55).

The reaction of the German Government to reductions in working 

time has tended to be fairly non-committal, with the autonomy of the 

social partners in such issues held in wide respect in Germany. 

Chancellor Kohl is opposed to reducing working time, although his 

Labour Minister, Norbert Blum, did conclude that working time 

reductions were necessary, when in opposition. The compromise has
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been for the Government to propose worksharing measures, such as 

early retirement and part-time work, but to reject reductions in the 

working week sought by trades unions (56). The CDU/CSU's partners 

in the present Government coalition, the FDP, have also been 

cautious on the measure, arguing in the past that job creation 

measures are always preferable to worksharing measures, but that 

these may be necessary if job creation strategies prove inadequate. 

For the FDP too, however, worksharing means early retirement and 

part-time work, rather than a 35 hour week (57).

The Schmidt Government too tended to regard negotiations on 

working time as a matter for the social partners, although the 

trades union wing of the SPD supported demands for a shorter working 

week. The Green party, now in opposition with the SPD, regards a 

reduction of the working week as urgently necessary, but says that 

it is unrealistic to seek to maintain wages (58).

In 1984 two developments occurred, which brought working time 

to the fore of the employment debate in Germany. Blum introduced 

plans for a new law on working time. The old law dated from 

1938 and laid down a statutory working week of 48 hours. Blum simply 

proposed to bring the law more into line with current practice by 

laying down a statutory working week of 40 hours (59).

This measure is comparatively unimportant, however, in 

comparison to developments in industry. "IG Metall", the engineering 

workers union, spearheaded the union campaign for a shorter working 

week, with the support of unions representing workers in commerce, 

printing, timber and the post office. Employers countered with 

proposals for early retirement and more flexible, part-time jobs,
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which they said could create 175,000 jobs and leave scope for a pay 

rise, but "IG Metall" rejected the proposals. Printing industry 

employers also rejected a reduction to 35 hours, instead offering 

small pay increases, linked to a new pay structure, improved job 

security and training initiatives. After a strike in the summer of 

1984, a compromise settlement was agreed in the engineering 

industry. The average working week was to be cut to 38$ hours from 

April 1985, without loss of earnings. A further cut in hours is 

precluded before October 1986. The printing industry too settled at 

a 38$ hour week from April 1985, and working time in the steel 

industry was reduced to 38 hours from October 1984 (60). 

Interestingly Wolfmetallbau, an engineering company in Kleve, 

reached an agreement on a 35 hour week without loss of pay in April 

1984, increasing its workforce from 40 to 45. The company stressed 

that this should not be seen as a model for other companies (61).

Linked to a reduction of the working week, the unions have also 

sought restrictions on overtime as a means of creating jobs in times 

of high unemployment, seeking a reduction of the maximum working 

week as laid down in the working time regulations from 60 hours (in 

the 1938 regulation) to one of 46-48 hours (62). The "Bund der 

deutschen Arbeitgeber" (BDA - German Employers Federation) takes the 

view that such restrictions would not lead to new jobs (63), but a 

limit on overtime working to 60 hours per year was demanded by the 

"IG Metall" in their 1984 campaign for reductions in the working 

week. In the settlement of the dispute, overtime was in fact limited 

to 10 hours per week or 20 hours per month (64). In 1984 Blum 

considered a proposal for compulsory time-off for overtime over two 

hours per week (65).
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6.6.2. Longer holidays

Holidays have been substantially increased over the past 20 years in 

Germany, with many employees now enjoying 30 days annual leave (66). 

The BDA rejects the idea that longer holidays can lead to extra jobs 

being created and others too have expressed doubts about the 

possibility of creating permanent jobs out of the parcels of time 

freed by longer holidays for some workers (67). The unions have 

continued to push for longer holidays, however, and the Greens argue 

that all workers should have six weeks holiday regardless of age and 

service (68). For the present though, the emphasis of the unions 

campaign has been on reducing the working week, rather than seeking 

additional leave. Agreements have been reached in the mining 

industry for workers to receive an average ten additional days leave 

per year, but this is intended to reduce overproduction and short- 

time working, rather than create new jobs (69). Some have also 

favoured the idea of sabbaticals (70), but this has not been widely 

debated, and where it is, is normally seen in the context of 

educational leave.

6.6.3. Part-time work, jobsplitting and jobsharing

Employers have tended to favour changes in working time which offer 

increased "flexibility" and which do not increase costs. Part-time 

work has expanded over recent years, particularly benefiting women. 

Some analysts argue that part-time jobs are necessary for those 

caring for children because many German schools are only open for 

part of the day (71). Extra part-time jobs can increase costs and 

necessitate reorganisation at the workplace. Employment costs have 

been estimated by the BDA to be 5-8% higher for part-time workers 

than for full-timers, but this can be compensated for by increased
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productivity. The BDA therefore calls for more encouragement of 

part-time work, particularly in the public services (72). The 

parties now in government have expressed their support for an 

expansion of part-time employment and jobsharing (73), and in 1984 

Bilim considered a number of proposals to encourage "more flexible" 

employment, including an extension of the three month time limit on 

temporary contracts to six months, the promotion of part-time 

working, and making employers and employees jointly liable for 

social security contributions for the low paid instead of employers 

paying the whole cost (74).

Part-time work can take many forms, from jobsharing, by which 

responsibility for a full-time job is shared by two individuals, to 

the splitting of a full-time job into smaller units. Jobsharing is 

only thought to be applicable in a limited number of cases, but 

there are few institutional barriers to the splitting of jobs into 

part-time jobs. The main limit on this is the opposition of the 

trades unions who fear the creation of marginal employment and who 

are reluctant to accept the reduction in weekly income implied 

(75). The flexibility which employers gain from such arrangements is 

also thought to undermine the rights of employees, who are not 

protected from the impact of market fluctuations on the firm, 

according to the Greens (76). BfA research has shown that many 

people would be interested in jobsharing, and officials have 

calculated that a reduction of unemployment of 500,000 to a million 

could result if all workers were simply able to work the number of 

hours they regarded as optimum (77). There would of course be 

immense logistical problems in creating a system whereby all 

individuals could work the hours they want in their chosen 

profession and region, so one must be wary of such figures.
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Some firms have been able to introduce more part-time work by 

jobsplitting and jobsharing, such as Henkel, where such changes are 

entirely voluntary for employees (78). For young people, such 

arrangements are not widely applied, however, although the 

possibility of "Ausbildungssharing" (sharing a training place) has 

been discussed. With the content of training laid down by training 

regulations, it would probably require change at industry level if 

"Ausbildungsharing" were to be encouraged.

6.6.4. Early retirement

The statutory pension age is 65 in Germany. There are, however, a 

number of possibilities for retirement before this. Men can retire 

at 63 under the "flexible retirement age" scheme, providing they 

have paid 35 years' contributions; those who are unfit for work or 

disabled can draw a pension at 60 with a similar contributions 

record; women can retire at 60 if they have paid contributions for 

most of the previous 20 years; and men and women unemployed for 52 

weeks in the past 14 years can retire at 60 (79). This last 

provision has been subject to some abuse, however, with employers 

making 59 year olds redundant. Now, in such circumstances, firms 

will have to reimburse the unemployment benefit paid to the 59 year 

old until the age of 60 and larger firms will have to pay the cost 

of the early pension until the employee qualifies for a normal state 

pension. These regulations are restricted to those with ten years' 

service with a company (80).

Employers have viewed early retirement positively, as, like 

part-time work, it allows them more "flexibility" in their staffing 

policies. Some political parties also favour the policy. The SPD/FDP 

coalition Government is said to have suggested retirement at 55 and
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58, with a new financing system. The FDP has proposed retirement at 

60 for men and 58 for women (81), and the present CDU/CSU/FDP 

Government has brought forward proposals on early retirement, 

discussed in more detail below. The unions are less favourable to 

the idea: WSI, the DGB's research institute, has estimated that

retirement at 60 might only create 62,000 new jobs (82). There are 

doubts about the job creating potential of early retirement simply 

because of the relatively small number of people in the relevant age 

group (83). The Greens also argue against what they regard as a 

policy of sharing work by forcing one group of workers into 

retirement (84).

In 1983 Blum began to consider proposals for voluntary early 

retirement at 58, based on a scheme in operation in the tobacco 

industry. The idea was supported by a number of industry unions, who 

preferred early retirement to the "IG Metall" push for a reduction 

in the working week. The unions representing workers in 

construction, mining, chemicals, textiles and clothing and hotels 

and catering estimated that up to 500,000 jobs could be created in 

this way. Blum proposed schemes to be negotiated at industry or 

sector level in the private sector, by which employees over 59 would 

be able to apply for a pension paid by the employer equivalent to 

75% of former gross earnings. If an unemployed person was recruited 

to replace the retiring worker, the BfA would reimburse 40% of a 

pension of up to 65% of former gross earnings. The BDA gave the 

proposals a cautious welcome but "IG Metall" and the other unions 

pushing for a 35 hour week rejected them, insisting on retirement at 

58, rather than 59, and a substantial increase in the public 

subsidy. The SPD also opposed the proposals in the "Bundestag"

(lower house of parliament) and a majority of the "Bundesrat* (upper
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house representing the "Lander") voted to make the BfA subsidy 40% 

of 70% of former gross earnings, and 50-60% of 70% in the case of 

companies of fewer than 60 employees. The final outcome, with final 

approval granted by parliament on 6th April 1984, was a scheme to 

enable employees to retire at 58 on a minimum pension equivalent to 

65% of former gross earnings. The level of subsidy if the employer 

took on another worker (including an apprentice in firms of fewer 

than 20 employees) was reduced, however, to 35% of 65% of former 

gross earnings. The legislation came into force on 1st May 1984, to 

last until the end of 1988 (85).

The social partners in various industries and companies have in 

fact reached agreements on early retirement schemes. Blum's Act did 

not cover company schemes, but some already existed. Siemens 

introduced a scheme for workers over 55 with 20 years' service, by 

which they can work for 20 hours for 75% of former pay. Esso offered 

early retirement to those over 55 in an attempt to avoid 550 

redundancies in Hamburg. After the Blum Act a number of agreements 

have been reached at industry level. Construction industry employees 

are able to retire at 59 on 75% of former gross pay? in the banking 

sector the DAG accepted a formula offering 80% of gross pay for 

three months followed by 75% of gross pay for the rest of the early 

retirement period. Workers are able to retire a year early with ten 

years' service and two years early with 25 years' service.

Agreements have also been reached in textiles and food and catering 

(86).

6.7. Supply-side policiest taking particular groups out of the 
labour force

Germany has benefited to some extent from a lower rate of growth of



6/26

the working population, but as in France, measures have been taken 

to reduce the supply of particular groups, or to mitigate increases 

in their supply. Once again, we shall only look at the diminished 

supply of these "marginal groups" where they have a direct effect on 

the young. Adult female employment is thus not of primary interest 

here, although it should be noted that adult females have low 

participation rates in Germany, perhaps for cultural reasons and 

because there are few all-day schools in Germany. Whereas immigrant 

employment was regarded as a less important issue for youth in 

France, however, it is perceived as having a stronger bearing on 

young people in Germany, because of the age structure of the 

immigrant population. This is therefore discussed at greater length 

here.

6.7.1. Immigrant workers

Germany's use of "Gastarbeiter" (guest workers) dates back to the 

1950s and 1960s, when a number of bilateral agreements were made with 

Italy, Spain, Greece, Turkey, Portugal and Yugoslavia. They were 

used as a "cyclical shock absorber", intended to meet labour 

shortages in periods of low unemployment and returning to their 

native countries when jobs became more scarce. Problems arose, 

however, when unemployment rose and many "Gastarbeiter" wanted to 

stay with their families in Germany (87).

Not surprisingly some, particularly on the nationalist right, 

have argued that unemployment could be solved by sending home this 

"marginal" group, saying that this could increase job opportunities 

for low skilled young people in particular (88). Such views have 

also enjoyed some popular support (89). Others have argued that the 

idea that they take jobs from Germans is false, as they tend to work
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in menial jobs which Germans are not prepared to do. In some 

sectors, such as the railways, hospitals, services, coal mines and 

the motor industry, skilled foreign labour could not be readily 

replaced, it is argued (90).

In fact, some action has been taken by government to reduce the 

immigrant labour supply. In November 1973, when there were some 2.6m 

"Gastarbeiter", recruitment from overseas was suspended. Between 

1973 and 1977 650,000 to 700,000 returned to their countries of 

origin. A more restrictive policy on work and residence permits was 

also applied (91). The immigrant population declined from 4.13m in 

September 1974 to 3.98m four years later. Thereafter it began to 

increase, however, due to spouses and children joining family 

members in Germany and due to second generation births. By 1981 the 

total was 4.63m. The number of 15-20 year olds grew from 210-215,000 

to about 318,000 between 1976 and 1980 (92). This led in 1981 to a 

number of further restrictions on entry to Germany, making it 

impossible for children over 16 to join a parent in Germany, and 

restricting entry of spouses to those whose partners had lived in 

Germany more than eight years and whose marriage was more than one 

year old. In November 1983 grants were awarded to foreign workers 

made redundant or on short-time working to return to their country 

of origin. It was hoped that 55,000 workers would take up the offer 

by the end of 1984, in addition to the 30,000 per year "natural 

wastage" (93).

Nonetheless, it is felt that scope for future repatriation is 

limited (94), and measures have also been implemented to integrate 

foreigners staying in Germany, particularly the young, who tend to 

face considerable disadvantages in the labour and training market.

At the end of September 1982, 17% of unemployed under 20s and 13.9%
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of all the unemployed were foreigners. In 1981 they accounted for 

only 9.2% of the employed. Following the proposals of the "Bund- 

Lander-Kommission" (BLK-Federal/Regional Commission) on immigrant 

employment and the September 1979 Kuhn memorandum, the Government 

came up with an integration programme for young foreigners in March 

1980, involving the extension of BM and UAs (see below - Sections 

6.10 and 6.11.1) for this group. A further measure in June 1980 was 

to encourage model programmes to assist young foreigners complete 

vocational training, where they were held back by language or school 

problems. In the autumn of 1980, the "Massnahmen zur 

Berufsvorbereitung and sozialen Eingliederung junger Auslander"

(MBSE - measures for the vocational preparation and social 

integration of young foreigners) were introduced to provide 

vocational guidance, language assistance and general education (95).

6.7.2. National Service

Every year substantial numbers of young men are taken out of the 

labour force because they are compelled to undertake 15 months 

military service, or if they are successful in making a case for not 

going to the armed forces, 18 months social service. In the late 

1970s, there were 236,000 conscripts in the armed forces, equating 

to some 295,000 man-years of activity. This is not a net reduction 

in unemployment, as the regular armed services would have to be 

expanded if military service were abandoned. It is estimated that 

youth unemployment is reduced by about half of the 295,000 figure 

(96).

It should also be remembered that national service may disrupt 

the entry into working life and thus cause some frictional 

unemployment, although a young man cannot be called for service if
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he is undergoing training. Cramer found that 6% of the male flow 

into unemployment aged 20-24 was from national service in September 

1977.

In October 1984 the Cabinet decided to raise the length of 

military service from 15 to 18 months with effect from 1989. If 

anything, this measure indicates that military service is not 

primarily regarded as a means of reducing youth unemployment, 

because the decision to increase its duration comes at a time when 

the numbers of young people entering the labour force is declining. 

Duration has to be increased so that the number of conscripts can be 

maintained. If this were not done, a shortage of some 100,000 

conscripts is feared (97).

6.7.3. Post-compulsory education

Moves have been made in Germany to extend education and training and 

to some extent these moves have been directed at reducing the 

numbers of young people seeking employment. They are treated here as 

structural measures, however, and are thus discussed below under 

Sections 6.10 and 6.11.

6.8. Supply-side policies? reducing benefit-induced unemployment

As we saw in Section 4.6.2, few young people receive unemployment or 

supplementary benefit in Germany. Reducing benefits for young people 

has thus been less of a focus of government policy in Germany, 

although the new coalition Government has taken a tough line on 

social security in general. While it increased contribution rates 

for employers and employees, it also succeeded in tightening up 

eligibility for benefits, and even sought a cut in benefit levels (98).
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It is, at the same time, of interest to note a more recent 

proposal put forward in the "Bundesrat" to pay child benefit to 

those unemployed or unable to find a training place between the ages 

of 16 and 21 (99).

6.9. Structural policies: increasing geographical mobility

Amidst complaints that a great deal of unemployment results from an 

unwillingness to move to available jobs, although this is thought to 

apply least to the young (100), there have been calls for 

incentives to geographical mobility (101). In fact, under Articles 

53 and 54 of the AFG, there are a number of aids available to people 

unemployed or threatened with unemployment (i.e. serving out 

notice), doing short-time working or in an ABM. These aids under the 

"Forderung der Arbeitsaufnahme" (FdA - Incentives to take up work) 

scheme are applied to a range of expenses, including costs associated 

with making job applications (up to 400 DM in six months), travel, 

moving house, journeys home, and shortages of money until the first 

pay packet is received. Subsidies can also be paid to employers 

setting up accommodation for workers, up to 5,800 DM for adults or 

7,800 DM for young people (102). Although there is no age breakdown, 

Table 6.4 shows that significant numbers of people have taken 

advantage of these aids, although recent years show no substantial 

increase despite rising unemployment. This may in fact be because of 

rising unemployment, as it is probably easier to fill vacancies from 

the local labour force with high levels of unemployment.

6.10. Structural Policies: Training in the dual system

As in other countries, emphasis has been placed on training as a 

response to youth unemployment, whether because of the prevalent



Table 6.4.

FdA coverage 1974-82

Numbers by individual aid 

Application Costs 

Travel Costs 

Moving Allowance 

Equipment for Work 

Separation Allowance 

Journeys home 

Bridging Allowance 

Other Aids 

TOTAL

Source: BfA. FdA Informal

1974 1975 1976

15,456 19,065 21,078

180,501 260,736 263,451

2,271 3,021 3,517

11,896 14,349 20,813

173 359 341

57,196 58,730 79,356

15,203 10,206 8,069

282,717 366,489 396,656

n Nov 1982 •

1977 1978 1979

28,881 23,604 24,699

288,478 248,405 260,928

6,392 8,393 7,609

28,008 32,729 34,763

1,319 2,011 1,311

102,574 110,226 116,488

7,544 4,369 4,997

463,234 430,893 450,795

Jan-Nov 
1980 1981 1982

35,589 40,309 30,414

243,552 252,589 105,807

6,295 4,904 2,498

31,857 21,847 13,148

858 677 509

618 617 549

114,500 90,589 59,652

4,660 3,104 2,190

437,929 414,636 214,767

6/31
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view that those without training will face severe problems in the 

labour market in the future (103), or due to pressures to lengthen 

training as a way of reducing labour supply (104). Germany has been 

at an advantage in many ways in that it already had a training 

scheme in place which covered the majority of school-leavers. This 

scheme has provoked a lot of interest from other countries in recent 

years (105).

It is estimated that only 10% of young people in Germany enter 

the labour force without undertaking training or further education, 

and even these "Jungarbeiter" are obliged to attend the 

"Berufsschule" for eight hours per week until the age of 18 (106). 

There is a feeling, however, that jobs done by "Jungarbeiter" in the 

past are now progressively being filled by trained young people 

(107). The pressure to undergo some form of vocational training is 

thus great.

Most German youth training takes place in the "dual system", 

which means that part of the apprentice's time is spent in the 

training enterprise and part in the "Berufsschule". Apprenticeships 

normally last for three years, although they can vary between 2 and 

3i years. Employers value the dual system very highly, regarding it 

as much preferable to the alternative full-time school-based 

vocational route.

No single central agency manages the dual system. The education 

aspects of the system are managed by the "Lander", who are 

responsible for education in Germany. Training places are offered 

voluntarily by employers, although government plays an active role, 

and both federal and regional government have lent financial support 

to the system. Larger enterprises can generally provide all of the 

training necessary for an apprenticeship, but smaller ones depend on
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"tjberbetriebliche Ausbildungsstatten" (UAs - interenterprise 

training workshops) to provide aspects of the training which cannot 

be fulfilled in the individual enterprise. These are financed partly 

by the "Rammer" (Chambers of Commerce), and partly by federal and 

regional governments (108). The expansion of these workshops has 

been one of the steps which government has been able to take to 

encourage the expansion of the dual system as large cohorts of young 

people have left school (109). The "Rammer" also play a part in 

controlling standards in the system, along with a state 

inspectorate. The "Berufsschule" provides technical and general 

education for apprentices for between 8 and 12 hours per week on one 

or two days of the week, and also can be used to provide blocks of 

several weeks off-the-job training. In fact, the "Berufsschulen" are 

not highly regarded and there have been calls for the resources 

devoted to them to be substantially increased to improve standards 

(110).

6.10.1. The number of places provided by the dual system 

Germany has managed to provide large numbers of apprenticeships for 

its young people, but these have not always been sufficient to meet 

the demand (Table 6.5). In 1976, after numbers of apprenticeships 

had declined in the early 1970s, the SPD/FDP government passed the 

"Ausbildungsplatzforderungsgesetz" (APFG - Training Places Promotion 

Act), which provided for a levy of 0.25% of the annual payroll on 

firms over a certain size in any year in which overall supply did 

not exceed demand by more than 12.5%. The money would then have been 

distributed amongst all firms according to their share of training, 

with bonuses for new places. Enterprises responded by increasing the 

number of places and although the 12.5% margin was not met, the levy



6/34

Table 6.5

Supply and demand for new training places in the dual system. 1972-83.

Supply Demand Excess Supply Unoccupied Young
of for % of places people not

places places No demand accommodated
1972 637,990 466,000 +171,990 +36.9 n/a n/a

1973 551,169 465,341 + 85,828 +18.4 n/a n/a

1974 478,992 470,312 + 8,680 + 1.8 n/a n/a

1975 480,198 485,559 - 5,361 - 1.1 n/a n/a

1976 514,700 523,500 - 8,800 - 1.7 18,900 27,700

1977 585,300 584,400 + 900 + 0.2 26,900 27,000

1978 625,500 628,500 - 3,000 - 0.5 22,800 23,800

1979 677,200 660,000 + 17,200 + 2.6 36,900 19,700

1980 694,600 667,300 + 27,300 + 4.1 44,600 17,300

1981 642,984 627,776 + 15,208 + 2.4 37,348 22,140

1982 651,212 667,048 - 15,836 - 2.4 20,155 35,991

1983 697,339 725,106 - 27,767 - 3.8 n/a n/a

Source: 1972-75: OECD (1981) Youth without work p. 163.
1976-82: Der Bundesminister fur Bildung und Wissenschaft.

Berufsbildungsbericht 1983 p. 8.
1983: Ber Bundesminister fur Bildung and Wissenschaft.

Berufsbildungsbericht 1984 p. 22.

was never raised. In December 1980 the "Bundesverfassungsgericht* 

(BVG - Federal Constitutional Court) ruled that the levy in the 1976 

Act was not permissible, because it had required the assent of the 

"Bundesrat". The court also ruled that there was a constitutional 

responsibility to provide a training place for anyone who wanted it 

and that levies in general were permissible. The APFG was succeeded 

in 1981 by the "Berufsbildungsforderungsgesetz" (BBFG - Professional 

Training Promotion Act), however, which did not provide for a levy
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(111). The DGB argues that the levy was never implemented because of 

employers' threats to reduce places if the levy was used (112).

The dual system caters for over 60% of a year group in Germany 

(113). Nonetheless the large number of places provided have not 

always been adequate to meet the number of young people seeking 

places, particularly in recent years. Even in the years when total 

supply of places has exceeded the demand, this has not been 

sufficient to ensure a place for every young person hoping to enter 

apprenticeship, because of regional and sectoral imbalances. Even 

when the number of places offered reached 694,000 in 1980, with 

demand at 667,000, there were still 17,000 young people who could 

not be accommodated. In 1982 this figure rose to a new high of 

36,000. The "Bundesinstitut fur Berufsbildung" (BIBB - Federal 

Institute for Vocational Training) calculates the figures on a 

different basis, basing its estimate of demand for places on the 

numbers of an age group not catered for in other types of further 

education i.e. on the assumption that all young people have the 

right to post-compulsory education or training. On this basis, BIBB 

estimated that the number of young people excluded from the dual 

system could have been as high as 96,000 in 1982 (114).

It was recognised in advance that the summer of 1982 would 

present problems in the training place market. The result was a 

massive campaign, supported by all parties, to find enough training 

places for young people, but still, as we have seen, all could not 

be accommodated. The CDU/CSU/FDP Government which came to power in 

the autumn of 1982 and won the general election of March 1983, put 

its faith in the training system as the main response to youth 

unemployment, with Education Minister Dorothee Wilms promising help 

in creating more places (115). Chancellor Kohl promised before the
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1983 election that every "capable and willing" young person would 

get a place, with 30,000 extra places to be provided in 1983 to the

655,000 originally envisaged. In the end 697,339 places were 

offered, but this was still inadequate to satisfy the demand, which 

rose to 725,106. This was partly due to cutbacks in financial 

support for those in post-compulsory education chiefly by the 

conversion of the "Bafbg" (student grant) into a loan. 1984 was 

expected to pose even more problems, with 766,000 thought likely to 

be seeking places. In 1983 industry was able to offer more places 

because of cyclical factors: 1980 had been a year in which many

places were offered, and with these apprentices completing their 

training in 1983, large numbers of places were vacated. This did 

not apply to 1984 (116).

6.10.2. The cost and benefits of training

From young people's point of view, the benefits of a place in the 

dual system seem obvious. Future employment prospects are 

considerably enhanced in exchange for a low income for the first few 

years of working life.

The costs of training to employers are considerable, however. 

This has been the object of a number of surveys in recent years. In 

1971/2 the Edding Commission investigated the costs and financing of 

the training system for the Government for the first time. This 

found that employers' gross costs in initial and further training 

amounted to ll.lbn DM (1.4% of GNP) (117). By 1980 the gross costs 

amounted to 35.89bn DM, according to a survey by the "Institut der 

deutschen Wirtschaft" (IDW - Institute of German Industry) or 2.4% 

of GNP (118). These figures relate to all training, and not just 

the apprenticeship system. In 1971/2 it was calculated that the
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annual cost per apprentice came to 6,948 DM gross, and 4,387 DM net 

(119). By 1980 the figures are reckoned to have reached 15,758 DM 

gross and 11,014 DM net. This means that the total costs of the 

apprenticeship system to employers came to 27.9bn DM gross and 

20.2bn DM net (120). Taking into account the increased number of 

apprentices and inflation, this still represents an increase of 82% 

in real terms (121). The allowance only represents a part of the 

costs of apprenticeship, and it is worth looking at how much of the 

total costs are taken up by the payment to the trainee. In 1978 the 

allowance represented between 37.6% and 43.4% of the total, 

depending on which sector the enterprise is in (122). In 1980 the 

personal costs of the apprentice him/herself (i.e. the allowance and 

related social security costs etc) varied between 38.5% and 56.2% of 

total gross costs, again depending on the sector and size of the 

enterprise (123).

As apprentices are not obliged to stay with the firm after the 

apprenticeship, it must be assumed that the firm gets some benefit 

from the apprentice during training. This will clearly not be as 

great as from a fully-qualified worker, if only because the trainee 

spends 8-12 hours per week in off-the-job training. The BDA argues 

that the use of trainees as cheap labour is made impossible by 

training regulations laid down in the 1969 "Berufsbildungsgesetz" 

(BBG - Vocational Training Act). It is this legislation which is 

often cited as imposing unnecessary restrictions on training and 

discouraging firms from taking on trainees, by employers. The 

president of the "Deutsche Industrie und Handelstag" (DIHT - German 

Industry and Trade Council) has urged the Government to trust in the 

powers of free competition rather than legislative restrictions 

(124). There have been suggestions that German industry attempted to
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sabotage the system in response to the restrictions, but there would 

seem to be very little motive for this, and it seems more likely 

that some firms did have genuine problems in meeting the 

requirements (125).

It is clearly in the long-term interests of employers to 

provide training. Productivity can be improved by having a better 

trained workforce and with the number of school-leavers declining 

after 1980 (126), there will be a shortage of trained workers in 

the future if firms do not train now. There are also strong 

traditions of apprenticeship in Germany, which cannot be overlooked. 

The moral pressure on employers to provide training places is 

considerable, particularly after the BVG decision of 1980, hence the 

great efforts made to accommodate the large numbers of young people 

leaving school in recent years, even including a call by the BDA to 

create places beyond immediate needs. This might also be regarded as 

an attempt to ward off state interference after the 1976 levy 

proposals, however. The BDA argues that the State can best assist 

enterprises to provide training by tax concessions and an easing of 

restrictive legislation on content (127). In a 1981 paper the 

"Kuratorium der deutschen Wirtschaft fur Berufsbildung (DWB - German 

Industry Commission of Vocational Training) put forward an argument 

which translates roughly as "Hands off the dual system", pointing 

out the flexibility of the system, the advantages of learning by 

doing and the negligible cost to the public purse (128). All of 

this explains why employers collectively should train, but is an 

inadequate explanation of why individual firms find it in their 

interest to bear the cost of training someone who might simply be 

"poached" by another employer after the apprenticeship. In some 

cases trainees may still be used as cheap labour, and we can examine
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this argument at a later stage. These arguments do not, however, 

seem sufficient totally to reject the view that employers may 

train for philanthropic reasons. It is true though that these 

reasons may not result solely from the social responsibility of 

employers, but it is certainly true to some extent that employers 

take a collective, long-term view of the need to provide training 

through their own voluntary system. The BDA also argues that firms 

which train have first choice of the best-trained people (129).

Trades unions take a less positive view of the system than 

employers. They naturally favour training, but are critical of the 

control exercised over the system by employers. Unions may play a 

part in determining training levels in larger enterprises, but have 

less influence in smaller firms.

6.10.3. Expanding and improving the dual system

In this section, we shall examine the ways in which the needs of the 

young can be, and to some extent have been, met, both by expanding 

the capacity of the dual system and by improving the mechanisms by 

which places and young people are brought together. We also lo.ok at 

government support for training.

The BfA has an important role to play in matching demand for 

places in the dual system with supply, but it has to do this through 

information and guidance rather than financial incentives or 

compulsion (130). The BDA has argued for improvements in the 

exchange of information on available places, and favours the setting 

up of local and regional bodies to coordinate this exchange between 

employers, schools and UAs (131). They reject trades union demands 

for compulsory registration of training places at employment 

offices, however. They appear to fear that this would only lead to



6/40

more bureaucracy and are concerned that it might simply be a way of 

getting a levy system or compulsory training in "through the back 

door" (132)• The BDA does mention a further impediment to the 

functioning of the training place market, however. According to the 

employers, some young people accept more than one place and only 

reject the ones they decide not to take at the last moment. This, 

they say, can represent up to 25% of the number of places in some 

firms. In such cases the BDA do endorse some form of control (133).

Employers have also frequently criticised young people's 

concentration in their search for places on a limited number of 

■fashionable" professions. Some 36% of school-leavers seek 

apprenticeships in just 10 of the 446 recognised professions (134). 

Although employers do not want reglementation, they do think that 

improved vocational guidance would enable this problem to be 

overcome (135). It is thought that the size of the problem can be 

exaggerated by quoting the small number of professions involved, 

because these are also the professions with most jobs after 

apprenticeship. Many observers reject the idea that young people 

lack occupational mobility at this stage. Most are thought to be 

flexible - in 1981 only 31.3% of entrants were able to enter the 

profession of their first choice. It is also pointed out that, 

although there are still places left unoccupied, the proportion of 

these places relative to the total number of places is declining. In 

the recession year of 1967 it was around 30%; by 1983 the figure 

was 2.8% (136).

Employers would naturally also point to the reduction of 

obligations that they have to bear as a further way in which 

provision can be expanded. This would relate particularly to the 

training regulations which they have to satisfy for the training to
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be recognised, but also to the allowances paid to apprentices. The 

argument that more young people can be catered for if this cost is 

reduced has been lent support by practice in the chemicals sector. 

Allowances in this sector were frozen with the aim of increasing 

numbers in 1983, with the agreement of unions, and the number of new 

trainees reached a new record of 11,300, an increase of 16.3% over 

1982. In fact, the increase continued in 1984, to 11,900, when 

allowances were raised 4% (137).

It has also been suggested that more young people could be 

trained by expanding off-the-job training. Wider use of block- 

release or increasing tuition in the "Berufsschule" to two days per 

week could enable a firm to take on more trainees without expanding 

its training capacity (138). Full-time training in the 

"Berufsschule", with work experience confined to placements has been 

advanced as a second-best solution for those for whom the dual 

system cannot cater (139). There is, of course, already a full-time 

school-based vocational education route (see Section 3.6.2).

Provision for training outside enterprises, for those who 

cannot get into the dual system, in fact aleady exists. 

"Ausserbetriebliche Ausbildungsstatten" (AAs - Non-Enterprise 

training workshops) are often run by local government, trusts, 

charities and trades unions and church institutions in workshops 

outside normal enterprises, not unlike the UK*s Community Industry 

scheme. Full apprenticeships have been provided in such workshops, 

but this measure remains an exception. Industry has been sceptical 

about AAs, because of fears that they may be the first step to the 

exclusion of employers from training (140).

As previously mentioned, UAs are used by enterprises which are 

unable to provide a complete apprenticeship, either because they



simply do not have the facilities or because they are too 

specialised. The State has supported the UAs since it laid down 

guidelines on the subject in 1973, and the "L'dnder" have supported 

the expansion of UAs as a result of a BLK decision of 1977. UAs have 

been supported under a number of different programmes. In 1983 the 

main sources of funding were the Federal programme for the expansion 

of UAs (213m DM) and "Lander" financing (107m DM). In 1982 BLK plans 

were said to be aimed at a total number of UAs of around 77,000. 

Expenditure on UAs, along with other ways of supporting the training 

system, was expanded considerably as a result of the programme 

agreed by the Cabinet on 3rd February 1982. In 1983 the Federal 

Government spent 213m DM under its programme for UAs, and the 

"Lander" a further 107.1m DM. In addition to this the BfA spent 

27.8m DM on the setting up or expansion of training institutions, 

which include UAs, and over 20m DM were spent on training 

institutions, again including UAs, under regional policy. Although 

the BDA regards industry-based training as preferable, it does 

recognise the usefulness of UAs for smaller firms. It is difficult, 

however, to prove that UAs create training places that would 

otherwise not exist. A survey of craft firms who were not providing 

training found that only 18% of them would take up training if they 

were offered the use of UAs. It is thought that the contribution of 

UAs might lie more in improving the quality of training (141).

Interenterprise cooperation can also take the form of firms 

joining together in "Verbiinde" (partnerships) when individual firms 

can only provide part of a training. This cooperation can also take 

place between firms and UAs. The BDA favours this idea as it uses 

capacity which would otherwise go to waste. There are many forms 

which this cooperation can take (142).
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The shortage of training places in the Autumn of 1983 prompted 

the Government to launch a new programme on 27th October, this was 

to provide training places in UAs or AAs for young people through a 

number of subsidies. There is a subsidy to the allowance of the 

young person equivalent to the "Berufsausbildungsbeihilfe" (BAB - 

Vocational Training Aid - see below) and to the costs of training of 

400-600 DM per month. The finances made available for the programme 

are limited, however. The budget of 160m DM must last until the end 

of 1987. Thus, although the young people concerned benefit from a 

complete apprenticeship, it was thought that they would only number 

up to 8,000 (143).

It should now be clear that financial support from the State is 

not confined to the provision of "Berufsschulen" by the "Lander".

UAs constitute a considerable expense, and as we shall see below, 

the Government also provides support for the trainees themselves. In 

1978 it was estimated that the Federal Government, the "Lander* and 

the municipalities together contributed 8.4bn DM to the cost of 

training, with employers providing 9bn DM. The total represented 

1.4% of GNP (144). There are a variety of state programmes aimed at 

providing additional training places, particularly for the 

disadvantaged. A range of subsidies up to 8,400 DM are provided, 

although there is considerable variation by region. The Federal 

Government has also mounted several experimental training schemes, 

of which the best known is a programme to train young women in male- 

dominated professions, which began in 1978. The Federal Government 

has also expanded its own training effort as an employer, from

21,000 new apprentices in 1977 to 32,000 in 1982 (145).

The State also provides aid in the form of BAB. This is paid to 

trainees in firms or in UAs who do not have sufficient income to
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meet their needs. The idea is that no-one should be unable to take 

up training for financial reasons. The level of the subsidy ranged 

from 395 DM to 660 DM per month in 1983, with additional allowances 

for working clothes and travel costs. In 1983 some 433.6m DM was 

paid in BAB. Over the year an average of 64,794 trainees and 11,851 

young people on BM courses were receiving BAB (see Section 6.11.1) 

(146).

6.10.4. The content and occupational structure of training 

The content of training is worked out by the BIBB and statutory 

training regulations are issued by the federal minister concerned, 

on the basis of the 1969 BBG. Training can be carried out in up to 

446 professions. Some 112 training regulations covering 146 

occupations have been admitted since 1969 (147). As has been 

stated, enterprises sometimes feel that these regulations are too 

bureaucratic and restrictive. There has also been criticism from 

other quarters that for some low-skilled service occupations, three 

years is unnecessarily lengthy (148).

The above is a criticism of the content of training in 

individual professions, however, whereas the most significant 

problems in the dual system relate to the overall content of 

training. The recent policy of training beyond needs naturally means 

that training does not concur with the demand for trained workers, 

but this mismatch is not simply a mismatch in overall numbers. The 

occupational structure of training is not matched to the structure 

of opportunities after the apprenticeship. Recent years have seen 

the great expansion of training in the "Handwerk" sector (small 

craft firms). Between 1966 and 1978 training places for sales people 

expanded 104%, for bakers 73% and for butchers 32%, while the



6/45

population only grew 3.5%. Between 1970 and 1980 employment for 

bakers, confectioners, butchers, carpenters and joiners declined 

while the number of apprentices grew (149). Apprentices account for 

27.3% of the staff of "Handwerk" firms, but for only 10.8% of the 

staff of industrial firms of fewer than 1,000 employees, and only 

4.8% in the case of larger industrial firms (150). There is a 

feeling that any training is better than none, and as the dual 

system has been expanded, few questions have been asked about the 

occupational balance, although there have been criticisms that many 

young people are unable to use their training in subsequent 

employment, because of poor transfer possibilities at the end of the 

training (151). The reason why the "Handwerk" sector has been more 

willing than industry to train beyond its own needs are not far to 

see. With more complicated and costly technology, there is less 

emphasis in industry on learning by doing and so the apprentice can 

be used less productively, whereas in the "Handwerk" sector the 

apprentice can be more readily engaged in production. Lenhardt 

argues that the structure of training is determined by the business 

cycle, with more advanced firms reducing training in a downswing, 

with the "Handwerk" expanding because the young people have nowhere 

else to go, whereas the reverse happens in an upswing. In larger 

industrial firms, where training is less directly linked to 

production, it is also an expense that can be more easily reduced in 

a recession. Industry is more likely to have its own training 

workshops, which are themselves costly to equip, another 

disincentive for training (152). Because of the higher costs of 

training for large industrial concerns, there is a tendency for such 

firms only to train for their own needs. But why do "Handwerk" firms 

train beyond their own needs? Although the points advanced earlier



about the social conscience of employers cannot be completely 

dismissed, the question of whether employers use trainees as cheap 

labour must be addressed. A number of observers, supported by the 

trades unions, take the view that this is the case (153). The IDW 

study of training costs in 1980 acknowledged the greater involvement 

of trainees in production in the "Handwerk", and as a result, the 

net costs of training someone in this sector were much lower than in 

industry, as Table 6.6 shows (154). Nonetheless, at a simplistic 

level, it is necessary when employing someone for their productivity 

to outweigh the costs of employing them. Employers even in the 

■Handwerk" sector appear to be bearing a substantial cost to train 

young people, above the productive benefits they bring. There is 

clearly a need for caution in examining the results in the IDW 

study, given that this was carried out for an employers* 

organisation. That "Handwerk" employers on average are bearing 

substantial training costs does not mean that all are doing so - 

there may well be some notable exceptions. The BDA explains the 

concentration of training in the "Handwerk" sector by the traditions 

of craft training and the fact that the need for skilled labour is 

greater in this sector. Some praise the efforts of the "Handwerk" 

sector (155), but nevertheless there is a problem in the imbalance 

between the structure of opportunities in training and after 

training. Officials point to the dominant philosophy of free choice 

making it impossible to seek to regulate the system or expand 

opportunities in particular areas. This is perhaps excessively 

cautious. Although the BfA cannot actually create training places, 

there is a clear disparity between the net costs borne in the three 

categories listed above, and it is possible to subsidise firms where 

costs are high, particularly where this is because the training is
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Table 6.6

Costs of training by sector 1980.

Gross costs per trainee per year 

Productive contribution of trainee 

Net costs

Source: Gobel, Schlaffke pp. 107-8.

DM.

Handwerk Industry Industry
firms of firms of
< 1000 > 1000

employees employees

15,258 15,703 16,217

7,044 4,262 2,651

8,214 11,441 13,566

of a high quality.

Apart from the question of the structure of training provision, 

it is also interesting to examine how many employers actually train, 

for it is on this question that the question of the training levy 

depends. The Edding Commission found that only 10% of industrial 

enterprises and 25% of "Handwerk" firms trained. The trades unions 

and others still estimate that only 20% of employers train (156). 

The distortion of competition caused by the unequal costs borne by 

firms in training has caused many to favour the introduction of a 

levy financing system, among them the Edding Commission and the 

trades unions. There is a precedent for such a system in a special 

programme for the disabled. Firms with fewer than 6% disabled 

employees pay a levy and the money is redistributed in respect of 

each disabled employee (157). As we have seen, the levy introduced 

in the 1976 APFG was never implemented and arguments about the 

effectiveness of the threat of the levy persist. Numbers certainly 

rose in the 1976-80 period, although employers dispute that the 

threat of the levy had any effect on this, and although the supply
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of places in 1981 and 1982 was below the high level of 1980, numbers 

have risen again in 1983 in the absence of the levy and under a 

Government that is hardly likely to contemplate such a measure 

should employers not supply sufficient places. There is still 

widespread opposition to the levy amongst employers and others.

In response to the point that few train, employers argue that 

not all are equipped to provide training because many are only small 

staff operations or are very specialised. The BDA estimates that 

probably all industrial firms over 50 employees do train, and the 

IDW Report found that 97% of industrial concerns of over 1,000 

employees offered training, and concluded that some 30% of all 

industrial firms and 50% of "Handwerk" firms train. This is a 

sufficient expansion since Edding, says the IDW, to lay the idea of 

a levy system to rest (158). Employers say that they are willing to 

bear the costs of training, if left to do the job. They argue that 

the bureaucratic costs of a levy system would reduce the supply of 

places in the end. Doubts over the efficiency of such a system are 

also held by the DAG and the CDU Government takes the same view. A 

levy dependent on a firm’s wage bill is even thought likely to be 

counterproductive, as it would encourage reductions in employment 

(159). Even Professor Edding himself now argues that the levy system 

he proposed in 1974 is no longer valid, favouring, like two industry 

trades unions, a decentralised model for sharing out the costs of 

training (160). Nonetheless, the SPD has since formulated proposals 

for a levy for 1985-89 to pay for places for those who cannot be

catered for otherwise. Firms with fewer than 4% of their workforce

as trainees would have to pay for places in firms, UAs or AAs for

those not accommodated in the dual system (161).
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6.10.5. After the apprenticeship

Few trainees drop out of the system during the apprenticeship - 4.6% 

in 1978 (162), and as the 1977 school-leaver study showed, the 

majority of trainees are offered employment after the apprenticeship 

(Section 4.4.1 and 3.6.2). Many of course do change employers or 

activity after completing training - some 20-25% leave the employer 

immediately after the apprenticeship and fewer than half are still 

with the employer after two years (163). As we saw in Chapter 

Three, however, trained young people have been making up a bigger 

proportion of the young unemployed (Table 3.20). Trainees leaving 

for other employment is a relatively minor cause for concern; it 

means that despite imbalances in the system, mobility processes are 

working. When the proportion of trainees leaving for unemployment 

rises, however, this is a different matter. In 1979 only 1.7% of 

trainees became unemployed. In 1983 the figure was 10.3%, or 65,100 

young people (164).

There are a number of reasons why young people do not stay in 

the training enterprise. Voluntary reasons include dissatisfaction 

with pay or working conditions, and a move for additional training 

(165). Trainees might also "choose* to leave because they have to go 

to military service. In addition, although only 5% want to stay on 

but are dismissed, it is difficult to know how many of those 

"choosing" to leave are aware that there would not be a place for 

them in their firm. The imbalance between the structure of training 

and the structure of post-training opportunities also lies at the 

root of much movement at the end of training (166). The DAG argues 

that the transition into work could be eased if apprentices were 

warned three months before the end of their contract that they would 

not be kept on (167).
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These factors would only lead to frictional unemployment, 

however, whereas it seems that post-apprenticeship unemployment must 

result from the recent policy of training beyond needs, with the 

recession making it difficult for employers to contemplate taking on 

additional workers as well as additional trainees. By definition 

training beyond needs must lead to a situation where not all 

trainees can be offered skilled jobs after their training, even if 

the structure of training matched the structure of the need for 

trained workers perfectly. The more important question is thus how 

the "unwanted" trained workers can be accommodated. Clearly more 

than in the past are being "accommodated" in unemployment. Employers 

also point out that new models are being developed for post

apprentice employment, to solve the temporary problem of an excess 

of trained young people. These models include the provision of part- 

time jobs, fixed-term contracts or permanent jobs in other related 

professions (168). Some also find jobs in unskilled occupations, 

with employers taking the view that any training is better than 

none, as the apprenticeship is thought to provide proof of the 

ability to learn and of work discipline. There is thus a downward 

movement in the labour market, with the unskilled bearing the brunt 

of unemployment rather than those who are trained.

Unemployment after training is thus a direct result of the 

training beyond needs policy. Employers are thought to be annoyed 

that ill-feeling has been directed at them for this when they have 

made great efforts to train so many young people. It is feared that 

they may now respond by lowering the number of training places so 

that they can take in more of the trained young people.
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6.10.6. Conclusions

The dual system is clearly of great benefit in Germany and even now 

provides a relatively secure route into employment. Although it does 

not cater for all young people not in further education, this is the 

eventual aim and the dual system is increasing its coverage. The IDW

naturally argues that the system should be strengthened,

particularly by providing more vocational training for those with 

the "Abitur", more vocational guidance and a

"Studienvorbereitungsjahr" (study preparation year) (169). However, 

whilst accepting that the dual system has made some great

achievements, it nonetheless has its problems. Attempts to introduce

change falter on the opposition of employers, who are very defensive 

about outside interference in the system. Some favour the extension 

of DAs and AAs and school-based training, and most significantly for 

the sake of quality, the subsidisation of training places 

conditional on quality criteria (170). All of these changes point 

to a greater state involvement, however, and it is unlikely that 

important steps will be taken in this direction as long as 

employers are able and willing to provide so many places, and as 

long as Germany has a CDU/FDP Government.

6.11. Structural policies; other training

6.11.1. "Berufsvorbereitende Massnahmen" (BM - Vocational 
Preparation Measures)

The dual system thus caters for many young Germans, but in recent 

years the BfA has increasingly had to provide opportunities for 

those unable to find work or training in the dual system. This task 

has to some extent been shared with the education departments of the 

"Lander" (Section 6.12.1), with the BfA often providing BM where
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alternative school-based provision is not adequate. The aim of BM is 

to prepare a young person for professional training or employment, and 

the courses take place predominantly in training workshops, with the 

young people continuing to attend "Berufsschule". The BfA are 

empowered to set up BM by the AFG (Article 40), and such measures have 

been operated since 1968/9, although only on their present scale since 

the rise in youth unemployment of recent years. BM are made up of a 

range of measures.

"Grundausbildungslehrgange" (G courses - Basic training courses) 

have been used for school-leavers and the young unemployed to equip 

them for employment or training in the dual system. Four types of G 

courses have been used for school-leavers unable to get a place in the 

dual system due to a lack of places, or due to the inadequacy of their 

qualifications, for young unemployed people for whom a training place 

would not be a solution and for young prisoners. Many of the 

distinctions between these four schemes have now become blurred, 

however, and they are now relatively unimportant. Measures last for up 

to a year.

"ForderungslehrgSnge" (F courses - Upgrading courses) are 

designed for school-leavers not ready for a training place because 

they are physically or mentally not mature enough or because they come 

from special schools or have experienced great learning difficulties. 

The courses last for a year, with the aim of equipping the young 

people for an apprenticeship. Similar courses of six months (F2 

courses) are available for handicapped school-leavers whose progress 

at school has been held back due to time spent in rehabilitation. In 

fact, numerous other types of BM are designed specially for young 

handicapped people, with the aim of equipping them for jobs as young 

workers or for places in a training workshop for the disabled. The
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most important of these are the "Lehrgange zur Verbesserung der 

Eingliederungsmoglichkeiten" (V courses - courses to improve the 

possibility of integration into working life), but the whole range 

of measures for the disabled vary from 60 days to two years 

duration. MBSE, already mentioned in Section 6.7.1, also come under 

the heading of BM (171).

As Table 6.7 shows, the number of BM places has expanded

greatly since the early 1970s. Other data shows that the last few

years have seen some decline in numbers, however. End-September 

figures have recorded a decline in participant numbers from 37,842 

in 1981 to 32,828 in 1983. Indeed if the MBSE is excluded from the 

totals in Table 6.7, BM numbers are seen to peak as early as 1975/6. 

This need not be regarded as representing a decline in care for the

young unemployed, though. BM provision is said to have fallen

because of the increased efforts of the "Lander".

The different types of BM are financed from a range of budgets, 

but in general the sponsor is reimbursed the training costs and the 

young person receives BAB. The training costs of courses averaged 

10-13,000 DM per year per participant in 1983, although there are 

wide variations between handicapped young people and others. Since 

August 1979 the BAB paid to young unemployed people on BM who have 

worked for a year under Article 40a of the AFG has not been subject 

to means-testing. In 1983 the average number of young people on BM 

receiving BAB was 11,851 (7,440 on G courses and 878 covered under 

Article 40a of the AFG; 1,990 on F courses; and 6,323 on MBSE)

(172). Reimbursement of training costs acts as little incentive for 

employers to mount BM, as there is no opportunity to profit from the 

courses. For educational sponsors, however, the financing of BM 

courses is an incentive to mount courses as it acts as a subsidy to
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Table 6.7.

Numbers of young people completing BM by measure 1971/2-81/2.

TOTAL G courses F courses Measures 
for disabled 

+ other 
courses

MBSE

1971/2 7,902 785 4,959 2,158 -

1972/3 11,143 1,060 6,441 3,642 -

1973/4 13,965 845 7,831 5,289 -

1974/5 24,846 6,988 10,488 7,370 -

1975/6 38,838 13,607 15,010 10,221 -

1976/7 38,123 11,228 15,417 11,478 -

1977/8 35,278 10,756 14,807 9,715 -

1978/9 31,712 8,974 12,909 9,829 -

1979/80 38,510 7,354 12,971 15,070 3,115

1980/1 46,969 6,756 8,821 16,465 14,927

1981/2 47,729 8,626 8,878 16,533 13,692

Source: BfA Statistics

their budget. The result is a very low proportion of employers 

amongst the sponsors of BM. In the year to end-September 1983 13.2% 

of courses took place with employers, with the lowest proportion for 

F courses (6.7%) and the highest for G courses and MBSE (18.7% and 

18.3%). As a result, and following statements by employers' 

organisations that they would be willing to increase training 

capacity to help combat youth unemployment, it was decided to make a 

new effort to encourage employers to mount BM, particularly for the 

over 18s as part of the March 1983 programme to develop vocational 

training measures for the young unemployed. A target for 30,000



6/55

places was set for the first year, although it was thought that 

probably nearer 20,000 would be realised (173).

The figures on the situation of young people after BM (Table 

6.8) do not show that they have better prospects than school- 

leavers, although there is little doubt that the chances of BM- 

leavers are better than their prospects before participation in the 

measure. There are fears, however, that participation can lead to 

stigmatisation. Even measures with the aim of equipping participants 

for apprenticeship only lead to half of the young people entering 

apprenticeship, and prospects for MBSE trainees seem particularly 

bleak (174).

Like many other measures in Germany, BM tend to be seen as a 

second best to the dual system, and thus the minority who do not 

enter apprenticeship but go into other measures such as BM are 

sometimes regarded as failures. Although it is true that many BM aim 

to equip people for the dual system, they are nonetheless external 

to it. An individual's prospects may be improved, but employers are 

under no obligation to recruit a BM trainee rather than a school- 

leaver into apprenticeship. The categorisation of young people into 

the many forms of BM has also been called into question (175).

6.11.2. The "Benachteiligtenprogramm" (Programme for the disadvantaged) 

In many ways this programme overcomes the problem of the exclusion 

of the least able from the dual system. Young people leaving BM who 

are unable to find a training place and other disadvantaged young 

people can undergo a recognised apprenticeship through this scheme.

The first year of the training takes place in a UA. It is hoped that 

an employer will take on the trainee for the remainder of the 

apprenticeship, but if this is not possible, training is completed
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Table 6.8

Situation of young people after BM. %.

Apprenticeship

1980/1

20.9

G

47.0

F

43.8

1982/3

V

8.4

MBSE

15.4

School-based training 2.5 2.2 4.7 3.1 2.6

Employment 31.0 9.4 8.4 21.3 20.0

Continued in the BM/ 
transferred to another BM 10.7 4.6 6.7 19.5 10.4

Left early 8.2 18.8 11.5 12.0 6.3

Not catered for 
(unemployed) 12.1 7.2 7.4 17.2 26.9

Other 14.6 10.8 17.5 18.5 18.3

Source: 1980/1 Bundesministerien fur Arbeit und Sozialordnung und
fur Jugend, Familie und Gesundheit p. 43.
1982/3 BfA. Statistik uber abgeschlossene BM.

in a UA. The programme was set up in October 1980 and is run by the 

Federal Ministry for Education and Science. Those whose difficulties 

are not so great that they need the close personal supervision of a 

special UA can be assisted to complete a full apprenticeship with an 

employer by support measures. Under these the costs of the off-the- 

job measures to make up for learning deficits, special supervision, 

equipment and the trainee's allowance while away from the workplace 

are reimbursed up to a total of 5,000 DM per trainee.

The programme's budget has been increased substantially in 

recent years, although it still only caters for a small number of 

trainees. The programme started out with a budget for 1980-84 of 

300m DM, expanded several times. In 1983 the budget was 124m DM, for 

1984 144m DM and for 1985 256m DM. Numbers remain small but have
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grown substantially. The 1982 increase raised numbers from 3,000 to 

4,300, and in 1983/4 there were some 9,000 participants, with 2,500 

of these benefiting from support measures. The autumn 1984 expansion 

was intended to raise numbers to 18,500 (13,500 in OAs and 5,000 

with support measures) in 1984/5. From 1983/4 firms were themselves 

entitled to mount support measures.

In the autumn of 1982 50% of those completing the first year of 

the programme remained in a OA to continue training; 28% made the 

transfer to an employer, and 22% left the programme. In 1981 the 

breakdown was 54%/22%/24%. The Government recognises that the 

numbers transferring to employers is unsatisfactory, but points out 

that the reason is simply a lack of training places in generals no 

signficant weaknesses in the programme itself emerge (176).

6.11.3. "Fortbildung und Umschulung (FuU - Further Training and 
Retraining

Although much of the training emphasis in Germany is on the 

apprenticeship system, attention is also focussed on training for 

those who may have already completed initial training and who have 

some work experience. There are a range of courses under the FuU 

scheme. "Fortbildung" measures make up the majority of these 

courses, basically providing the opportunity to build on skills 

already acquired, but also including courses to improve the 

prospects of the unemployed. "Umschulung" offers retraining for 

those wishing to transfer occupations, and the third strand of FuU 

is the EZ subsidy for initial training already discussed under 

Section 6.2.4. Courses can be school or industry-based and measures 

can last up to two years, or in the case of "Umschulung" three 

years. FuU is not specifically designed with the young in mind, but 

young people do sometimes take advantage of the courses after the



apprenticeship. Certain entry conditions apply to FuU, although 

these were relaxed in 1979. Normally six years' employment 

(including the apprenticeship) and payment of contributions are 

required, although for those in difficulty (e.g. unemployed), this 

is now reduced to three years, thus opening FuU to those leaving 

apprenticeship. As Table 6.9 shows, under 20s can rarely make use 

of FuU. However, roughly half of all entrants are in the 20-30 age 

range. Over a quarter of all entrants are in the 20-25 age group, 

with the proportion in "Umschulung" measures slightly higher than in 

"Fortbildung". This may be due to the need to make the switch to 

employment in industry after a "Handwerk" apprenticeship. Maier 

concludes that young adults' use of FuU points to deficiencies in the 

initial training system, adding that despite attempts to limit the 

rights of entry of the young in the AFKG, the proportion of young 

participants has been rising (177). The BfA provides for the costs 

of the training and also a non-means-tested allowance for 

participants. The level of this has been subject to a series of 

cutbacks, however. In 1969 all participants received 90% of 

previous net income. In 1975 it was reduced to 80%, and after the 

AFKG of 1982, allowances were reduced to 75% for those with a 

dependent child or spouse and to 68% for others, although these 

rates only applied to those unemployed, threatened with unemployment 

or without vocational qualifications. Others had received 58% of net 

income in the past; under the AFKG this was reduced to a loan. The 

1975 cutback was followed by some drop in interest in FuU, but no 

similar decline took place after the AFKG, with unemployment at a 

much higher level.

The AFKG led to an increased number of entrants to the scheme 

in 1983 at a reduced cost to the BfA. In 1983 3,034 DM was spent on
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Entrants to FuU measures

Year Total Entrants Fortbildung Umschulung EZ

1970 170,166

1971 288,390

1972 260,285

1973 226,942

1974 232,597

1975 270,853 216,407 36,575 17,871

1976 151,527 117,351 19,061 15,115

1977 135,926 100,509 20,048 15,369

1978 175,227 128,858 25,825 20,544

1979 209,429 149,766 30,867 28,796

1980 246,975 176,467 37,927 32,581

1981 279,507 214,716 47,498 17,293

1982 265,527 211,928 42,103 11,496

1983 306,249e 243,800e 42,322 20,127

Entrants to FuU measures by age. %.

under 20 20-25

All FuU 1.5 25.7

All FuU 1.9 26.7
Fortbildung 1.9 26.1
Umschulung 1.4 29.5

All FuU * 2.4 28.5
Fortbildung * 2.3 27.9
Umschulung 1.6 30.8

e = approximate

* * excluding Fortbildung measures to improve the prospects of the 
unemployed under Article 41a AFG.

Source: BfA. Forderung der beruflichen Bildung.
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FuU (1982: 3,324m DM) with most of the savings in the area of income 

support which was reduced by 371m DM to lr815m DM (178). Such income 

support is estimated to cost an average of 1,800 DM per participant 

per month, with the costs of the course itself put at 4,850 DM pa for 

■Fortbildung" and 8,970 DM pa for "Umschulung". In 1984 a budget of
I*. r<\.

2,000j[DM was allotted to income support under FuU, plus 700|fDM to
tw.

■Fortbildung" courses and 500| DM to "Umschulung" courses. The 1979 

Regional Programme also used FuU as one of the strands of policy for 

improving training in disadvantaged regions. Particular emphasis was 

placed on training based in the firm. Wage subsidies of 90% were 

provided for such FuU courses and of 100% for "Umschulung" courses 

outside of the firm. Take-up was very high (179).

FuU measures have the support of both sides of industry. The 

DGB demands an expansion of the scheme and also argues for the right 

of all workers to two weeks training leave without loss of pay. The 

BDA has also argued for better incentives to encourage more 

participants in such measures. The DGB notes the value of FuU as a 

supply reduction measure, quite apart from its frictional function. 

One German study calculated a high net reduction in unemployment by 

FuU (83% of coverage in the late 1970s) (180).

The BfA has started to assess the reintegration of FuU 

participants after the measure. Of participants successfully 

completing an FuU measure in the first quarter of 1983, 30% were 

registered as unemployed at the end of June and 21% at the end of 

September. The figures were slightly higher for those who were 

unemployed before the measure, and varied by measure. Not 

surprisingly EZ subsidies led to unemployment in fewest cases, and 

some of the shorter courses and measures to improve the prospects of 

the unemployed had least success (181). Like other countries, notably
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Sweden, Germany has noticed the benefits of training during a 

recession. In the long term such training has great benefits when an 

economic upturn arrives and the greater skill base can even bring 

forward such an upturn and in the short term reduce unemployment by 

providing meaningful activity for surplus labour. The problems of 

the policy lie in forecasting future skill requirements, catering 

for newly trained people in the medium term and affording such 

training on the scale required during a recession. Germany has met 

such problems as much as any other country, and was forced to cut 

back funding through its AFKG in 1982.

6.12. Structural policies; Vocational preparation, education 
and school-based training

Preparation for working life is treated as a separate subject in the 

German curriculum. "Hauptschule" pupils undergo courses in 

"Arbeitslehre" (instruction on working life), often involving 

"Betriebspraktika" (work observation in enterprises). This involves 

20 hours preparation in class, three weeks in the enterprise 

observing and performing simple tasks, and 20 hours in school 

reviewing experience. "Realschule" and "Gymnasium" pupils tend to be 

excluded from the system, instead receiving instruction on 

political, social and economic systems (182). An expansion of the 

work experience system to all pupils is supported by the DGB and 

OECD observers who visited Germany (183). Vocational guidance also 

takes place in schools with the vocational guidance branch of the 

BfA working with pupils by the age of 14 at the latest.

Some have criticised the German education system for being 

biased towards academic study. The BDA, CDU/CSU and FDP have all 

called for the curriculum to be more orientated to the needs of 

industry, recommending that the resources of the "Hauptschulen" be
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expanded (184).

In addition to preparation for work in schools, Germany has a 

system of post-compulsory school-based training as described in 

Section 3.6.2. This acts as a complement to the dual system in a 

number of ways, and has been called on increasingly in recent years 

to cater for those who cannot be accommodated in the dual system, 

particularly through the BGJ/BVJ (Section 6.12.1). The State 

provides income support for those in such training who do not have 

sufficient means. Although some of the criteria have been tightened 

up, 846m DM was paid out by the Federal Government (65%) and the 

■Lander" (35%) in the form of such support (Bafog) in 1983 (185).

6.12.1. The BGJ/BVJ

The numbers of young people carrying out the whole of their 

apprenticeship in a vocational school are not great. However, recent 

years have seen the growth of BGJ and BVJ (see Section 3.6.2) as an 

additional stage between school and the apprenticeship. The 

education plan agreed between the Federal Government and the 

■Lander" in 1973 saw the BGJ as the first stage of vocational 

training. In 1978 the BLK for educational planning and research 

support and the Minister-Presidents of the "LSnder" Governments 

agreed that these measures should be expanded (186).

Both consist of a year's training between compulsory education 

and apprenticeship/employment, BGJ takes place predominantly in 

school (BGJ/s) or in "co-operative form" (BGJ/k) which means that 

the trainee is based with an employer but spends 2-2$ days in the 

"Berufsschule". BVJ is provided for those who are not ready to take 

on a job or apprenticeship. The two courses thus equate to the BfA's 

G and F courses under the BM scheme. BGJ/k obviously has a number of 

advantages: such a trainee spends twice as long acquiring practical
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experience but covers the same theoretical ground as BGJ/s trainees. 

BGJ/k trainees have a much better chance of being taken on into an 

apprenticeship after the year, but this may be because employers 

cream off the best into BGJ/k at the start of the year (187).

The standing of the tenth year of education varies considerably 

by "Land" and by profession. In some it is compulsory for those 

without a job or training place, notably Nordrhein-Westfalen, 

Niedersachsen; Saarland and Berlin. In Berlin there is even an 11th 

year provided (188) .

As demand for places and provision by the "Lander" has 

increased, so the numbers of young people in the BGJ and BVJ have 

risen (Table 6.10). Whereas in 1973/4 only 11,890 entered BGJ, and 

in 1975 some 9,000 trainees were in BVJ, by 1981/2 almost 140,000 

young people were in the two schemes. The proportion of trainees who 

began their training with a BGJ is increasing markedly. In 1981/2, 

when there were 475,298 apprentices beginning training with 

employers, BGJ trainees accounted for 17% of all new apprentices 

(189).

Although one of the main advantages of the BGJ at present is 

clearly its ability to cater for those who are not able to enter the 

dual system immediately, the philosophy behind its introduction 

results from a number of other factors. BGJ provision is divided 

into a number of occupational fields. There are at present 13 such 

"Berufsfelder" linked to over 200 recognised professions. This is 

intended to provide a trainee with a broad-based introduction to 

training, making them more adaptable in future and enabling them to 

make a more mature and better-informed career choice. The measure 

also enables a more gradual introduction to working life (190). 

Clearly though, the pressure to introduce the tenth year is not 

unrelated to the rise in youth unemployment and thoughts on supply
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Table 6.10

BGJ and BVJ coverage.

BGJ BVJ

BGJ/s BGJ A Total

1978/9 45,063 7,930 52,993 1978 39,565

1979/80 57,004 10,301 67,305 1979 44,233

1980/1 62,649 14,468 77,117 1980 46,091

1981/2 76,938 15,793 92,731 1981 46,582

Source: Der Bundesminister fur Bildung und Wissenschaft.
Berufsbildungsbericht 1983. Schaubild 10.
Glaser P, Schmidt-Hackenberg B (1983) Das BGJ im 
Schuljahr 1981/2.

reduction. The DGB estimate that a tenth year of compulsory general 

education (as in West Berlin) plus a BGJ in school form would take 

200-300,000 young people out of the labour force in the first case 

and 450-500,000 overall. However, another study has put the impact 

on unemployment of a tenth year of education for all as low as 70-

90,000 after taking account of the likely cutback in training and 

recruitments from the hidden reserve (191).

Employers have been reluctant to accept the BGJ because it 

reduces the time available for the firm-based apprenticeship - BGJ 

is supposed to count as the first year of the apprenticeship, 

although the 1978 regulations enabled employers to count the BGJ/s 

as only six months of some apprenticeships (192). In fact the tenth 

year of education is a very political issue, raising as it does the 

question of government interference in the dual system. The trades 

unions have tended to favour the BGJ because it is a route for 

reducing the hold of the enterprises and "Rammer" over training. 

Recently they have tended to distance themselves more from it.



however, preferring to see UAs and AAs expanded. Along with the DGB, 

the DAG has expressed support for a tenth year of general education

and an 11th year as a BGJ/s. They also propose that employers should

be obliged to take young people on after a BGJ. The FDP supports the 

compulsory tenth year, but favours a vocational bias. The greatest 

reservations come from employers and the CDU/CSU. Although they 

regard it as a costly measure, they appear to be coming round to the 

idea of some form of tenth year, although they prefer a vocational 

year, based very much on the BGJ/k (193). If BGJ is school-based,

employers' fears that the problem is just being pushed back 12

months and that school-tiredness could limit motivation can be 

justified. If, however, BGJ is seen as more than a palliative for 

those left out of the dual system when youth unemployment is high, 

then employers' reservations seem likely to have a different basis. 

The BGJ is regarded by many as a more permanent response. If some 

broad vocational education at the start of the apprenticeship is 

conceded, then this could be regarded as the first stage of an 

attempt to increase government control over the dual system, and 

call into question the system of early vocational choice on which 

the present set-up largely depends (194). At present employers 

still have a hierarchy of preferred pre-apprenticeship courses, with 

the BGJ/k at the top. But in BGJ/k the dominance of the enterprises 

is not broken, and the idea of delaying occupational choice is 

undermined because many BGJ/k trainees sign an apprenticeship 

contract before the start of the BGJ .... it is thus simply the 

first year of the dual system with a slightly different balance 

between enterprise and school-based training (195). The State has 

thus only succeeded in establishing a number of measures peripheral 

to the dual system, which employers are able to endorse or reject. 

There is surely a case for combining these measures with the dual
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system in a comprehensive training system, which may mean that the 

State will need to take on a more active role.

6.12.2. "Berufsbildungsbeihilfe" (BBH - Educational Allowance) 

Whereas most funding of youth training is carried out under the AFG 

by the BfA, this programme comes under the Federal Ministry for 

Employment and Social Affairs. It is designed to offer opportunities 

of education courses for young people who are unemployed after a 

period in work. Young people taking such courses receive BBH, an 

allowance equivalent to BAB. The scheme is open to those under 23 

who have paid four months' contributions in work but who have been 

registered as unemployed for three of the last six months. Priority 

is accorded to those without the "Hauptschulabschluss* or those who 

have not done vocational training. The measure is in force only for 

a limited period, having been established in the

"Beschaftigungsforderungsgesetz" (BFG - Work Promotion Law) of June 

1982, and covering only courses in 1983 and 1984. Courses can last 

up to a year, with a minimum duration of six weeks, and can include 

courses preparing the young people for the "Hauptschulabschluss", 

general courses to fill gaps in a young person's education, 

particularly in German or mathematics, vocational courses, measures 

to improve an unemployed person's prospects (Article 41a of the 

AFG), and some BM (Article 40a). Courses are school-based and full

time. The Government aimed to aid 60,000 young people during the two 

years of the programme at an average cost of 4,000-5,000 DM. In 1983 

the programme had a budget of 205m DM. BfA figures show only an 

average of 4,723 participants in 1983, however (196).

6.13. Structural policies: the role of the employment services

The employment services' functions of paying benefit to the
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unemployed and providing labour market programmes have not been 

separated out in Germany. With contributions paid by employers and 

employees to finance both through the BfA, there is a squeeze in 

times of high unemployment, because fewer people are contributing to 

the system and there are increased demands on the benefits system, 

leaving less room for necessary expenditure on labour market 

programmes. In essence this is no different to the dilemma faced in 

most countries, but in Germany the dilemma is concentrated in the 

budget of the BfA. In practice government must subsidise the BfA 

when it cannot meet its financial obligations from its own revenue, 

but there have'also been moves to tighten up some of the conditions 

of entry and allowances paid under BfA programmes, the AFKG being 

the prime example of this. Opposition has naturally centred on 

demands for an expansion of the BfA's resources (197). It is also 

worth noting that the BfA's local offices enjoy a monopoly on 

placement in Germany, in the sense that private employment agencies 

have been excluded since 1927. Notification of vacancies is not 

compulsory, but Article 9 of the AFG does allow for this to be 

introduced if it were thought necessary.

Young people are dealt with by a separate department of the 

employment offices, meaning that the sort of overlap seen between 

the Careers Service and the MSC in the UK is not evident. Other 

bodies are brought in to cater for young people on measures, 

however. Social workers play a role, and in each town there is a 

youth welfare committee, with a BfA representative amongst its 

members.

The BfA also plays an important role in advising young people 

before they enter the labour market through its "Berufsberatung" 

(vocational guidance) arm. The work of schools in providing pupils 

with vocational experience and guidance has already been discussed
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(Section 6.12). The "BerufBberatung" also works closely with 

schools to provide vocational guidance from an early age. The extent 

of guidance was assessed positively by the OECD observers, although 

they found schools short of careers teachers and criticised the 

early vocational choice young people were forced to take (198). The 

job of the "Berufsberatung" is to provide information on careers, 

give individual guidance, place young people in training places, and 

provide information on financial assistance. The BfA itself plans 

improvements in a number of areas: building up a network of self-

service information centres, training of officials, and the 

development of new methods and materials. Other groups support an 

expansion of vocational guidance (199). Employers, too, think that 

vocational guidance can be improved, although they place more 

emphasis on adapting young people to the market and avoiding 

concentration on a small number of professions (200).

6.14. Conclusions

The employers' point that the young should adapt more to the market 

is in many ways symptomatic of the West German system. Whereas in 

other countries a greater role is played by the State, the employers 

exercise ultimate control in Germany. Of course, in any 

mixed/capitalist economy employers ultimately decide on issues of 

recruitment and the success of any government programme of training 

or employment therefore depends on the support of employers. The 

differences between Germany and other countries are thus relative 

rather than absolute, and government clearly does play a role in 

Germany. Nonetheless, the key-word of the German set-up is 

voluntarism, and voluntarism works, in the sense that more young 

people receive vocational training than in the other countries under 

study and more young people are thus successfully integrated.
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Because voluntarism works in this sense, the system is perpetuated, 

as governments are reluctant to intervene in an efficient operation, 

and employers continue to ensure that the system works to ward off 

government interference. However, this does not mean that the system 

works perfectly.

The policy of training beyond needs is commendable in many 

respects. In the long term using periods of recession to train 

people for the future makes a lot of sense, but in the short and 

medium term it can be difficult to finance and the participants 

cannot be trained indefinitely. They must be occupied once the 

training is completed. As we see in other countries, the benefits of 

spending money on training young people are not fully realised if 

the extra resources cannot be found to employ them at the end of the 

training.

One of the major problems of the dual system is in any case not 

just the surplus of trained young people to the jobs available, but 

the imbalance between the occupational structure of apprenticeship 

and that of employment opportunities. In some cases individual 

employers are clearly training well beyond their own need for 

trained workers, which suggests that some trainees are being used as 

cheap labour. Clearly this will not be true with all employers, but 

it would seem that some of the problems of the imbalance between 

training and employment might be overcome if the costs of training 

were spread more evenly through a levy system. This would allow 

subsidisation of some of the high-cost, high-quality training in 

industry and perhaps encourage closer examination of apprenticeships 

currently operated at negligible cost to the employer.

German voluntarism may have some important advantages, but it 

has also produced a two-tier system. Despite the commendable efforts 

of employers to expand the dual system, there have still been a
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number of people left out, and Government has been left to mop up 

those that employers have been unable to cater for. A range of 

measures have grown up such as BM, BGJ, BVJ and the

"Benachteiligtenprogramm", which aim primarily to equip young people 

for the revered dual system. All thus act as a second-best solution 

and some suffer from stigmatisation as a result. If such measures 

could be brought inside a comprehensive system of training, with 

the State playing a more active role this might be overcome to some 

extent.

Other measures have been used to assist young people only to a 

limited extent in Germany. Subsidies have been available under the 

AFG over a long period and their implementation is generally decided 

by officials on a case-by-case basis. They have not been used 

specifically for the young, although EZ is often implemented to 

assist in the integration of 20-25 year olds, frequently after an 

apprenticeship. Work experience programmes such as ABM have 

generally been thought to be inappropriate for young people because 

of the lack of training involved. This has now changed to some 

extent with the introduction of KM, which allow young people to 

combine the work experience of an ABM with a training measure. 

Working time has been central to the employment debate in Germany, 

but the Government has taken a very different attitude to that of 

the Mitterrand administration in France, with working time 

reductions only occasionally used to create employment 

opportunities. Measures have not in any case been directed 

specifically at the young. As we have seen, in Germany youth 

employment policy is dominated by the dual system.
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Chapter Seven

UK YOUTH UNEMPLOYMENT POLICIES

7.1. Introduction: UK policy since the mid-1970s

The response to rising youth unemployment in the UK has, as in other 

countries, been centred on the implementation of youth training 

programmes. Training, particularly in the craft apprenticeship 

system, has been in decline for some time, preceding the rise in 

unemployment levels. Nonetheless, it has taken the very steep rise 

in youth unemployment rates to provoke a response, a response which 

is clearly aimed more at reducing youth unemployment in the short 

term than in reducing future skill shortages or improving 

productivity in the long term.

Central to UK government responses has been the Manpower 

Services Commission (MSC), set up by the Heath Government in 1973 to 

implement labour market policy. Increasingly this body has been 

forced to concentrate on policies against unemployment, and 

therefore it has acquired an increasingly higher profile in UK 

policy.

Policies against youth unemployment began in a piecemeal and 

small-scale fashion in the mid-1970s, with measures aimed to help 

the minority of young people who had problems in making the 

transition to employment. By the late 1970s, however, it was felt 

necessary to introduce a more comprehensive response, in the form of 

the Youth Opportunities Programme (YOP), aimed at providing work 

experience for all those unable to find work after school. As youth 

unemployment grew from a problem of temporary difficulties in 

finding a first job to something more intractable, it became clear
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that short spells on work experience programmes were inadequate, and 

there were growing concerns over quality. This led to the 

replacement of YOP in September 1983 by the Youth Training Scheme 

(YTS), intended to cover the first year in the labour market for 

most minimum age school-leavers. There have since been moves to 

expand the YTS to a programme for all of the 16-18 age group in the 

labour market.

This policy has been complemented by other smaller programmes, 

to provide vocational preparation or reduce youth wage rates, in 

line with current government thinking. The YOP/YTS axis constitutes 

the most important policy response, however, and in fact it includes 

some aspects of other policies, such as moves on youth incomes. The 

past decade has thus brought great changes for the 16-18 age group. 

What started as a policy of "mopping up" the young unemployed has 

become a transformative process, changing the whole nature of the 

transition from school to work. Many have called for a training 

scheme covering all of those not staying into post-compulsory 

education, and many welcomed the first step to such a scheme. There 

have, however, been criticisms of the way the policy has been 

implemented in its first years.

7.2. Demand-side policies: Employment subsidies

The main problems of employment subsidies are those of deadweight, 

displacement and impermanence. Their successful implementation thus 

depends on a certain ingenuity to overcome these problems. In fact, 

youth employment subsidies have become less fashionable in the UK 

since the mid-1970s when they constituted one of the first 

government responses to rising youth unemployment. The Thatcher 

Government has continued to use a particular form of employment



7/3

subsidy for the young, although this does not find support in other 

parties. The subsidy (Section 7.2.3) is linked to reductions in 

youth pay, but previous subsidies and those supported by other 

parties have been simple subsidies to some of the costs of 

employment. Such subsidies have continued to form part of the Trade 

Union Congress's (TUC) programme and of the Labour Party's document 

on the 16-19 age group "Learning for Life". The Social Democratic 

Party (SDP) has taken up Professor Richard Layard's idea of a £70 

per week subsidy for additional adult workers unemployed more than 

six months, with Roy Jenkins proposing a £30 per week employment 

subsidy for 16-18 year olds, conditional on training, which he 

claimed could create 50,000 jobs (1).

7.2.1. Youth employment subsidies in the 1970s

The Recruitment Subsidy for School-Leavers (RSSL) was the first 

subsidy applied to the employment of the young in response to the 

recent rise in youth unemployment. Between September 1975 and 

September 1976 the RSSL provided £5 per week for up to 26 weeks for 

the employment of any unemployed person under 20 with less than six 

weeks work experience who had left full-time education in the Summer 

or Christmas of 1975. Some 30,200 young people were covered at a 

cost of £3.2m (2).

In October 1976 the RSSL was replaced by the Youth Employment 

Subsidy (YES), shifting the emphasis away from school-leavers to 

teenagers in general. The YES ran until YOP was introduced in April 

1978, and provided a subsidy of £10 per week for employers taking on 

someone under 20 unemployed for more than six months. By the end of 

March 1978 the subsidy had been paid in respect of 38,000 young 

people at a cost of less than £10m in 1978 prices (3). In 1977 it
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was calculated that the YES had a net employment effect of 6% of the 

gross total of 26,000, with net expenditure 50% that of the gross 

figure. Deadweight was a problem for both schemes. DE surveys, which 

almost certainly understate the problem as they rely solely on 

questionnaires of employers, found a deadweight figure as high as 

80% for RSSL and at least 75% for YES. Of the remainder it is 

estimated that half the jobs led to displacement of other workers. 

Impermanence was not found to be a major problem. Metcalf concludes 

that these results provide evidence of the superiority of marginal 

stock subsidies over recruitment subsidies (4). However, deadweight 

would now be likely to be lower because of higher levels of youth 

unemployment, which might in turn be thought to justify any 

displacement effects.

7.2.2. Subsidies not targeted on young people 

The UK has used regional employment subsidies or employment 

maintenance subsidies since the 1960s, although once again these are 

no longer in favour. The first was the Regional Employment Premium 

(REP), a general stock subsidy which ran from 1967 to 1977 in 

assisted areas (5).

The subsidy with the largest coverage was the Temporary 

Employment Subsidy (TES), which ran between 1975 and 1979, and paid 

£20 per week per employee for deferred redundancies for a year (£10 

in its first year). Gross spending came to over £500m with 540,266 

jobs covered over the 3i year period (6).

Apart from the brief experiment of the Adult Employment Subsidy 

(AES), the only other subsidy which is of interest here is the Small 

Firms Employment Subsidy (SFES). From 1977 this offered £20 per week 

to small firms creating additional full-time jobs, or £10 for jobs
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of 21-35 hours per week. Its coverage was altered several times 

during its life before it was terminated in 1980 (7).

7.2.3. The Young Workers1 Scheme (YWS)

YWS is a novel type of youth employment subsidy linked to wage 

levels. It is generally credited to Professor Alan Walters, special 

adviser to the Prime Minister. The government's think tank opposed 

the scheme on the grounds that "youth employment is promoted at the 

expense of the government, rather than that of the young people 

themselves" (8). The scheme was approved in the summer of 1981 and 

came into effect in January 1982. It applied to all under 18s in 

their first year of employment, not just new recruits. For young 

workers earning less than £40 per week a subsidy of £15 was paid;

this was reduced to £7.50 in the case of young people receiving £40-

£45 per week. The subsidy was paid for 12 months, with casual or 

temporary jobs, jobs of less than eight weeks duration or 35 paid 

hours per week and work in the public services or in domestic 

households excluded. It was meant to be compatible with other 

government grants, such as Unified Vocational Preparation or 

apprenticeship subsidies. In late 1983 the earnings limits were 

adjusted to £42 and £47, and from April 1984 the scheme was 

simplified, providing a £15 subsidy for all those receiving less 

than £50 (9).

Walters envisaged that YWS would create 80,000 jobs in 21 

months by bringing youth wages down to the "market clearing rate". 

Not surprisingly he anticipated that these would mostly be in small, 

non-unionised firms. The DE expected the scheme to cost £58m in 

1982/3, with it becoming fully operational from March 1983, which 

meant about 130,000 young people subsidised. In the build up period
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the DE expected 75,000 young people p.a. to attract the subsidy who 

would have been employed anyway. It was anticipated that over a 

three-year period 16,000-20,000 extra jobs would be created 

annually (10). The estimate of 50,000-100,000 people to be covered 

in the build-up period was exceeded. By end April 1982 51,000 jobs 

were being subsidised. Coverage increased to 108,000 in April 1983 

and was 92,000 a year later (11).

Opposition to YWS was widespread. The Labour Party wanted it 

abolished. The TUC regarded it as open to abuse by indiscrimate 

employers. Youthaid and the Labour Research Department considered it 

a malicious attempt to depress youth wages, with the Unemployment 

Unit thinking it a waste of money because of the deadweight 

involved. Pat White, head of the Inner London Careers Service said 

that YWS would bring "very small companies creeping out of the 

woodwork" to get young people on the cheap, and a representative of 

Whitby Trades Council reported illegal practices within the scheme, 

such as pay being withheld, ostensibly as time-keeping or loyalty 

bonuses to be paid after a certain length of service. This observer 

noted "government is not just withdrawing from its role as a 

benevolent arbiter preventing the worst excesses of the sweatshop 

employer ... it is actively subsidising the reduction of the lowest 

paid jobs" (12).

Much of the evidence on the effectiveness of YWS has been 

carried out for the DE by the Institute of Manpower Studies (IMS). 

The aim of the subsidy is to reduce or keep down youth wages, which 

the Government feels will create jobs for young people in the long 

term. It may thus be misleading to analyse the scheme in terms of 

deadweight and displacement, but in the short term this is the line 

that must be taken. In its first survey late in 1982 IMS found that



roughly 80% of jobs in the scheme would have existed anyway at the 

same wages; in about 5% of cases the jobs were deadweight but there 

was a wage effect; in another 5% the young person was recruited in 

preference to older workers. This meant that only 10% were new jobs 

created by the subsidy. The long term wage effects are more 

difficult to pick up, however. Deadweight is implicit in the scheme 

in that jobs already in existence qualify. IMS results for 1982 have 

been reported as identifying a 90% deadweight proportion and a 4% 

displacement. In any case only a small proportion of the coverage 

represents new jobs (13). In early 1983 the Comptroller and Auditor 

General Gordon Downey told the Commons Public Accounts Committee 

that the DE itself had doubts that such a policy could create many 

jobs, with only 13,000 jobs thus far created at a cost of £60m. The 

DE was reported as expecting the numbers to increase to 20,000 in 

the near future. Net cost per job created in 1982 was put at £5,355, 

although the DE used a deadweight figure of only 77% (14).

As expected, small firms predominate in YWS. In a parliamentary 

answer early in 1983 Michael Allison, junior minister at the DE, 

said that 60% of YWS firms employed fewer than 25 people, 12% of 

young people were previously with the same employer under YOP, and 

that 26% of young people on YWS were in distribution, 16% in 

miscellaneous services and 11% in construction (15).

When YTS was introduced in September 1983, it was not clear 

what would happen to YWS. The Youth Task Group recommended its 

abolition, but the scheme was retained to run alongside YTS. It was 

described as "an important complement to YTS", although early in 

19S3 the then MSC chairman, David Young, told the Commons Public 

Accounts Committee that it would be a useful post-YTS measure (16). 

In fact, 18 months after the start of YTS, YWS was withdrawn from
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the range of measures for 16 year olds, with the scheme due to be 

halved by April 1985, from 107,000 16-18 year olds in April 1984 to

51.000 17 year olds in April 1985. With the expansion of YTS to a 

two-year scheme, announced in the 1985 budget, YWS was to close 

altogether from April 1986 (17).

7.2.4. Abolition of Wages Council protection for young people 

The Thatcher Government has also taken the view that the setting of 

minimum earnings for young people by Wages Councils acts as a 

deterrent to their employment. Initially they were requested to take 

account of employment when setting rates for young people. This was 

followed, however, by plans to exclude young people from Wage 

Council protection to "make unemployed people with no experience 

more attractive to take on". Legislation is planned in 1986 to 

eliminate Wages Council protection for workers under 21, affecting

500.000 young people. The Government claims the move could create

100.000 new jobs (18).

7.3. Demand-side policies: public sector job creation

There have been widespread calls in the UK for the Government to 

invest in infrastructure programmes. Apart from the benefits to the 

rest of the economy of investing in housing, roads and social 

services, for example, the great benefit is thought to lie in the 

reduction of unemployment, because the industries concerned are 

labour intensive (19).

The HL/U 1982 Report estimated that over two years, 300,000 

jobs could be created at a cost of £2.25bn gross, with an additional

100.000 jobs in the voluntary sector at a gross cost of £650m. The 

Report envisaged a system of job creation grants, with local
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authorities and voluntary bodies submitting bids to central 

government for funds which would be allocated against specific 

criteria. The jobs envisaged lie in construction, civil engineering, 

the health service, local government, domiciliary services, housing 

and the voluntary sector. The SDP also proposed a 100,000 expansion 

of the personal social services and a public works programme to 

create 250,000 jobs. The TOC adopted an even more ambitious five- 

year plan, with a first step of massive investment in the public 

sector and increased aid to the private sector. An £8.6bn package 

for 1982/3 was expected to create 677,000 extra jobs (20).

Such proposals have, however, rarely been seen in terms of 

their effect on youth employment, although the Institute of Careers 

Officers did suggest public sector job creation as a means of 

increasing post-YOP employment (21). In fact, there has been little 

response to the calls for such programmes, with the Government 

seeking to reduce public employment. New jobs in the infrastructure 

are being created, but these take the form of MSC programmes, rather 

them permanent employment (see Section 7.4).

7.4. Demand-side policiest Work experience programmes

Public works programmes for the unemployed are distinct from a 

general increase in public sector employment, because of their 

temporary nature and because of the different balance of priorities 

between providing work experience for the unemployed and carrying 

out work of benefit to the community. Although work experience 

programmes have been used as a structural policy to diminish the 

disadvantages of the unemployed which prevent them getting jobs, in 

times of high unemployment it is clear that they have been used to 

provide opportunities for the unemployed in place of "real" jobs.



7.4.1. Community Industry (Cl)

A work experience scheme for young people which is chiefly 

structural, however, is Cl. This was set up early in 1972 with the 

aim of preparing disadvantaged young people for work. It provides 

work experience in the form of mostly environmental and community 

projects in groups of 8-10 under a team leader. It is implemented by 

the National Association of Youth Clubs .(NAYC), and was managed by a 

board consisting of NAYC, TOC, MSC and Confederation of British 

Industry (CBI) representatives, financed by a government grant 

administered by the MSC, until the creation of a limited company to 

take over management in May 1984 (22). At the start of Cl, the 

trades unions insisted that the participants should receive wages 

linked to union rates, rather than the allowances that are the 

feature of most other programmes. The scheme has always been on a 

small scale but has expanded in recent years. It started out with a 

capacity of only 2,000, but was expanded to 7,000 by 1981/2, 

continuing at this level since. The HL/U 1982 Report even sought an 

increase to 15,000 places. The proportion of 18-19 year olds has 

increased with the advent of YTS. By August 1984 the average cost of 

a job under Cl was given as £2,330, compared to the HL/U 1982 

finding that gross costs were about £3,200 with a net cost of 

£1,500. In 1983/4 the scheme cost £24m with the ESF allocating £1.8m 

towards this (23).

The Melchett Report on the role and objectives of Cl in 1981 

recommended that the scheme be developed as a company limited by 

guarantee, and that additional help should be extended to 

disadvantaged people over 18. The future of the scheme is now 

slightly uncertain with the expansion of YTS. The Government says it 

will keep it under review because of this (24).
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7.4.2. The Job Creation Programme (JCP)

The JCP was the MSC's first major venture into the field of 

providing a large-scale scheme of work experience for the 

unemployed. Following a study of the Canadian Local Initiatives 

Programme and a report by Santosh Mukherjee, the Government provided 

£30m for the MSC to operate this scheme for the unemployed. It began 

in October 1975, lasting until the end of 1978. Temporary jobs were 

to be created in projects contributing to the enhancement of the 

local environment or tackling social or community problems. Sponsors 

were reimbursed wages up to a maximum, employers' national insurance 

contributions, and running costs up to 10% of the labour costs. 

Workers received the appropriate local rate for the job. During 

JCP's period of operation, some 140,000 temporary job opportunities 

were created, with 200,000 people estimated to have participated. 

About two-thirds entered full-time employment within six months of 

leaving. Total gross costs over the period of operation reached 

£192m, with the average cost per employee £51 per week. Those under 

25 and those over 50 were identified as target groups for JCP, with 

an eight week unemployment condition for entry. Others had to be 

unemployed six months to enter. Some 72% of entrants were under 25 

and almost 50% were under 18. Local authorities were the major 

sponsors of JCP projects, particularly initially. An MSC survey 

found very little duplication of existing production or 

displacement, and deadweight in only one in 12 cases (25).

7.4.3. The Work Experience Programme (WEP)

JCP was supplemented from September 1976 by this programme of work 

experience for 16-18 year olds with employers, which constituted the 

forerunner of the main component in YOP. The programme was mounted
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with a government grant of £18m to pay the young people an allowance 

of £16 per week initially for six months' work experience, although 

no overheads were paid by the MSC. WEP was intended to include four 

main elements: induction, planned work experience, opportunities

for further education and off the job training, and personal 

counselling. Some of these elements are reminiscent of the core 

components of YTS, introduced seven years later (26). Opinions of 

the success of WEP varied. The MSC described the quality of schemes 

as "remarkably high" in its feasibility study for YOP, and it was 

also described as "well received by employers and trades unions who 

consider it a realistic transition period between school and work". 

Critics were surprised however, that WEP was continued within YOP 

(27).

Some 52,958 young people entered WEP in 1977/8, the scheme's 

only full year of operation. A survey of leavers in June 1977 showed 

that 84% had worked in the three month period since leaving, and 

that 72% were in full-time work three months after the end of the 

scheme (28).

7.4.4. The Youth Opportunities Programme (YOP)

The MSC saw the opportunity created by youth unemployment for an 

extension of education and training in the mid 1970s, and Education 

Minister Shirley Williams floated the idea of a youth opportunity 

guarantee, providing all young people with a guarantee of work 

experience, education, training or community work between 16 and 18. 

The outcome was a scheme centred very much around work experience 

(29).

The YOP scheme arose out of the Holland Report of 1977 (30).

It was based on the view that work experience could enhance
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employability and morale. The MSC undertook a pledge to provide all 

unemployed school-leavers with a place by the Easter (later 

Christmas) of the year after they left school. It also set out to 

provide young people unemployed over a year with a place within 

three months. It has also been suggested that in addition to seeking 

to break the vicious circle of "no experience, no job", YOP was 

designed to conceal the level of youth unemployment and socialise 

young people into work - a new version of social control borne out 

of panic about the dangers over "idle youth" (31).

The main element of YOP was Work Experience on Employers' 

Premises (WEEP), which was meant to include comprehensive induction, 

planned work experience, off-the-job training or further education, 

and personal support. Other work experience elements offered were 

Community Projects, often sponsored by local authorities, and 

Training Workshops (TW), with work in a group producing goods or 

services. WEEP lasted six months, and Community Projects and TW 6-12 

months. Community Projects were an amalgamation of project-based 

work experience and community service in April 1981. Work 

Preparation courses formed the other strand of YOP provision, 

including Short Training Courses (STCs), which comprised 13 weeks 

with an employer, FE college or Skillcentre, Remedial and 

Preparatory Courses (RPCs), offering up to 13 weeks help to those 

with learning difficulties, and Assessment and Employment Induction 

Courses (AEICs), which offered a brief (2-3 weeks) taste of work to 

those who were unsure of what they wanted to do (32).

When the programme began in April 1978, young people on the 

scheme were entitled to an allowance of £19.50 per week plus 

reimbursement of travel expenses over £4 per week. This was 

increased slightly over the life of the scheme so that when it
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closed the allowance stood at £25 per week. It is the low level of 

the allowance that proved one of the chief targets for criticism, 

and the fact that employers had no wage costs opened the scheme to 

allegations of substitution (33).

Numbers of entrants to YOP grew rapidly in response to the rise 

in youth unemployment and due to the commitment to cater for all 

unemployed school leavers (Table 7.1). The "Easter Undertaking" was 

generally almost met. By April 1979 only 1,632 1978 school-leavers 

remained for whom provision still had to be made. By April 1980 the 

figure was only 465 for 1979 leavers. There were more problems in 

the following year, however: some 8,141 still had to be provided

for at Easter. Commitment was increased nonetheless the following 

year. All 1981 school-leavers were to be offered a place by 

Christmas 1981, and other 16-18 year olds unemployed over three 

months were also to be provided for. Provision grew, but 15,010 

school-leavers were still awaiting a place at Christmas 1981 

although this fell to 8,000 in 1982 (34). Table 7.1 demonstrates 

the importance of WEEP in YOP. The numbers on YOP at any one time 

would of course have been lower than the entrant totals - WEEP only 

lasted up to six months maximum, although individuals could spend 12 

months on the scheme. In 1982/3 some YOP places were designated New 

Training Places as part of the transition to YTS (see Section 

7.11.2).

The costs of YOP were confined to the payment of the allowance 

and various overhead and administrative costs. Gross costs rose from 

£63m in 1978/9 to £730m in 1982/3 (current prices), as numbers 

expanded. The MSC calculated net costs per entrant of £606 in 1981/2 

and £600 (provisional) for 1982/3, although Metcalf estimated that 

net costs in 1979/80 were £87.3m, giving an annual cost per filled
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Table 7.1

YOP entrants.

1978/9 1979/80 1980/1 1981/2 1982/3

Work Experience

WEEP 108,400 138,900 242,200 371,200 309,400

Project based work
experience 8,400 15,200 20,100

Community Service 7,600 20,700 30,200

Community Projects 74,100 68,300

TW 3,800 7,300 12,000 16,200 15,700

TOTAL 128,200 182,100 304,500 461,500 393,400

Work Preparation

AEIC 2,400 3,000 4,100 3,700 3,200

STC 30,900 29,300 49,300 ) )
) 87,800 ) 64,600

RPC 700 2,000 2,100 ) )

TOTAL 34,000 34,300 55,500 91,500 67,800

New Training Places - - - - 81,900

TOTAL YOP ENTRANTS 162,200 216,400 360,000 553,000 543,000

Source; MSC Reviews of the Special Programmes;
MSC Annual Report 1981/2.

place of £1,065 and per person off the unemployment register of 

£1,238. Metcalf compared the costs and benefits of the various work 

experience components of YOP, and found that WEEP was by far the 

cheapest component, although others had higher output benefits. The 

HL/U 1982 committee agreed that WEEP was easily the most cost 

effective (35). Details of costs are given in Table 7.2.
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Table 7.2

Average cost of maintaining a young person on YOP, excluding 
administrative costs. 1981. £

Gross cost per week Net cost per week

STC 78 55

AEIC 70 48

WEEP 23.50 16

Community Projects 55 21

TW 74 35

RPC 114 88

Source: House of Commons Debate. Hansard 30 June 1981 col 348W.

The MSC has conducted a number of follow-up postal surveys on 

YOP leavers to track their success in finding employment. It is 

naturally difficult to assess the success of YOP in helping the 

participants into employment in the absence of a control group and 

because of the different bases used when results are published 

(Table 7.3). It is striking, however, that the proportion finding 

work after YOP fell over the life of the scheme, seriously 

undermining its credibility. Table 7.3 shows that those leaving YOP 

in the late 1970s had considerably better experiences than those 

leaving in the early 1980s. There was a drop of around 45% in the 

numbers finding employment when 1978/9 entrants are compared with 

1980/1 entrants. Since then the fall has continued, but has been 

less marked. The MSC found that WEEP trainees tended to have the 

higher post-YOP employment rates. The general rise in unemployment 

was clearly the main factor in the decline. This is also evidenced 

by the subsequent experience of YOP leavers from the first
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Table 7.3
Employment status of YOP leavers •

% employed or in education/training

(a) Entrants in: On leaving At survey (about 6 mths on)

Sept/Oct 1978 75 78

Jan 1979 64 66

Mar/Apr 1979 62 67

June/July 1979 61 64

Sept/Oct 1979 65 68

Jan 1980 51 51

Mar/Apr 1980 49 50

Apr/June 1980 42 45

(b) Entrants Sept 78 - June 1979 % (c) Entrants 1980/1 %

after 6 mths March 1981 On leaving after 6 mths

Employed 60 57 31 34

Unemployed 19 33 56 40

Full-time 
education 3 1 n/a n/a

MSC scheme 14 3 10 20

Other 4 6 n/a n/a

(d) Work experience leavers after six % (e) YOP leavers around
mths. Survey dates. June entering

1980/1 1981/2 1982/3
employment

Employed 52 44 47 1979 - 58

Unemployed 33 40 38 1980 - 40

Full-time
education 3 3 2 1981 - 47

MSC scheme 7 8 8 1982 - 44

Other 5 5 5 1983 - 49

Sources: (a)
(b)
(c)
(d)
(e)

MSC. Review of the third year of special programmes p. 7. 
Bedeman T, Harvey J (1981) Young people on YOP p. 34. 
Youthaid Bulletin October 1982 p. 6.
MSC Annual Report 1982/3.
Youthaid Bulletin February 1985 p. 8.
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years of the scheme. Entrants between September 1978 and June 1979 

were shown to be better off six months after completion than over a 

year later in March 1981. The increase in the numbers unemployed is 

largely explained by those who entered a second scheme after 

completing their first becoming unemployed, but there is also a 

decline in employment levels, when the reverse might have been 

expected (36).

The decline in the success of YOP as a preparation for work, 

because of the decline in opportunities, is crucial. Young people 

saw YOP as a new route into conventional work, from which they had 

been excluded as the rise of the qualification bar had rendered them 

"unemployable". On leaving YOP they were still excluded from the 

skilled work to which they aspired, says Williamson, because the bar 

has continued to rise as opportunities have become fewer (37). For 

many the failure of YOP was thus its failure to lead to guaranteed 

employment afterwards.

Opposition to YOP therefore grew. The pledge of a place for all 

unemployed school-leavers meant that the "numbers game" took 

precedence over quality. This mattered less when the majority were 

finding work after YOP, but when this was not the case attention was 

focussed on the content, and particularly in WEEP there were 

concerns over abuses. Increasing emphasis was placed on WEEP by the 

new Conservative Government in 1979, with the then junior employment 

minister Lord Gowrie stating a preference for this over "what I call 

Yoppery as distinct from work experience with employers" (38). YOP 

started as a scheme to improve employability. When most of its 

participants failed to find work, it was seen as an inappropriate 

response. The failure of the youth labour market was clearly not the 

result of a sudden lack of work experience amongst school-leavers.
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Rather it was the failure of the economy to provide jobs for youth. 

YOP could be replaced by a scheme providing real training for young 

people (thus replacing traditional first jobs) or it could itself 

provide real work. As it came to be judged in these terms so the 

criticisms mounted and there were calls for a shift to a 12-month 

scheme of education and training (39).

Criticisms from the trades unions rose, although it was also 

suggested that the unions themeselves had not done enough to vet 

schemes (40). The HL/U 1982 Report listed a number of defects: job

substitution, the reluctance of those shedding labour to take part, 

union opposition, young people's resistance, the inadequacy of the 

training/FE element, bureaucratic constraints, and the lack of 

executive power at the local level (41). One of the most 

fundamental criticisms levelled at YOP was the imposition on young 

people of what others thought was good for them, with the scheme 

regarded as an attempt to replace the first job with a programme 

limiting choice (42). This view is still levelled at YTS. YOP was
ithus variously described as characterised by "unskilled work, low 

pay and bad working conditions", "a very poor third best compared 

with full-blooded and much longer duration occupational 

apprenticeship programmes", and "dead-end jobs" (43). There was 

particular concern over the health and safety aspects of the scheme 

(44) . The young people themselves appear to have been more 

charitable, however. The survey of 1978/9 entrants found that 69% 

felt that their schemes helped their job chances a lot or a little.

Much of the criticism of YOP related to the lack of training in 

the scheme. In 1980 the EC Commission withdrew £30m of funding from 

YOP schemes on the grounds that it provided temporary work rather 

than training. One observer concluded that the majority of
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participants enjoyed "little more than a taste of unskilled work in 

one workplace". Others took poor post-YOP earnings in work as 

evidence of the scheme’s failure to improve skills: those in

employment after YOP received only 82% of the average gross earnings 

of all employees of the same age in March 1980. It was suggested 

that improvements might be possible if the Group WEEP idea were 

expanded, whereby schemes were organised by local colleges with 

young people undergoing short work experience placements in a number 

of small firms. This idea has survived into some parts of YTS (45).

There were also grave reservations about the Social and Life 

Skills (SLS) element in YOP, which sought to compensate for 

deficiencies in the education of the participants and socialise them 

into work. Social education dealt with interpersonal relationships 

and Life Skills with matters such as the planning and management of 

daily activities. There was concern that the idea of SLS was to make 

young people more acceptable to employers, thus placing the blame for 

unemployment on the young people themselves. It was also suggested 

that such compensatory education deflected criticisms from the 

education system itself, and that no account was taken of what young 

people wanted, as they were "socialised" into a view of life or work 

which was perceived to be good for them. At the same time political 

education such as discussion of the causes of unemployment was ruled 

out. One critic expressed fears "that what is being promoted is a 

philistine, anti-intellectual climate in which education is regarded 

solely from the point of view of producing an appropriately 

socialised workforce" (46).

As the numbers on YOP expanded there were problems in 

monitoring the scheme closely, with cutbacks in staffing at the same 

time. It was therefore necessary to abandon attempts to keep up
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comprehensive monitoring, instead concentrating on individual 

suspicious cases. Even so, by October 1982 there was a backlog of

30,000 visits. The trades unions naturally objected to the decline 

in monitoring, and others proposed that another inspectorate could 

take on the role, perhaps under the Industry Training Boards (ITBs) 

or Her Majesty's Inspectors (HMIs) (47). There were fears that YOP 

was being used as a substitute for regular employment before the 

decline in monitoring, and suspicion of this naturally increased as 

the scheme expanded and monitoring did not keep pace. The MSC 

carried out research into displacement in January 1980 and found 

that 29% of those on WEEP displaced regular employees: 5% replacing

workers over 19 and 24% young people who would otherwise have been

hired as employees. The 29% displacement on WEEP led to the

conclusion that there was 20% displacement on YOP as a whole. As 

unemployment rose, resistance to such substitution naturally 

increased. The agricultural workers' union (NUAAW) were concerned 

about the replacement of apprentices with WEEP participants and 

cases of farmers employing each others' sons under YOP. Officials 

from the shop and distributive union (USDAW) also complained of 

abuses. Of course, substitution from one year to the next will be 

lower than the level of substitution of jobs which existed before 

the introduction of schemes. It is worth bearing this in mind when 

looking at YTS - many of the places in YTS will have succeeded YOP 

places rather than regular jobs. One critic argued that YOP created 

very few new jobs, just providing a better distribution of existing 

employment. YOP did assist in overcoming the constraint of the 

initial high costs of employment, but beyond that it just replaced 

regular employment, it was felt (48).

The usefulness of YOP thus declined as unemployment rose. With
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unemployment at lower levels, six months on YOP was often adequate 

to occupy those who could not find a job immediately until they were 

absorbed, in some cases preparing them for entry through openings 

which increased with age and qualifications. As this broke down, 

there was a clear need for a different response, however, and many 

favoured a much longer programme with a much improved training 

element (49). YOP started out as a scheme for marginal groups 

excluded from the youth labour market, but grew into a more 

comprehensive programme, for which it was inadequately equipped. As 

one observer noted "it started out ahead of its time and finished 

some way behind what the country now expects for its young" (50). 

Towards the end of the scheme's life moves were made in the 

direction of a longer programme with more training. A quality 

improvement plan was initiated, with 12 LEAs setting up "exemplary 

projects" to integrate FE and work experience elements with broad- 

based skills training around a group of related jobs. This was all 

directed to a successor programme. Quality improvement officers were 

appointed in each region, and in 1982/3 there were 100,000 year-long 

places on YOP to act as a transition to YTS (51).

7.4.5. The Special Temporary Employment Programme (STEP)

STEP succeeded JCP in April 1978, providing additional temporary 

work on non-profit making projects of community benefit, primarily 

for the long-term unemployed. Although the youngest among the 

workforce were excluded, because of YOP provision, 19-25 year olds 

were considered a priority group within STEP. Those in this age 

group unemployed more than six months and those over 25 unemployed 

more than 12 months were regarded as target groups.

Sponsors were reimbursed in full for mounting the projects,
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with employees receiving the appropriate local rate for the job for 

a maximum of 12 months. MSC reimbursement was subject to a maximum 

(£83 per week in 1980/1). The scheme got off to a slow start because 

of the priority being given to YOP. A target of 25,000 filled places 

was set for March 1979. In fact, only 13,400 were on the scheme by 

then. STEP was further cut back by the incoming Conservative 

Government in 1979. The target of 30-35,000 places by March 1980 was 

reduced to 12,500 as the scheme was restricted to assisted areas. In 

fact, by March 1980 only 10,500 were on the scheme, with the number 

rising to 12,900 a year later.

Young people accounted for a large share of STEP entrants, with 

the proportion of long-term young unemployed growing as its 

resources were reduced and targeted more closely. In relation to the 

size of the client group, STEP remained a small-scale operation, 

however. Expenditure on the programme ran at £47m in its final year, 

compared to £50.9m a year earlier. The cost per entrant was £2,145 

in 1980/1 with the average time spent on the scheme 25 weeks. A 1979 

survey found that 45% entered permanent employment after STEP, 

although the figure was only 36% for the priority groups. In April 

1981 STEP was phased out (52).

7.4.6. The Community Enterprise Programme (CEP)

STEP gave way to CEP in 1981 on the grounds that sponsors were not 

attracted to a scheme which seemed to lack long-term government commit

ment and was restricted geographically. Employment Secretary James 

Prior announced that CEP would be open to 18 year olds as partici

pants, and private firms and nationalised industries as sponsors, with 

the scheme to last at least three years and operate nationwide. A 

target of 25,000 places by March 1982 was fixed. In fact 27,500
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places were filled by then, at a gross cost for 1981/2 of £90m (53).

There were many calls for CEP to be expanded in its second

year (54). The MSC sought 60,000 places, but the new Employment

Minister Norman Tebbit increased it to only 30,000, still a small 

scheme when compared to the scale of long-term unemployment. 

Reimbursement of wages was subject to a maximum of £89 per week, 

which still left some employees worse off than on unemployment 

benefit, leading to calls for a "benefit-plus" allowance (55). It 

was found that the net cost of CEP was only £26 per week, and the 

scheme was widely supported (56). The HL/U 1982 Report concluded 

that "support for CEP which has the acceptance of unions and 

employers is more sensible than devising a new alternative" (57). 

Nonetheless, the Government did just that, with CEP brought to a 

close well before its intended three-year life.

7.4.7. The Community Programme (CP)

CEP was replaced in 1982 following a statement by the then 

Chancellor of the Exchequer Sir Geoffrey Howe. Howe called for the 

MSC to come up with a scheme of temporary work for the unemployed 

offering unemployment benefit plus about £15 per week. Howe appeared 

to have simply re-invented CEP, and it was even suggested that he 

was possible unaware of the scheme already in place. CP was intended 

to be more cost-effective than CEP, however, with 130,000 places to 

be provided at a cost of £150m (58). The scheme worked out by the 

MSC retained many of the features of CEP, with the major differences 

in the area of funding. The idea of benefits plus £15 did not form 

part of the final scheme. Instead average pay was to be £60 per 

week, with the mix of full-time and part-time workers enabling the 

average to be met. The idea of paying the rate for the job was
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retained, but in respect of hourly rather than weekly earnings. A 

maximum applied of £2.22 per hour, equivalent to the £89 per week 

maximum under CEP, but with fewer employees able to earn this figure 

weekly so that average weekly earnings could be kept down and more 

people covered by the scheme. Overhead costs up to £440 were 

reimbursed per place and managing agents also were to receive £100 per 

place. Under 25s had to be unemployed more than six months in the last 

nine to be eligible, and older people 12 months out of the last 15 (59).

The cost-cutting exercise was the object of much criticism from 

trades unions, pressure groups, local authorities and the voluntary 

sector (60). Eventually though, the TUC endorsed the scheme in 

September 1982, and it was thought that councils would find the bait 

of £100 per place for managing schemes irresistible, although some 

authorities continued to have nothing to do with the scheme (61). MSC 

documents obtained by the press revealed a strategy of careful 

marketing for CP, with suggestions that the MSC could "not allow 

trades unions to have a veto on projects" and that "gentle pressure" 

should be applied on local authorities (62).

When the scheme got underway in the autumn of 1982, it suffered a 

slow start, despite a costly publicity campaign. Of the 34,199 filled 

places on CP and CEP by early 1983, only 5,533 were new places under 

CP. By the end of September, however, 108,000 places had been filled.

The scheme was extended to October 1986, and the target of 130,000 

places put off until the spring of 1984, with extra funds injected to 

do this (63).

From October 1984 CP was concentrated only on benefit 

recipients. Nonetheless the 130,000 target was met by the end of 

1984, and in the 1985 budget statement Chancellor Nigel Lawson 

announced an expansion of the scheme to 230,000 places by June 1986,
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for those unemployed more than six months if under 25 and more than 

12 months if older. Young people have continued to constitute more 

them half the entrants to CP, as in STEP and CEP (see Table 7.4). 

There are also plans to offer more training in CP by linking the 

programme with the Adult Training Strategy (see Section 7.10.5), 

with the aim of providing 50,000 CP part-timers with short courses 

in work preparation and basic skills by 1986/7 (64).

The Government gave the net cost per person off the register 

under CP as £2,200 at the end of 1984, with gross costs per person 

much higher at £4,290. The MSC calculated much lower net costs for 

earlier years (see Table 7.4). A survey in 1984 showed that only 

25% of CP leavers found jobs after the scheme, with 71% unemployed. 

The number unemployed or leaving the labour market altogether fell 

to 63% after three months (65).

7.4.8. Voluntary programmes

Programmes of voluntary work have, of course, existed for many 

years, but in recent years small-scale schemes have been set up 

specifically to provide opportunities of voluntary work for the 

unemployed. The main one is the MSC's Voluntary Projects Programme 

(VPP), which was launched in August 1982 with a budget of £8m in its 

first full year. By May 1984 13,700 people were involved. Workers 

continue to receive benefit, but the MSC can provide up to £75,000 

per project. The DHSS also runs an Opportunities for Volunteering 

(OFV) scheme, providing work in the health and personal social 

services. Since its inception in 1983/4 it has supported over 500 

schemes with a budget of £4m in that year (66).
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Table 7.4

Numbers in STEP, CEP and CP

Filled places Total 
at end year entrants

% entrants 
18-24 (19-24 

before 
1981/2)

% entrants 
18-24 (19-24 

before 1981/2)
& unemployed more 

than 6 mths

1978/9 STEP 13,400 19,700 54 29

1979/80 STEP 10,500 22,400 50 34

1980/1 STEP 12,874 18,400 52 46

1981/2 CEP 27,554 34,300 51 41

1982/3 CEP/CP* 39,527 n/a 52 n/a

1983/4 CP 112,886 n/a 55 n/a

Gross Exchequer costs 
per entrant (ave stay 
8 mths) 1982/3 prices

-
Net exchequer 

costs per entrant 
1982/3 prices

1979/80 £2,468

1980/1 £2,438

1981/2 £3,444 £1,087

1982/3 (provisional) £3,271 £ 787

* % entrants figures based on less than the complete number of 
entrants.

Source: MSC Annual Reports

7.5. Demand-side policies: the creation of new enterprises

The current UK Government in particular has expressed great faith in 

the potential for employment growth in small businesses and self- 

employment (67). A plethora of government schemes are designed to 

assist new businesses, such as the Loan Guarantee Scheme, the 

Business Expansion Scheme and the Venture Capital Scheme (68),
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although some doubts are expressed about the effectiveness of some 

of the measures and about the extent to which small businesses can 

make a major contribution to reducing unemployment (69).

To encourage the creation of new firms by the unemployed, the 

government has operated the Enterprise Allowance Scheme (EAS). From 

1982 in selected areas this provided a payment of £40 per week for a 

year for over 18s unemployed more than three months who set up a new 

company. A budget of £2.1m for the January 1982-March 1984 period 

was to finance 1,000 starts, and recipients had to invest £1,000 

themselves in the new company. From August 1983 the scheme was put 

on a nationwide basis. The 1982 pilot scheme covered 2,300 people, 

but the national scheme was to provide 25,000 more places at a cost 

of £50m. In all 28,621 people were assisted at a cost of £23.2m in 

1983/4, with a further expansion to 35,000 places planned for 

1984/5 (70).

Attention has also been directed to the role new enterprises 

can play in youth employment. This has led to the development of 

self-employment opportunities for the young, particularly in the 

form of co-operatives, and to the provision of courses for potential 

young entrepreneurs. A number of schemes are designed to promote a 

spirit of enterprise (71), and a number of groups of young people 

have found employment opportunities in co-operatives providing 

unskilled services, such as "Instant Muscle" in Farnham, or as a 

result of schemes providing advice on self-employment, such as 

Livewire, funded by Shell UK Small Business Unit and organised by 

the National Extension College. Other possibilities include 

financial support, such as the Enterprise Fund for Youth in 

Scotland, funded by the Scottish Development Agency, and a number of 

projects set up by local authorities or businesses to provide
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training and employment in workshops supervised by older workers, 

but in which the young people take considerable responsibility, such 

as Delta Initiatives in Bridport, set up by local businessmen and 

Cosira. A wide range of schemes providing or supporting new types of 

employment for the young exist: the Swale Work Initiation Measure,

the Medway Towns Youth Unemployed Project, Bristol Jobstart, the 

Prince*s Trust, Young Enterprise, Practical Action, the Youth 

Enterprise Scheme, and Head Start (72). All are, however, small in 

scale, when compared to the size of the problem, and the idea that 

inexperienced young people can create viable enterprises has been 

called into question (73).

7.6. Supply-side policies: working time

7.6.1. Moves to reduce working time

A reduction in the amount of time worked by individuals is favoured 

by a number of people as a means of alleviating unemployment (74). 

Employers have reservations about such moves, however, based on 

concern over costs (75).

Weekly hours fell quickly after the first world war from 54 to 

46, but after that were reduced much more gradually. Since 1965 

"normal" hours have been regarded as about 40 per week particularly 

for manual workers, with the total supplemented by overtime in many 

cases. Pressure for a shorter working week has increased with the 

rise in unemployment, with the TUC seeking a 35 hour basic week. A 

little progress has been made in this direction. In November 1981 

the engineering industry began to operate a 39 hour week, and the 

printing industry now operates a 37$ hour week. Such reductions have 

been shown to create little extra recruitment, however, with the 

engineering case leading initially to reductions of breaks or
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waiting time or to workers simply leaving one hour earlier on a 

Friday (76).

The DE has calculated the effect of a fall in weekly hours from 

40 to 35 without loss of pay. It estimates that the potential loss 

of output would be made up by increased employment (35%), higher 

productivity (20%), extra overtime (35%) and lower output (10%).

This would create 350,000 jobs, but labour costs would rise 6-8% 

(77).

Limits to overtime are also offered as a possible means of 

creating jobs. Even in March 1981, with unemployment over 10%, 

manufacturing operatives were still working 8.5m hours overtime per 

week. The TUC estimates that 500,000 jobs could be created by 

converting these overtime hours into new jobs, with the extra hiring 

costs offset by reduced premium payments. There are numerous 

impediments, however, and the HL/U 1982 Committee, amongst others, 

draws pessimistic conclusions on the likely effects of a limit on 

overtime (78). The paper and board industry decided to abolish 

overtime by reducing weekly hours, introducing a fifth shift, but 

increasing the number of shifts worked per annum. Based on a Swedish 

scheme, this was designed to increase production (by reducing the 

summer shutdown) and reduce the costs of overtime payments (79).

An extension of annual holidays is thought likely to have only 

a limited job creation effect, and this would probably be in the 

form of temporary jobs. The DE calculated a maximum impact of a one- 

week general extension of 50,000 jobs (80). Sabbaticals have been 

suggested as another means of reorganising working time, although 

they are normally proposed on educational rather than employment 

grounds (81).



7.6.2. Part-time work, jobsplitting and jobsharing 

Part-time work has grown rapidly in the UK in recent years. It 

doubled to 4.4m between 1961 and 1980 in Great Britain, while total 

employment fell by 400,000. Although it has tended to be 

concentrated on women and men over 60, it is thought to present 

opportunities for other groups of workers. Although there are 

certain benefits for both employers and government, there are also 

costs in that two part-timers pay less tax than one full-timer, and 

there is also extra administrative work for the employer. However, 

if one of the employees would otherwise be unemployed, these costs 

pale into insignificance. It can also be a more flexible and 

efficient means of working, for an employer, and provides an 

employee with greater choice in planning work and leisure time.

There is, nonetheless, a limit to the attractiveness of part-time 

work for many people, because of the need to maintain earnings 

levels. Both the CBI and the HL/U 1982 Committee have encouraged the 

Government to provide incentives to pairing schemes, such as 

offering full national insurance benefits to part-time workers. This 

points to the need to make part-time work attractive to both 

employers and employees if it is to offer any solution to 

unemployment (82).

With the present wage-benefits structure, however, part-time 

work is only likely to be attractive to "marginal" groups, entitled 

to little or no benefit, or to those who place much more importance 

on work than monetary compensation. A number of schemes for young 

people have been developed. In 1981 the Institute of Personnel 

Management proposed the sharing of apprenticeships and training jobs 

for pairs of young people, who would receive supplementary benefit 

for the half of the week not spent at work (83). GEC



Telecommunications of Coventry has operated a youth jobsharing 

scheme for those completing WEEP courses since 1981. Pairs work 2\ 

days each for half a week's pay, attending a local college for one 

other day per week at MSC expense. Earnings were thus normally never 

less than £30 (at November 1983), compared to £18 benefit, although 

it was felt the young people valued the opportunity to work and 

train more highly than the net financial gain. Training continues in 

the jobsharing phase after YOP, but they enjoy the status of 

permanent employees, and have normally been found full-time jobs 

after 18 months. Trades union opposition has been a brake on the 

expansion of the GEC scheme, however, and technical changes causing 

redundancies have limited the opportunities to put young job-sharers 

into full-time jobs. GEC's unions have argued that the company could 

afford to reduce the working week to create employment. The unions 

originally agreed to 20 pairs sharing jobs in June 1981, later 

expanded to 50. By November 1983 only 60 young people were sharing, 

following redundancies and a decline in WEEP numbers in anticipation 

of YTS. Some 57 had completed 18 months jobsharing and gone on to 

full-time jobs, with 11 leaving the company. Over 90% had stayed on 

from WEEP into the scheme. GEC planned to continue its scheme with 

YTS, although the unions had agreed to only 32 YTS places, compared 

to the 100 GEC hoped for. Depending on the availability of 

vacancies, YTS-leavers would be taken on into shared jobs 

afterwards. GEC also has an adult jobsharing scheme in Durham (84).

A number of other schemes have been inspired by the GEC example 

e.g. at Fox's Biscuits, Warwickshire County Council, West Midlands 

Council, Coventry Council, Alvis of Coventry and Pedigree Pet Foods 

of Melton Mowbray. In the sense that employers are expected to take 

on five trainees where they formerly employed two, YTS could be
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regarded as a form of jobsharing, with the participants splitting 

their time between work, training and education. GEC calls for a 

post-YTS jobsharing subsidy, based on its scheme, rather than using 

YWS to fill this role, which one executive described as a "naked 

attempt to keep down wages" (85).

The only government measure in the field has been its 

Jobsplitting Scheme (JSS), launched in January 1983. This provides a 

grant of £750 for the splitting of a full-time job into two part- 

time ones, leading to the recruitment of someone threatened with 

redundancy or unemployed and receiving benefit. A target of 50,000 

splits was set for March 1984. The job had to be kept split and 

filled with eligible recruits for one year. The payment could be 

combined with JRS (see below) but with no other subsidy. Because of 

the potential benefit savings, the scheme was expected to have a 

negative cost. The £750 payment was simply intended to offset 

initial training costs, overheads and administration. It was 

expected that the scheme would be more likely to appeal to the young 

than those on higher benefits, with married women largely excluded 

because of the eligibility rules (86). In fact, JSS has been a 

conspicuous failure in terms of the numbers covered. Compared to the

50,000 target, later increased to 62,500, only 801 jobs had been 

split by end-February 1984, with spending on publicity for JSS and 

part-time JRS reaching £630,000. Nonetheless, a public expenditure 

White Paper assumed that JSS would continue, with a target of 10,000 

for March 1985 (87). A number of reasons were advanced for the 

failure: employers complained that the choice of applicants was too

limited, the one-month time limit to recruit new people too short, 

and the exclusion of the recruitment of married women almost 

certainly diminished its impact. GEC thought that there were too



many limitations for the scheme to be worthwhile for employers, 

proposing that JSS be scrapped in favour of a post-YTS jobsharing 

scheme. For low-paid manual employees, half a wage was clearly an 

inadequate incentive, and for white-collar workers the adjustment 

costs for employers too high. Some changes were introduced: the

recruitment time limit was extended to six weeks, and YTS and CP 

leavers were able to go straight onto JSS. Clearly, though, JSS will 

remain a small-scale scheme because of the limitations, which in 

turn make it very cost-effective for the Government (88). The 

scheme has also attracted trades union opposition, with the then TUC 

general-secretary calling it a "shabby cosmetic exercise to reduce 

the unemployment figures". Much of the opposition results from a 

lack of consultation on the implementation of JSS, but also follows 

from the hours limits in JSS. The 15 hour minimum for the half-jobs 

allowed employers to exclude the employees from employment 

protection legislation (16 hour minimum). The CBI also found that 

this could be achieved by employing the new recruits on fixed-term 

contracts or two days one week and three days the next (in which 

case many employment rights would only be acquired after five 

years) (89).

7.6.3. Early retirement

Although there is no statutory retirement age in the UK, state 

pensions become payable at 65 for men and 60 for women, and retire

ment is compulsory in the civil service and many companies at 

particular ages. The numbers retiring before 60/65 has been 

increasing. Between 1975 and 1980 the proportion of 60-64 year old 

men economically active fell from 84% to 73%, with the number of 

retired up from 4% to 16%. This may result partly from the easing of



7/35

National Insurance contribution conditions in 1975, meaning that an 

individual could miss contributions equal to 10% of working life, 

rather than 4% as in the past, and still receive full pension rights. 

The House of Commons Social Services Committee found that much early 

retirement may well have been involuntary, however, due to pressure 

from high rates of youth unemployment, which leads to the "individual 

and collective belief that older workers should retire to make way 

for younger ones - a belief encouraged by the media and fostered to 

some degree by employers, unions and the Government". White found 

that early retirement was also used as a means of reducing the 

workforce in times of low economic activity, as an alternative to 

redundancy, rather than as a job-creating measure (90).

Early retirement at the State's expense is favoured by many 

groups (91). Based on the DHSS estimate of 75% replacement by 

registered unemployed, the net annual costs were calculated to be 

£1,700 (at age 64) and £1,865 (at age 60) in 1982. In estimating the 

likely employment effects, take-up by older workers is a key factor, 

which would in turn depend on the attractiveness of the package on 

offer (92).

It is on selective retirement schemes that most attention has 

been focussed in practice, rather than on a general reduction of the 

retirement age, because of the possibility of imposing a replacement 

condition, and also because such a system can be cheaper and 

reversible.

The UK introduced the Job Release Scheme (JRS) in January 1977 

to enable those approaching retirment age to retire and create an 

opening for a younger worker. The retiring worker is paid an 

allowance, providing this replacement condition is fulfilled. The 

eligibility rules of the scheme have varied considerably since its
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Table 7.5

JRS eligibility

Date by age

4.1.77 Men 64 
onwards Women 59

July 1977 
onwards

Eligible Applicants 

by employment status by region

Employed and 
Unemployed

Employed

Assisted
Areas

Allowance

£23

Nov 1977 
onwards

£26.50

1.4.78
onwards

Nationwide

1.7.78
onwards

1.4.79
onwards

£35 married 
£26.50 
single or 
married to 
someone 
earning £8+*

£40/£31.50

1.5.79 Men 62 
onwards Disabled men 60

Women 59

6.4.80 Men 64 
onwards Disabled men 60

Women 59

6.4.82 Men 62 
onwards Disabled men 60 

Women 59

Apr 1984 Men 64 
onwards Disabled Men 60 

Women 59

(i) £55/£43.50 
tax-free 
for men 64 
+ women 59 

(ii) £64/£52
taxable for 
others

(i) £60.65/£48 
tax-free 
for men 64 
+ women 59 

(ii) £70.55/£57.35 
taxable for 
all others

* later increased to £13+

Source: Employment Gazette; Initiatives May 1983 p. 9.
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Table 7.6

Number of males joining JRS. 1977-83

1977 - 78 16,464

1978 - 79 15,749

1979 - 80 53,160

1980 - 81 27,719

1981 - 82 19,875

1982 - 83 46,852

Jan-June 1983 15,469

195,288

Source: Employment Gazette September 1983 p. 407.

inception (see Table 7.5).

The numbers of men taking early retirement under JRS between 

1977 and June 1983 was 195,288, as outlined in Table 7.6. Males in 

fact make up the bulk of the total. In the first four years of JRS, 

total take-up was 143,600. Some 113,092 males joined over the same 

period. Changes in numbers joining reflect variations in eligibility 

rules. Total expenditure was expected to reach £244m in 1982/3, but 

the net cost per person off the register is low. Even assuming 15% 

non-replacement and 10% deadweight, this was put at only £676 in 

1978, with the HL/U 1982 Committee putting it at £1,800 in 1982. The 

average cost per person supported in August 1984 was £3,250 (93).

The effectiveness of JRS is determined by take-up and the 

replacement rate. Replacement is meant to be total, but the DE has 

estimated that non-replacement is of the order of 15%, although it 

has also been put as high as 40%. One survey showed that 40% of
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replacements are under 25, although the scheme's conditions only 

stipulate that a younger worker than the retiring employee replaces 

them (94). Many feel that JRS could have a greater impact if the 

level of the allowance were increased. JRS has only tended to prove 

attractive to those on low pay in work and those also receiving 

occupational pensions (95).

Several bodies have suggested the combination of JRS with 

jobsharing, with estimates of a net cost to the State of £2,340 per 

person off the register if two older workers shared a job and 

received half pay plus a £20 allowance (96). The DE did in fact 

allow the splitting of JRS posts in a number of cases and in October 

1983 launched a part-time JRS, paying £33.60 and £27.30 (half the 

full-time rates), and covering men over 62, women over 59 and 

disabled men over 60. It was expected that 40,000 part-time jobs 

could be provided by March 1985 at a 1984/5 cost of £40m. In fact, 

take-up was disappointing. After 11 months only 138 had joined, and 

only 30 JSS participants (2%) were over 60. It appears that it has 

been unattractive to employees because pension rights are not 

protected and to employers because of restrictions within the 

scheme. GEC noted that the most attractive option would be to have 

two older workers sharing a job to free another for two young people 

to share. This is expressly ruled out, however. It was pointed out 

that an older worker would be unlikely to be in a job which a new 

recruit might enter (97).

JRS was only available to the unemployed for its first six 

months. However, in November 1981 unemployed men over 60 already 

receiving SB more than 12 months became eligible for the higher SB 

rate, providing they no longer registered for work, effectively 

retiring. The Government hoped to take 50,000 off the register in
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this way and the HL/U 1982 Committee recommended extending the 

option temporarily to those over 55 (98).

7.7. Supply-side policies: taking particular groups out of the
labour force

7.7.1. Immigrant workers

The call to repatriate immigrant workers is now less frequently 

heard than in the 1960s when Enoch Powell was a prominent figure in 

the Conservative Party, yet the idea still finds favour in some 

quarters. Harvey Proctor proposed that 100,000 immigrants could be 

repatriated at a cost of £500m, to be financed out of the budget of 

the Overseas Development Administration. This did not find favour 

with the 1982 Conservative Party conference, however. Two small- 

scale schemes of aid to resettlement do exist on a voluntary basis, 

operated by the DHSS and International Social Services of Brixton.

No measures relate specifically to young members of ethnic 

minorities, however, many of whom were in any case born in the UK. 

Although moves to repatriate immigrants because of high unemployment 

have been very limited, the Government has used unemployment as a 

reason for pursuing a restrictive immigration policy, arguing that 

this justifies treating men and women differently, although the 

European Commission on Human Rights rejected this view (99).

7.7.2. National Service

The 1939 Military Training Act introduced compulsory military 

service for the first time in the UK and the cold war and colonial 

problems made both major parties reluctant to end conscription until 

the acute labour shortage of the 1950s. It was finally abandoned in 

1957, making the UK and Eire the only West European countries not to
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have it. The reintroduction of conscription is sometimes mentioned 

as a possible response to youth unemployment, but finds little 

favour in political circles. It has been estimated that it might 

create about 135,000 places, but numerous arguments are martialled 

against it - ranging from the lack of a military case, because of the 

specialisation and professionalism of the current armed forces, to 

the damaging personal effects cited, such as blind obedience, 

ethnocentricity, intolerance and prejudice (100).

Recent years have seen attempts to offer more opportunities for

training young people in the forces, however. In March 1982 John

Nott, then Secretary of State for Defence, announced the provision 

of 7,000 places on 2-3 week courses with the army, along the lines 

of Outward Bound courses. The Ministry of Defence (MOD) has since 

come up with longer courses as an alternative to YTS for some young 

people. From September 1983 5,200 year-long places were offered. The 

scheme was funded at a cost of £20m, taken from the YTS budget, and 

managed by the MOD rather than the MSC, who were reluctant to 

operate such a scheme. The MSC had already rejected such a proposal 

for YOP. In fact only 500 people were in the scheme at end March 

1984; 2,000 applicants were rejected after tests. An MOD civilian

scheme also set out to provide 2,000 training places, 800 of them in

clerical work, but by April 1984 there were only 101 such trainees, 

with many of the clerical places never delivered because of 

opposition from the Civil Service Unions (CPSA and SCPA) (101).

Although the reintroduction of military service has found 

little favour, the idea of a voluntary service scheme for young 

people has been proposed from a number of quarters. The Centre for 

Labour Economics produced a report by Colombato, backed by Dahrendorf, 

raising the idea of a scheme of civilian social service paying



7/41

young people £10 per week plus board and lodging. The CBI have said 

that the idea should be explored, and Conservative MP Tony Marlow 

proposed a scheme of 12 months service away from home, paying 

"pocket money" rather than a £25 per week allowance, in 

environmental work, social work or military cadetship. The Tawney 

Society estimated that 500,000 young people could be catered for in 

a scheme costing £l,147m gross with savings of £700m. The main 

proponent of such a scheme has been a group called Youth Call, 

which published its "Debate on Youth and Social Service to the 

Community" in May 1981. Youth Call said that 500,000 non-military 

places could be provided by paying the participants £15 per week at 

a cost of £97m per 100,000 young people (102). The key to any such 

measure is whether it would be compulsory or not: on this the

proponents are split. While compulsion might detract from the 

quality of the services provided, it might be thought difficult to 

mount a scheme of any size if it were voluntary and paying very low 

wages (103).

In 1977 69% of unemployed boys and 43% of unemployed girls 

expressed interest in such a scheme, and 44% of the remainder said 

that they would look at it favourably if the wage was above SB. Some 

38% even favoured a compulsory scheme. A MORI survey of 1984 found 

that 41% of the young (15-24s) favoured compulsory community service 

for school-leavers, with two-thirds of the remainder favouring a 

voluntary scheme. The idea of national service in the armed forces 

for all young people found favour with 45% of all respondents, but 

only 26% of 15-24s. The strongest incentive for participation among 

the 15-24s was found to be a certificate of achievement, mentioned 

by 50%, with a £100 bonus on leaving only mentioned by 32%. If there 

was no difference financially, 42% of the young people said that
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they would ideally like to be in a job at 16-18, 40% in school or 

college, 9% in the forces and 4% in community service. This last 

figure perhaps gives a better indication of the preferences of young 

people for themselves, rather than what they think might be good for 

others in their age group (104).

There has been considerable opposition to the implementation of 

any such compulsory scheme, and doubts have been cast on the value 

of a broad programme of voluntary service, not only because of the 

low wages implicit in many proposals, but also because of concern 

over a scarcity of suitable places. Social service might devalue the 

work of qualified social workers, it is suggested, although there 

are many tasks for which inexperienced young people would be 

unsuitable. There are also fears about the displacement of permanent 

jobs in these areas, and of getting such tasks performed "on the 

cheap". In fact, social and environmental service elements already 

exist in YTS and CP, and YOP and CEP before them. A separate scheme 

for young people only might perform many of the same tasks and pay a 

much lower rate for the job (105).

7.7.3. Post-compulsory education

As we saw in Chapter Three, the UK has a low rate of post-compulsory 

education. The HL/U 1982 Committee calculated that taking all 16 

year old school-leavers out of the labour force could reduce labour 

supply by almost 700,000, but took the view that this would be 

costly and unpopular with many parents and young people. In fact. 

Lord Young, as minister without portfolio, has suggested a reduction 

of the school-leaving age to 14 (106).
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7.8. Supply-side policies: reducing benefit-induced unemployment

The Thatcher Government has pursued a policy of reducing the 

attractiveness of unemployment benefits relative to earnings in 

work, by a reduction of the real value of benefits and closer 

control of claimants. This was seen first of all in the Rayner 

review, which led to the creation of unemployment review officers.

In 1980 benefits were cut by 5% in real terms in lieu of taxation on 

benefits, which was introduced in July 1982. The 5% cut was 

eventually made good in November 1983. In 1980 the method of 

calculating the children's addition was altered, and in December 

1983 the Government said it would abolish it altogether from 

November 1984. In January 1981 Earnings Related Supplement was 

reduced, and abolished in January 1982. In September 1982 a Think 

Tank Report was revealed to the Economist, suggesting that savings 

might be made if social security payments were not increased in line 

with inflation. In June 1984 the Social Services Secretary announced 

that all new claimants would be paid fortnightly in arrears, leading 

to savings of £8.5m annually (107).

Apart from general reductions in benefits, young people have 

been the object of moves to reduce both earnings and benefits 

relative to earnings, as seen in YWS (Section 7.2.3), the 

restrictive interpretation of the 21 hours rule (Section 4.6.2), 

and a rejection of EMAs (Section 7.12.4). The 1980 Social Security 

Act stipulated that leavers had to wait until the next school-term 

before drawing SB. Much of the attack has been concentrated on 

allowances for accommodation, however, particularly following the 

case of two teenagers who exchanged homes to increase their benefits 

from £21.45 per week to £64.15. In April 1983 under 18s living in



the parental home lost the "non-householder housing addition", 

representing a cut from £18.90 to £15.80, although those claiming 

continuously from before April 1983 were not affected, and in cases 

where the parents too are unemployed, the benefit is paid to them.

In August 1983 further cuts were suggested, including the reduction 

of benefits to the young single unemployed living with their parents 

and the abolition of the payment of rent to those living 

independently. The young were thought likely to be singled out so 

that the reductions would be less unpopular than a general round of 

cuts. Possible savings were estimated at £100-200m, with about

151,000 under 18s and 570,000 other young people unemployed and 

living at home. Benefits were also reduced by 40% (to £9.48) for 

young people refusing a place on YTS. From April 1984 the "non

householder housing addition" was also removed from the 18-20 age 

group. From April 1985 board and lodgings rules were changed so that 

such payments were only made for a limited period in any one area 

for those under 26. Board and lodgings expenses were only to be 

reimbursed for up to two weeks in coastal resorts, eight weeks in 

London, Birmingham, Manchester and Glasgow, and four weeks 

elsewhere. Thereafter normal non-householder rates were to apply 

(£17.30 at under 18, and £22.45 at 18) or the young person had to 

move on. A £50-£70 per week limit was also placed on such payments. 

Although savings can clearly be made in this way, it seems unlikely 

that reimbursement of these expenses constitutes a reason for the 

rise in youth unemployment: between 1979 and 1983 the numbers

claiming such payments rose only 16.3%, compared to a 21.9% rise in 

the number of claimants. In any case the new regulations were found 

to be illegal in the High Court, and the Government had to abandon 

its plans. A review of the social security system is in progress, 

with one committee devoted to the position of young people (108).
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7.9. Structural policies: increasing geographical mobility

Improving geographical mobility is a measure more suited to times of 

labour shortage in some areas. Nonetheless, as a tool of labour 

market policy it has continued on a limited scale, and there have 

particularly been calls for a lifting of barriers to mobility in 

housing (109). Although this does not concern young people 

primarily, it is notable that the board and lodgings benefit rules 

mentioned above could be regarded as a disincentive for young people 

to leave the parental home - or as an incentive to continued 

mobility.

Between the wars a Juvenile Transference Scheme operated, but 

trades unions objected as it was regarded as providing cheap labour 

for expanding industries. The 1980 Housing Act did introduce a small 

degree of flexibility in housing, but the main emphasis has been on 

direct aids to mobility. Apart from the Key Workers Scheme and the 

Nucleus Labour Force Scheme, the main measures have been the 

Employment Transfer Scheme (ETS) and the Job Search Scheme (JS). ETS 

has operated since 1972, reimbursing travel costs, removal and legal 

expenses, and providing a transfer grant and a premium if preceded 

by TOPS (see below). JS simply relates to the costs of attending 

interviews. Numbers have declined substantially since the mid-late 

1970s. In 1978/9 12,500 benefited from JS and 23,000 from ETS; by 

1983/4 the figures were 4,170 and 3,780. This is partly a result of 

reduced opportunities, as more vacancies are filled locally, and 

cuts in expenditure on mobility. In 1978/9 spending peaked at £10m 

for ETS and £250,000 for JS; by 1981/2 it was down to £5m for ETS, 

JS and the Free Forward Fares scheme, which provided 9,601 people 

with a travel warrant to start work in 1983/4 (110).
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7.10. Structural policies; training

7.10.1. UK industrial training since 1964

The 1964 Industrial Training Act set out to ensure an adequate 

amount of training, to improve quality and to spread the cost more 

fairly over industry. To do this the Act set up the Industrial 

Training Boards (ITBs). The ITBs consisted of equal numbers of 

employers and trades union officials from the industry concerned, 

plus several educationalists. A levy was to be imposed on firms and 

grants were paid out to those providing adequate training. The 

levy/grant system never really worked in the way it was intended, 

however, as very little redistribution took place and small firms 

had to be exempted. Training did initially increase after 1964, but 

it is not clear that this was maintained. There were also problems 

with the rigid industrial divisions imposed by the ITB system 

(111).
The 1973 Employment and Training Act led to the creation of the 

Training Services Agency (TSA) under the MSC. The TSA set out to 

meet the training needs of individuals and industry and to improve 

the efficiency of training itself. The ITBs continued, but with a 

reform of the levy/grant system, under which firms which trained 

workers adequately were exempted from the levy, which was subject to 

an upper limit of 1% of the payroll. The TSA developed its own 

Direct Training Services (DTS), designed to supplement industry's 

own efforts, in particular those of small firms. DTS provided 

training in Skillcentres or at the workplace through the Mobile 

Instructor Service, with employers paying fees. As well as skill 

training, instructor training, procedural job training and 

supervisory and management training was provided through the
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Training Within Industry (TWI) scheme. DTS training became less 

widespread, however, as fee levels increased in an attempt to fully 

recover costs and as demand declined due to the recession. The 

numbers of completions fell from 45,050 in 1978/9 to 20*750 in 

1982/3. In 1982/3 all the DTS services were transferred to the new 

Skillcentre Training Agency (STA), except for TWI, which was 

withdrawn at the end of May 1984 (112).

The TSA, later the Training Services Division (TSD), works 

together with the ITBs in encouraging training within industry. It 

meets the operating costs of the ITBs and gives Key Training Grants. 

Grants and advice are also available to firms operating outside the 

ITB sector.

Calls for increases in the state funding of training have been 

widespread as recession has affected employers' willingness to 

invest in training (113). Hawkins noted that a squeeze on the 

differentials of skilled workers has reduced the incentive to enter 

skilled jobs, whilst the costs of providing training were estimated 

at nearly £5,000 for a first year apprentice by the MSC Youth Task 

Group. It is because of the supposed lack of incentives to train 

that the ITBs work in a statutory framework, according to former MSC 

chairman Sir Richard O'Brien, because employers only invest in the 

expectation of a return in terms of higher production. He thought 

that voluntary arrangements could not deliver training of adquate 

quality. There have been suggestions that the fear of losing trained 

workers after having invested in them, might be overcome by 

standardising training at industry level and adopting a French style 

training tax. As Employment Secretary, Norman Tebbit was understood 

to be considering such a tax, although no such move has been 

implemented (114).



The TSD has responded, however, by keeping training up to a 

certain level. From 1975 this was provided under Special Counter

cyclical Support for Training within Industry (SCTI), which allowed 

for premium grants (a contribution to first year training costs for 

additional trainees), training awards (to the full cost of a first 

year apprenticeship where the ITBs anticipated a shortfall in 

apprentice numbers), sandwich course grants (to make good the 

shortfall in placements for college-based students), a supplementary 

grant to the construction industry, and aid for redundant 

apprentices. In 1977 the MSC published its report "Training for 

Skills: A Programme for Action" (TSPA), with the aim of the MSC

taking steps to prevent serious skill imbalances and stimulate 

reforms in apprenticeship. The TSPA programme took over 

responsibility for premium grants, training awards and help for 

redundant trainees. During 1983/4 support for first-year apprentices 

was subsumed within YTS, with apprentices whose training was 

interrupted by redundancy and unplaced award holders continuing to 

receive provision. The TUC asked for an expansion of TSPA, but 

without success: TSPA has been reduced in size with the advent of

YTS (Table 7.7) (115).

In November 1981 the Government announced its decision to wind 

up 16 of the 23 ITBs, to be replaced by voluntary arrangements. The 

TUC response was hostile, culminating in a proposal to boycott the 

new arrangements. The Government's decision was based on the costs 

of operating the ITBs and followed a sector-by-sector review of 

training arrangements. The seven remaining ITBs cover clothing and 

allied products, construction, engineering, hotels and catering, 

road transport, rubber and plastics, and petroleum. These still 

account for one-third of all workers. Operating costs were
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Table 7.7

Numbers covered by the SCTI and TSPA

1976/7 1977/8 1978/9 March March March March
(to end (to end (at Aug) 1981 1982 1983 1984
June) June)

SCTI 44,989 38,925 38,303 -

TSPA - 28,500 35,000 18,000 1,500

Source: MSC Annual Reports

transferred from the Exchequer to industry. In clothing and allied 

products, for example, all companies now pay a non-exemptible levy 

of 0.08% of payroll to cover the operating costs and 0.03% to cover 

a grant scheme. All companies receive two days per annum free 

consultation per 100 employees after which the ITB charges £130 per 

day (116).

7.10.2. Apprenticeship

Apprenticeship is the OK*s traditional means of preparation for 

skilled craftsmen, but has declined in recent years in numbers, 

importance and the extent to which it is nationally coordinated. The 

MSC noted rigid restrictions in the structure of apprenticeship:

"The skills it covers are no longer those in most demand .... Those 

who choose to stay on in full-time education ... find when they 

leave school that they are too old to be admitted" (117). Numbers 

fell from a peak of 236,000 in 1968 to about 100,000 by 1983, with 

even more rapid declines since then. The Government White Paper on 

Education and Training for Young People of 1985 noted that Britain 

is alone amongst the leading industrial countries in that a majority 

of its 16 year olds seek to enter the labour market direct from
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school, adding that only 40,000 apprentices were recruited in 1984. 

Part of this fall may be due to some first year apprentices going 

into YTS. The need for reform is widely accepted, nonetheless, and 

this found expression in the New Training Initiative (NTI) of 1981 

(118).

This was the result of the MSC*s review of the 1973 Employment 

and Training Act, published in July 1980 as an "Outlook on 

Training". The NTI had three main objectives - to develop skill 

training, including apprenticeships; to guarantee 16-18s training, 

work experience or education; and to open up access to adult 

training. The essence of the first objective was to make skill 

training more flexible and guarantee sufficient provision. It aimed 

for an annual recruitment of at least 120,000 young people into 

occupations calling for an extended period of training (including 

apprenticeship) by 1986, and also set the objective of training to 

standards without regard to age by 1985. Most attention has been 

focussed on the second aim of the NTI (YTS), but some progress has 

been made in the reform of apprenticeship. The printing industry and 

the engineering industry have both replaced time-serving. In 

printing anyone over 18 can become a qualified craftsman by reaching 

certain standards, starting at any time between 16 and 60 (119).

7.10.3. Unified Vocational Preparation (UVP)

UVP started as a five-year pilot programme for young people in jobs 

which had no established FE or training content. It was centrally 

funded by the MSC and education departments and controlled in 

England and Wales by the Interdepartmental Group on UVP. The 1976-81 

pilot scheme aimed to assist young people to assess their potential, 

to develop basic skills, understand society and how it works and
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build a foundation of skill and knowledge which can be built on in 

the future.

In 1980 a follow-up programme was approved, with more job- 

related aims - the acquisition of job-specific work skills and the 

development of attitudes and knowledge about the working environment 

and, the community. All schemes shared three core features - 

induction to the job and working life; basic job skills; and 

social and life skills. Courses averaged about 60 days, spread over 

six months. The Government paid college fees, an incentive grant to 

employers, the costs of a residential element and promotion and 

development costs.

Numbers have grown rapidly (Table 7.8), with major expansions 

planned up to 1984/5. However, when YTS was introduced in 1983 UVP 

was absorbed in the new programme (120).

7.10.4. Other youth training

There have also been other piecemeal initiatives to increase youth 

training. A special effort is being made to train 16-19 year olds in 

electronics and computer skills through Information Technology 

Centres (ITECs). These are based on the Notting Dale Urban 

Technology Centre initiative, where young black people have been 

trained for jobs as microcomputer salesmen and sound studio 

technicians, for example. In December 1981 the Minister for 

Information Technology, Kenneth Baker, announced an MSC/Department 

of Industry initiative aimed at creating 30 ITECs in 1982 at a cost 

of £9m and a further 70 over the next two years at a cost of £30m.

By March 1984 120 ITECs were in operation, training 4,005 entrants 

in 1983/4 under YTS and 1,400 in 1982/3 under YOP. Each was to cater 

for 30-40 young people per annum, receiving the YOP/YTS allowance of
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Table 7.8

Numbers on UVP 1977/8 - 1982/3

77/8 78/9

Numbers covered 400+ 3,000e

Number of schemes 47 100+

79/80

3,500e

250+

80/1

3,500+

300+

81/2

6,034

481

82/3

10,000e

almost
900

e = estimates

Source: MSC Annual Reports 1977/8 - 1982/3

£25 per week. ITECs have their own workshops and can sell goods and 

services, but are not self-financing (121). Project Fullemploy also 

has a network of training centres, basically providing clerical 

courses for young blacks with funding from the Government and MSC, 

the private sector and local authorities (122).

Vocational training also takes place in the education sector, 

of course (See Section 3.6.3). To some extent the decline in the 

provision of apprenticeship places may have been mirrored by an 

increase in the numbers of young people doing full-time business or 

technical courses. Between 1979 and 1983 the numbers of 16-17 year 

olds in the labour force fell by 45,000, with a massive shift from 

regular employment to unemployment and special measures, while 

numbers in further (and higher) education grew by 58,700. It is 

possible that this is a response to youth unemployment and a lack of 

apprenticeship places, or alternatively industry could be reacting 

to increasing provision at the expense of the Government and the 

individual, by cutting its own intakes (123).

7.10.5. Adult Training

Structural and technical change and redundancy have created an
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increasing need for adult training and retraining, and in many cases 

such provision is also open to those under 25, if not to labour 

market entrants.

Of particular note is the Training Opportunities Scheme (TOPS), 

which grew out of the 1972 consultative document "Training for the 

Future". It was designed to meet the training needs of individuals 

and was launched in August 1972, and the MSC took over 

responsibility for it in 1974. Courses are open to those over 18 who 

have spent two years away from full-time education, and who are 

unemployed or prepared to give up their job. Applicants must intend 

to take up a relevant occupation after the course. The MSC pays 

course fees, weekly training allowances and expenses. Courses take 

place in Skillcentres, FE colleges, private colleges, employers' 

establishments and residential training centres. Hawkins has 

criticised the failure to retrain "shaken-out" workers (124), but 

the structure of provision has shifted with changes in demand. 

Particular attention has been paid to the offshore-oil industry, 

industrial language training (for ethnic minorities), small business 

courses, and new technology.

In 1982 the Conservative Party explained that "the £250m a year 

currently available under TOPS will be increasingly directed toward 

the necessary provision in industry". This has meant that the needs 

of industry have taken on paramount importance, which has led to 

cuts in a time of recession as the employment prospects after TOPS 

decline. In March 1979 two-thirds were employed using skills 

acquired during the course three months after completion. In late 

1980 this fell to one-third, but later improved to reach 47% in 

1983. Table 7.9 gives details of the numbers covered. Recently 

there have been cuts in the number of Skillcentres, with 27 of the
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Table 7.9

TOPS completions in Great Britain 1974-84

1974

1975 

1976/7 

1977/8 

1978/9 

1979/80 

1980/1 

1981/2 

1982/3 

1983/4

e = estimated

Source: MSC Annual Reports

45,000

60,700

89,651

98,964

70,187

74,489

66,418

61,396

59,300e

66,200

87 centres to be closed and replaced by mobile instructors to provide 

retraining mainly in factories (125).

The 1980s have seen other moves to increase adult training, 

however. From May 1982 the Department of Education and Science (DES) 

has operated its Pickup programme to update the skills of adults in 

employment. The expansion of adult training was the third objective 

of the NTI. The "Agenda ef Action" of December 1981 proposed an 

"Open Tech" distance learning project, and a Task Group reported in 

July 1982. The Open Tech is intended as a pump-priming exercise, 

with much of its budget going to the training of instructors. It was 

intended mainly for those over 28, and in 1983/4 an estimated 6,000 

participated at a cost of £4.1m, with numbers expected to rise to
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50.000 by 1985/6 (126).

In April 1983 the MSC produced a discussion document on adult 

training, "Towards an Adult Training Strategy", which ultimately led 

to "Training for Jobs" the controversial White Paper of early 1984, 

which recommended a shift of resources away from local authorities 

to the MSC and away from the unemployed to those in work. The MSC 

was to become the national training agency with £220m to buy work- 

related courses in FE colleges by 1986 compared to a current level 

of £90m (with the Government reducing local authority support 

accordingly). The number of adults in training would increase from

110.000 to 250,000. A loan scheme was proposed for adults, with a 

review of young people's income on YTS planned. The 250,000 would 

include 125,000 unemployed. The expanded programme was to be 

financed within the existing £250m budget, however. Lord Young has 

said that the loans scheme could be worth up to £100m additional 

finance for local authorities, but local authorities were 

antagonistic to the proposals (127).

7.11. Structural policies: The Youth Training Scheme (YTS)

The MSC has long favoured a YTS-style programme, but it took the 

rise in youth unemployment of the early 1980s to get such a scheme 

underway. In fact, the last Labour Government issued two 

consultative documents on the subject of a training scheme for 

school-leavers, which led to the Labour Party/TUC agreement "Into 

the Eighties". The long-term aim of this was to establish a 

"universal scheme of education and training opportunities for all 

the 16-18 age group". The scheme outlined in the second consultative 

document was similar to YTS but of shorter duration. It was only 

published in April 1979 and so was dropped with the change of



7/56

government a month later.

The broad idea of reforming training was maintained, however. 

The consultative document on the NTI issued in May 1981 proposed a 

youth training scheme, and in December 1981 the MSC's Agenda for 

Action on the NTI suggested setting up a high level Task Group to 

report by April 1982 on the details of the scheme. At the same time 

Employment Secretary Norman Tebbit published a White Paper 

announcing the new YTS and welcoming the setting up of the Task 

Group. The Tebbit scheme differed significantly from the details 

worked out by the Task Group in its report. The newly-appointed MSC 

chairman David Young recommended the acceptance of all the proposals 

of the Task Group Report (TGR). Tebbit reluctantly agreed to this in 

June.

The Youth Training Board (YTB) was established to manage the 

scheme and met for the first time in October 1982. The TSD and 

Special Programmes Division were combined to manage the remaining 

MSC schemes. The scheme began in September 1983 (128).

7.11.1. The content of YTS

Places on YTS last for 12 months, and have to include nine elements: 

proper induction and assessment, at least three months off the job 

training and/or FE, the acquisition of defined core skills, learning 

about and experience of the world of work, an introductory programme 

of training related to a broad occupational family, process skills 

(e.g. planning), personal and life skills, guidance and counselling, 

and review and recording of progress including recognised 

certification of achievement. Both trainee and sponsor are expected 

to possess an agreement laying down the terms of the scheme.

Matters of content are decided by the Advisory Group on Content
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and Standards, set up within the MSC. In addition to the nine 

elements schemes are to offer six learning opportunities or training 

assignments, and have to be associated with an Occupational Training 

Family (OTF). The six learning opportunities are to be integrated 

with the design elements listed above. The learning opportunities 

comprise the acquisition of basic skills, including skills in five 

core areas (number and its application, communication, problem

solving and planning, manual dexterity, and computer literacy and 

information technology); the world of work, designed to teach 

rights and responsibilities as workers; job-specific skills, 

through the 11 OTFs; the world outside employment, covering the 

community and its facilities, personal finances, and job search; 

personal effectiveness, designed to teach responsibility for making 

one's own opportunities in life; and the ability to transfer skills 

to other applications.

OTFs cover areas such as engineering skills, clerical skills or 

retail and selling skills. The Institute of Manpower Studies (IMS) 

has worked out details of the OTF structure for the MSC in its 

report "Training for Skill Ownership". This gives each OTF a "key 

purpose" and a range of learning objectives. There has, however, 

been some employer resistance to the OTF idea and also to the idea 

of detailed individual assessment. One of the greatest areas of 

controversy, however, has been teaching on the world outside 

employment which has found opposition from the Government.

Employment Minister Peter Morrison prohibited teaching on "matters 

related to the functioning of society ... unless they are relevant 

to the trainee's work experience". This follows controversy over 

"political" teaching in YOP. The most important element is perceived 

to be the off-the-job training however, which, says the Advisory 

Group, "constitutes a final guarantee .. that each programme offers
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the kinds of learning intended in YTS" (129).

7.11.2. The transition from YOP to YTS

As YTS was seen as the successor to YOP, 100,000 YTS-style places 

were to be provided on YOP in 1982/3 to make the transition easier. 

At the same time UVP was being expanded, incorporating similar 

principles. The 100,000 YTS-style places were called New Training 

Places, of which the main component were Work Skills Courses (WSCs). 

In fact, WSCs differed from YTS in a number of ways, not least that 

they provided 26 weeks off-the-job training. They had been envisaged 

before YTS was worked out as a means of improving YOP. The 100,000 

target for 1982/3 was met, although they were filled more slowly 

tham expected - by March 1983 81,900 young people had entered New 

Training Places. Experimental pilot projects were also set up in 

1982/3 to test aspects of development and content (130).

In Northern Ireland YTS started in September 1982 as the Youth 

Training Programme (YTP). Northern Ireland's programmes have 

differed from those in Great Britain, because of a lack of work 

experience places. In YOP only one-third of places were in WEEP, 

compared to 70% in GB. YTP was a simple development of YOP, with a 

mandatory off-the-job element, as it didn't cover those in 

employment and most places are still in training workshops or 

community projects. The lessons for the rest of the UK were 

therefore limited. By January 1983 there were some 7,000 in YTP, but

2,000 had refused places (131).

7.11.3. Coverage and compulsion

The White Paper simply proposed guaranteeing all unemployed 16 year 

olds a place on the scheme, with unemployed 17 year olds to be 

eligible, but not guaranteed a place. The Task Group, however, said
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that the eventual aim should be to provide a place for all 16-18s 

not in education. For the first year the TGR recommended provision 

for all 16 year olds not in education and 17 year olds leaving 

education who become unemployed in their first year in the labour 

market. This required an estimated 460,000 places by September 1983. 

Employers could still take on 16 year olds outside the scheme.

An age limit of 24 applied in YOP for special cases, but the 

MSC proposed a cut to 18 for YTS, although the case for a higher 

limit for the disabled was recognised and this was increased from 18 

to 21 in 1983/4. The guarantee of a place applied only to school- 

leavers. After 16 year olds the order of priority was set at 17 year 

olds who left school at 16, 17 year olds who left education at 17, 

and then disabled people who left education at 18. However, young 

people were ineligible if they had been in YOP or Cl or turned down 

a place in either or if they possessed vocational qualifications, 

although this latter barrier has been subject to review. A 

confidential paper revealed to the Times in 1983 ruled out the 

extension of the scheme to 200,000 unemployed 17 year olds who are 

not school-leavers, because it was said it would cost another £200m. 

In the first six months 80% of entrants were 16 year old school- 

leavers.

Perhaps most interesting is the extent to which YTS trainees 

also have employee status. Of course, some who would otherwise have 

been recruited as employees will have been taken on as YTS trainees, 

but there are also those who will have been taken on as employees 

but whose first year of employment/training meets the YTS criteria 

and is therefore funded under YTS. Only 5% of YTS starts in a 

November 1983 survey also had employee status. Those with employee 

status were overrepresented in engineering (27% of YTS employees
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compared to 9% of Mode A trainees) and in energy (10% of employees 

and 2% of trainees), but were underrepresented in distribution (9% 

of employees and 13% of trainees) and other services (33% of 

employees and 55% of trainees) (132).

The Tebbit White Paper also proposed that those refusing a 

place on YTS should not be entitled to draw SB. This was regarded by 

many as compulsion, as young people would be forced to accept places 

for financial reasons. This provoked criticism and the TGR 

emphasised that the scheme needed to be voluntary to work. The 

Social Security Advisory Committee also argued against it proposing 

that some benefit be withheld for only six weeks for refusal of a 

place. Tebbit accepted this, but noted "we still believe that these 

young people should not be entitled to supplementary benefit in 

their own right". The confidential Hoskyns Report, details of which 

were published in the Times, discussed the hazards of compulsion, 

but suggested that these might be overcome by marketing the 

flexibility of YTS and emphasising the commitment that employers and 

the Government were putting into the scheme. In fact, trainees 

refusing or leaving the scheme have benefit cut from £16.50 to £9.90 

(by 40%) for six weeks. The proposals to expand YTS have led to the 

relaunch of the idea of compulsion, however, with the Prime Minister 

noting that "unemployment should not be an option in two-year YTS" (133).

7.11.4. The Allowance

In the White Paper Tebbit proposed a £15 per week allowance. The 

Conservatives argued that a lower allowance than on YOP was 

justified by the larger amount being spent on training. There was 

nonetheless considerable opposition (134). The Task Group sought 

ways of increasing the allowance within the same overall spending
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target. MSC officials came up with the idea of common trainee status 

- providing all 16 year olds with an allowance and preventing them 

from taking regular jobs with negotiated wages. This foundered on 

opposition from representatives of trades unions and young people. 

Unions wanted to be able to negotiate "topping up" of the allowance 

so that those who had normally been recruited at higher rates did 

not lose out. The TGR rejected common trainee status and recommended 

the maintenance of the YOP allowance. Topping up and the inclusion 

of employees in YTS was allowed, but unions were asked to bear in 

mind the need to increase the number of training opportunities when 

negotiating such rates. Tebbit accepted the £25 allowance but would 

not commit the Government to maintaining its real value (135). Some 

concern is still expressed over income levels. Unions feared that 

the Government was going too far in tempting employers to provide 

places, and predicted that apprentices would be taken on as YTS 

trainees, thus undermining union negotiating power. Youthaid said 

that common traineeship was smuggled in through the back door as 

employers would "convert existing employees into trainees on lower 

wages and with less security". The allowance is still thought to be 

sufficiently low to force disadvantaged young people into work 

outside YTS (136).

A Labour Research Department survey of 31 union branches found 

that nearly half rejected management YTS proposals mainly because of 

a failure to top up the allowance or to guarantee no substitution. A 

number of schemes have been developed involving the conversion of 

regular employee or apprentice intakes to YTS trainees on higher 

than the minimum allowances. In the North East one firm took on 190 

trainees instead of 60 apprentices all as employees on 12 month 

fixed term contracts on a wage of around £29 per week, with 60 to be
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selected to continue as second year apprentices. Agricultural 

colleges set up a scheme converting first year apprenticeships to

YTS trainees on wages of around £28 compared to £42 before YTS. The

electricians* union EETPU and the Electrical Contractors*

Association negotiated a change from 500 apprenticeship places to 

2,150 YTS places with pay down from £41.63 to £27.88. All were 

eligible to complete an apprenticeship but pay was to be lower even 

in the third year (down to £65 from £90). Lower allowances in

exchange for the expansion of the number of places, so that an 

employer*s total youth wage bill is not cut, seems to present one 

means of expanding youth training, although this would not be 

acceptable to all unions. Another option has been demonstrated by 

the printing industry, where all trainees (including YTS) get 60% of 

the adult rate, but costs are cut by shortening training from 3i-4 

years to 2 years (137).

The TUC have continued to campaign for a higher allowance for 

all trainees, but the real value of the allowance has not been 

maintained, with £25 still applied from September 1983. In September 

1984 it was raised 5% to £26.25 (138).

7.11.5. Funding and costs

The 1979 Labour consultative document suggested that eventually 

employers should bear all the costs of the scheme. It is now 

generally accepted, however, that benefits accrue to employer, 

government and trainees and that costs should therefore be shared. 

Trainees contribute through a low income. Sponsors under YTS received 

a block grant of £1,850 in 1983/4, with managing agents receiving an 

additional £100. The costs to the employer were put at £1,150, since 

the gross cost was thought to be of the order of £3,000. From
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September 1984 the block grant was increased by £100. YTS started 

with an initial budget of £950m in 1983/4 and £l.lbn for 1984/5. The 

Task Group succeeded in accommodating more young people within the 

scheme by establishing an understanding that employers would bear 

6ome of the costs (139).

The grants apply to those who would otherwise have been 

recruited and to additional recruits. Because of the financial 

incentives involved displacement of older workers would be expected, 

but an additionality rule applies for young people whereby an 

employer who normally recruits two young people as employees will 

have to provide five YTS places to get grants for all five. Normal 

recruitment was defined as the 1982/3 school-leaver intake including 

those taken on after YOP. National organisations can meet the 2:3 

ratio at a national level and groups of small firms on a collective 

basis. The importance of ensuring that the agreed places were 

occupied was noted; this could merit further examination, however, 

given that many places have not been taken up. In 1983/4 25% 

substitution for regular youth jobs was estimated (140). The TUC 

envisage that some sponsors will make a healthy profit from YTS even 

with the additionality rule (see Table 7.10). The £4,920 left as a 

surplus would adequately cover supervision and other costs, it is 

said.

The TUC analysis omits some elements, such as possible 

increases in the training costs of the two existing trainees, extra 

supervision and premises costs. On the other hand there might also 

be savings in the wages paid to the two non-additional recruits.

Some employers have argued for differentiation of funding between 

different sectors. The Engineering Employers Federation said they 

could provide 50-60,000 places, but said that this would cost £2,700
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Table 7.10

Costs/benefits to an employer recruiting five YTS trainees (three 
additional). TUC calculation.

Grant for 5 recruits @ £9,750
£1,950 (including 
£100 managing agent fee)

Allowance to 3 additional - £4,200
trainees (@ £28 per week)

Training costs (@£70 per week - £2,730
x 13 weeks x 3 trainees)

SURPLUS £2,820

Added value of 3 extra trainees + £2,100
+ production (Minimum £20 per week 
x 35 weeks x 3)

SURPLUS £4,920

Source: TUC (1982a) Industrial Training Conference. Issues for
discussion (Document A) pp. 12-13.

p.a. exclusive of the allowance. The Construction ITB wanted the MSC 

to bear the cost of the 13 weeks of off-the-job training in addition 

to the block grant, and the CBI said the education sector should 

bear some of the £900 cost it estimated for the off-the-job element. 

ICI played down the productive capacity of trainees, saying that if 

the scheme was to be equivalent to the first year of apprenticeship 

then three-quarters of the time would be spent in training (141).

The MSC have estimated the total cost to the Government of a 

YTS place at £2,400 p.a. in 1984/5, although a Parliamentary answer 

in October 1985 put the cost per place at £1,800 - leading to the 

conclusion that the average stay on YTS was nine months. In 1983/4 

the MSC said its annual cost of a filled place was £1,950 in Mode A, 

£3,600 in Mode B1 (£3,500 in community projects, £3,900 in training 

workshops, £4,200 in ITECs) and £2,200 in Mode B2 (142). The total



cost of YTS has worked out cheaper than expected. In 1983/4 YTS and 

the programmes it was replacing cost £777.lm, compared to planned 

expenditure of £907.2m. Some £204.6m was allocated from the ESF. At 

the same time £330m was saved in social security. For 1984/5 407,000 

places were expected, which would need £960m at a unit cost of 

£2,400. The Treasury imposed a cash limit of £810m, however. This 

might assume a low average stay of 9-10 months. The MSC Corporate 

Plan estimated the cost for 1984/5 at £834m, but the Governments 

public expenditure White Paper then imposed a cash limit of only 

£790m. Youthaid estimates that it would cost even less at £2,370 for

370,000 entrants for 41 weeks, giving an annual cost of £691m. 

Moreover more money is expected from the ESF. The DE predicted £130m 

for all its schemes a year before, but later raised this estimate to 

£236m. In 1984 the MSC Corporate Plan predicted rising costs in 

future years, estimating £962m for 1985/6 and £l,011m for 1986/7, 

despite forecasts of falling numbers, cuts in the more expensive 

Mode B1 (see below) and in administrative staff (143).

7.11.6. The structure of provision

It was not thought possible to find 460,000 places with employers by 

September 1983, so the MSC aimed for 300,000 such places, with the 

remainder being provided in Training Workshops, Community Projects 

and colleges. Schemes with employers, chambers of commerce and 

industrial training agencies as sponsors were designated Mode A 

schemes. Mode B1 schemes are mostly based in Community Projects, 

Training Workshops and ITECs with local authorities and voluntary 

organisations acting as sponsors. Mode B2 takes place in FE 

colleges. The MSC clearly favour Mode A schemes, but those involved 

in Mode B have expressed the need to demonstrate that Mode B schemes
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perform a different function, rather than being second-best. By the 

end of March 1984 there had been 244,700 entrants to Mode A, 83,700 

to B1 (60,000 in Community Projects, 20,000 in Training Workshops 

and 4,000 in ITECs) and 25,600 in B2 (144).

The funding arrangements for Mode B are different to those 

outlined above in Section 7.11.5 with the MSC simply reimbursing 

agreed expenditure, up to £2,210 in the case of Mode B2. Some 

colleges have planned courses involving six months' work experience 

and six months in college, but the MSC has expressed fears on the 

costs of such measures although it is obviously difficult to find 

sufficient work experience places to offer nine months' work 

experience if many willing employers are already participating under 

Mode A (145).

The Government has aimed to achieve a shift in emphasis to Mode 

A. Employment Secretary Tom King announced a cut in the number of 

Mode B1 places available from 89,000 in 1983/4 to 70,000 in 1984/5, 

with B2 being reduced from 32,000 to 20,000 available places. This 

has provoked opposition from Youthaid and the Community Projects 

representative on the YTB, Vivien Stern, on the grounds the Mode A 

provision will not be adequate for many Mode B participants (146).

The YTB has overall control of YTS, replacing the Special 

Programmes Board. At local level 54 Area Manpower Boards (AMBs) 

succeeded the 29 Special Programmes Area Boards and 88 District 

Manpower Committees. The AMBs contain representatives of employers, 

unions, local authorities, voluntary organisations and the Careers 

Service. The TGR said that young people themselves should be 

represented on the AMBs, but this has not happened. AMBs only 

approve large-scale or sensitive YTS projects, with MSC officials 

dealing with routine applications. Schemes run by national



7/67

organisations are approved by the MSC's Large Companies Unit, guided 

by the YTB. The TUC sought the right of veto of schemes for trades 

unions, but a compromise solution was agreed. It was "generally 

accepted that AMBs would not approve schemes where appropriate 

officials of recognised trades unions had clearly indicated that 

they did not support the proposals" (147).

As many firms or organisations are unable to provide all the 

YTS elements, the MSC appoints managing agents (MAs) to undertake 

design of programmes, recruitment, supervision, maintenance of 

quality, certification, support and advice, for which the MA 

receives £100 per trainee. Where no MA can be found the MSC takes 

direct responsibility. It was expected that the majority would also 

be Mode A employers. In 1984 it was found that 4,200 MAs were 

running Mode A, with some 1,500 sponsors of non-employer based 

schemes in Mode B. Trades unions and even individuals can become 

MAs, although David Young warned against the idea that great profit 

could be made from this role (148).

One of the main issues to be decided when YTS was set up was 

the rate MAs would have to pay for off-the-job training, 

particularly where this was provided in FE colleges, although these 

have to compete with other private organisations. This was feared by 

some to be a "back door" introduction of educational vouchers. 

Employers insisted to local authorities that they could not afford 

the same rates being paid by the MSC for YOP courses, and as 

colleges provide apprentice education free under a 1971 agreement, 

the colleges were able to provide courses at two-thirds of the full 

cost. A standard course fee was agreed, rather than a figure per 

trainee as in YOP, but class sizes were allowed to go up to 25 

compared to the 12.4 average in YOP. The cost per trainee under YTS
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was thus £593 per trainee in a group of 9 and £296 in a group of 18, 

for an 11 week course. Rates previously applied on YOP continue to 

be paid by the MSC for Mode B (149). It was reckoned that the FE 

sector could get an increase of 31,500 full-time equivalent places 

if it was given 70% of the Mode A placements. Demand was difficult 

to forecast, however. Even some community-based Mode B schemes are 

not relying on local authority colleges, and there was the 

possibility of employers using other training organisations. An 

October 1983 survey showed that in 46% of all schemes (47% of Mode 

A) off-the-job provision was provided in FE colleges, with 44% on 

sponsors' premises (150). The "challenge" from private training 

organisations appears to have come not in supplying the three months 

off the job, but in the Mode A sector, where a number have set 

themselves up as sponsors. In Birmingham they are estimated to 

provide about half the Mode A places, where the National Association 

of Teachers in Further and Higher Education (NATFHE) have commented 

that "too many cowboys are getting in on the act" (151).

Former MSC chairman Sir Richard O'Brien has noted that "at a 

national level the MSC should ensure that YTS includes a proper 

proportion of places in the various sections of industry and 

commerce as divided between manufacturing and services". There was a 

danger of this being ignored in the race to find sufficient places, 

and there are also the problems of different industries responding 

differently, either because of cost factors or due to a lack of 

enthusiasm for YTS amongst management or unions. The CPSA resisted 

YTS because of general staff cuts in the Civil Service, while in 

engineering YTS is being used as a basis for all training, catering 

for 40,000 young people, two-thirds of whom go on to 

apprenticeships. In the October 1983 survey the majority of places
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fell into the "other services" category, which includes public 

administration, health, education and personal services. This 

accounts for 49% of Mode A places but 64-82% of the various Mode B 

forms (Table 7.11). The heaviest concentration by OTF was in the 

administrative/clerical, personal sales and services, 

maintenance/repair and manufacturing/assembly OTFs, although there 

was some difficulty in classifying schemes at the outset (152).

7.11.7. Recruitment and monitoring

YOP participants were largely placed by the Careers Service but in 

YTS employers have a greater say, and can recruit direct. After the 

TGR, the emphasis was very much on attracting employers to provide 

sufficient places, which meant emphasising benefits to employers 

rather than to young people. David Young said in The Director in 

October 1982: "You now have the opportunity to take on young men

and women, train them and let them work for you almost entirely at 

our expense". A private training organisation in southern England 

similarly advertised the use of "a pair of hands free of staff 

costs .... your managers are relieved of the burden of selection, 

testing, training and administration". There have been criticisms 

about the dominant position of employers in YTS, with one-third of 

places not negotiated by AMBs as they are dealt with by the MSC's 

central Large Companies Unit. Sponsors also only need to declare 

that there is no appropriate trades union, for union approval not to 

be required. Mode A employers largely aimed to cream off the best 

qualified young people. Owen Thomas of Sainsbury's said "we aim to 

get the best youngsters and hope to operate our normal selection 

criteria". A June-August 1984 survey found that half of MAs and two- 

thirds of other work experience providers used YTS to screen young
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Table 7.11

YTS places by industrial classification of MA/Sponsor and by OTF. 
October 1983 %.

Industrial
Classification Mode A All OTF Mode A Al]
Agriculture 2 1 Administrative/

Clerical 21 19
Energy 2 1 Agricultural 4 5
Ore Extraction 2 1 Craft & Design 3 4
Engineering 9 8 Maintenance & Repair 16 16
Other Manufacturing 9 7 Technical &

Scientific 2 2
Construction 3 4 Manufacturing &

Assembly 13 14

Distribution 16 13 Processing 1 1

Transport 3 2 Food preparation 5 5

Finance 7 6 Personal service
and sales 20 16

Other Services 49 56 Community & Health 2 3

Undefined 0 1 Transport 3 2

Unclassified 9 12

Source: MSC (1983b) Survey of YTS schemes.

people for employment. This is perhaps inevitable if the scheme is 

to include regular youth employment, but it meant that the less able 

were confined to Mode B. Only 17% of Mode A entrants in a sample of 

YTS starts in August-October 1984 had no qualifications, compared to 

50% in Mode B1 and 36% in Mode B2. Of November 1983 starts, 90% of 

Mode B1 entrants were recruited via the Careers Office, compared to 

87% in Mode B2, and only 74% in Mode A (153).

The quality of YOP suffered as it came under pressure to expand 

rapidly at the same time as MSC staff numbers were cut. For YTS



local link staff were to contact "reasonable" YOP sponsors only, but 

although YTS was intended to be a higher quality scheme, there was 

still pressure to provide a large number of places. David Young told 

the Commons Public Accounts Committee "if the YTS is to be a success 

its quality has to be more important than quantity*. He nevertheless 

then told the press that this did not mean that the guarantee of a 

place could be dropped to maintain quality. The Task Group 

recommended that staff be specifically assigned to quality 

assurance and that practioners drawn from industry and the 

education service be recruited to assist. Some 1,500 civil servants 

have been given the task of monitoring YTS against MSC criteria, 

which gives them a large number of places to deal with each. The 

trades unions had the opportunity to be involved in monitoring too, 

however. TUC General Secretary Len Murray noted "we have to stop 

them taking on trainees instead of employees, working them hard and 

chucking them out after 12 months*. Alternative monitoring arrange

ments, such as HMIs, were also suggested. As YTS represents a 

quantum leap it was possible that schemes would be allowed which did 

not meet all of the criteria in the initial stages. The productive 

use of trainees is not ruled out, of course, and substitution is 

expected to some extent because of the financial incentives to the 

recruitment of YTS trainees. There was an estimated 25% 

substitution in the first year. There are, however, other fears on 

quality, notably that it would be reduced by "squeezing more 

youngsters (460,000) through the same El.lbn cash limit initially 

meant for 300,000" (154). There has also been concern that YTS 

trainees are not covered by race relations and sex discrimination 

legislation, and over health and safety standards on the scheme. In 

cases of dismissal trainees are only given one week's notice.
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compared to four proposed in the TGR, and grievance procedures were 

said to be vague (155).

The 1985 White Paper, Education and Training for Young People, 

found that 70% of places were meeting the quality standards laid 

down. HMIs visited 120 educational organisations in 40 LEAs and 

found that the quality of teaching was generally adequate to good, 

although a survey of YTS leavers in April-July 1984 found that 71% 

gained no qualifications from their year in YTS (156).

7.11.8. The response to YTS

The MSC had about 15 months from Norman Tebbit's approval to the 

start of the scheme to find the 460,000 places thought necessary, 

and so a great deal of effort was put into meeting this target. 

Although the CBI had its own Education and Training Division and 

Special Programmes Unit designed to find places for MSC programmes, 

Sir Terence Beckett and others expressed doubts about the 

possibility of finding sufficient places (157). The target was 

based on numbers in the age group normally in employment (about 

200,000) and otherwise unemployed (some 300,000), which explains the 

2:3 additionality ratio. YTS was not expected to attract young 

people who would otherwise have stayed at school. By April 1983 the 

MSC had identified 390,000 potential places, of which 50,000 had 

been approved and 23,000 made available. It was intended that a 

number of such places should be available for Easter school-leavers 

(158).

As noted, the response from trades unions varied between the 

position of EETPU and the complete opposition of the National Union 

of Public Employees (NUPE) who said that YTS was intended to "get 

youth used to starvation wages". The TUC welcomed YTS, despite the
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opposition of some unions, and said that the opportunity should be 

taken to increase youth recruitment, negotiate employee status for 

them and ensure that proper training was provided (159).

Other groups also expressed a range of views, although complete 

opposition was voiced only by a minority, even within the labour 

movement, although in Parliament the Labour Party's Harold Walker 

noted that YTS could be a "gangplank into the dole queue". Alan 

Beith for the Liberals expressed some reservations, but welcomed it 

as the best scheme so far developed. Youthaid, which was very 

critical of the original Tebbit proposals, also had serious 

reservations about what emerged as YTS, but noted the need to get 

involved in making the scheme work. One commentator was less 

generous describing YTS as the "lick of paint which disguises the 

chaos". Former MSC chairman Sir Richard O'Brien described it as a 

"great advance" despite the many problems, however, and the IMS said 

"the scheme, warts and all, is a step in the right direction" (160).

The response of young people themselves was neglected to some 

extent, however. Little research was done on their likely attitudes 

and the awareness campaign planned for the autumn of 1982 was slow 

to get underway (161). The result was that although the Christmas 

guarantee of a place to all unemployed 16 year olds was met in all 

but 4,320 cases, there was a big shortfall in take-up. By the end of 

March 1984 only 353,979 had entered, which included some double

counting (early leavers who had transferred schemes or rejoined) and 

those who had not stayed on the scheme, with estimates of the early 

leavers total ranging from 83-102,000. By the end of May 1984,

375,000 had entered with 238,000 still attending and by the end of 

June 7,900 had had SB cut because of early leaving.

The reason for the shortfall in take-up was explained as the
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result of fewer regular jobs than expected being brought within the 

scheme, more young people thus finding employment and more staying 

on in education. In fact the numbers of 16 year olds in full-time 

education on January 1 fell from 440,000 to 400,000 from 1983 to 

1984 and employment was steady at about 170,000. Unemployment fell 

from 130,000 to 110,000, while YOP/YTS accounted for 220,000 in 

1984, up from 170,000. It thus appears that many young people 

preferred to stay unemployed than enter YTS, presumably either in 

the hope of finding a regular job or because of suspicion of YTS. It 

is probably also true that fewer employers than expected converted 

regular jobs to YTS (162). An increase to 407,000 entrants was 

expected in 1984/5, despite a drop of 50,000 in the number of 

eligible school-leavers. The number of employees in the total was 

expected to reach 114,000, with about 37,000 double counts also 

included in the 407,000 (163).

There is a marked absence of research on the reasons for the 

apparent rejection of YTS by many young people. Of those who joined 

YTS, 50% of April-July 1984 leavers surveyed by the MSC gave as one 

of their reasons for joining that they thought YTS would help them 

get a job, and 34% because they wanted to be trained. Some 35% said 

that it was because they were unable to find a job, however, and 24% 

because there was nothing else available. They generally assessed 

the scheme positively: 68% said it helped people to find jobs, 90% 

that it was a useful way for young people to train, 71% that it was 

a good start to working life, 56% a good start to adult life in 

general, and 66% said it gave useful guidance about applying for 

jobs (164).

7.11.9. After YTS

The number of early leavers in the first year of YTS has already
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been referred to. A sample survey of early leavers questioned in 

February-March 1984 showed that 39% of these entered full-time 

employment, 29% went onto another YTS and 24% became unemployed. Of 

the reasons given for leaving early, the most common was to work 

full-time with another employer (23.1% of reasons given), followed 

by "scheme not getting me anywhere" (14.5%), to join another scheme 

(13.7%), "scheme was boring* (12.7%), and "scheme not giving the 

training I needed" (11.1%) (165).

Youthaid forecast that the majority of young people would be 

unemployed after the scheme, estimating that only 100,000 of 1984 

leavers would find jobs, mainly with their YTS employers. In some 

cases employers were able to take on almost all of their trainees, 

as in schemes run by the Construction Industry Training Board, the 

Association of British Travel Agents and Sainsbury*s. These were not 

necessarily typical, however, and the MSC conducted follow-up 

surveys to monitor post-YTS experience. As Table 7.12 shows, between 

55 and 61% of leavers went into full-time employment after the 

scheme. YOP leavers in June of previous years had less success. The 

figure for YOP leavers was 49% in 1983, the highest figure since 

1979 (see Table 7.3). Of course, the figures are not directly 

comparable because of the number of YTS trainees who are employed 

from the start. The high proportion of early leavers in the months 

surveyed may also distort the results (166).

The April-July survey provided more details on the characteristics 

of those finding jobs. Unemployment varied by mode from 57% in B2 to 

28% in A (21% in large companies), largely due to the tendency for 

those better qualified before YTS to enter Mode A. Some OTFs fared 

better than others: 19% of administration/clerical trainees

experienced unemployment and 18% of technical/scientific trainees, 

compared with 52% in craft and design and 47% in agriculture (167).



Table 7.12

Post YTS experience. 1984.

Young people who left Y T S ....

Apr--July June July August Sep1

Full-time work 
same employer

23 21 30 32 28

Full-time work 
different employer

35 35 31 29 27

Part-time work 1 1 1 1

Education 1 2 3 4 6

Unemployed 31 35 28 27 29

Another YTS 4 4 5 5 6

Other 6 3 2 2 2

% Respondents who were 65 56 44 33 37
early leavers

Sources: MSC (1984) Results of follow-up surveys of YTS early
leavers; MSC (1985a) YTS leavers; MSC (1985b) Second stage 
of the "9 Area Office" trainee follow-up survey.

The prospects for those joining the 270,000 16-18 year olds 

unemployed in January 1984 obviously depended to some extent on the 

quality of the YTS scheme they had been on, but it is clear that 

they will have been at a competitive advantage to those who had been 

unemployed. It remains to be seen, however, whether YTS trainees 

will displace other groups, such as those who stay on at school for 

a year, or over 18s, or the 100,000 16 year olds the MSC reckoned 

would be employed outside YTS. The TGR proposed a modified TSPA for 

selective support for the development of skill training beyond the 

first year. Others thought that trainees might need to go to places 

on CEP or favoured post-YTS employment subsidies (168).



7.11.10. The expansion of YTS

Officials told the YTB in 1983 that the MSC would like to extend YTS 

to a two-year programme, as the one-year scheme left 17 year olds at 

a disadvantage. Some 20,000 more places were thought necessary to 

offer places to 17 year old school-leavers, but 200,000 if all 

unemployed 17 year olds were to be catered for. In the 1985 Budget 

statement, Chancellor Lawson proposed the extension of YTS to two 

years. The White Paper describing the proposals said that an overall 

budget of £925m would be provided in 1986/7 to fund 55,000 extra 

places and El.lbn in 1987/8 for an additional 126,000. These figures 

represent increases of £125m and £300m respectively, but this is 

still below the original expenditure planned for a full year's YTS 

when it started up, even without adjustment for inflation. Employers 

are thus clearly expected to contribute more. The second-year is 

intended to be all Mode A. The expanded scheme began in April 1986, 

although no target date was set for the guarantee of places for all 

unemployed 16-18 year olds. Two-year YTS is also intended to give 

the opportunity to attain recognised vocational qualifications, and 

an MSC working group was set up to review vocational qualifications 

(169).

There has been some concern that employers may not have the 

potential for growth, with only those making money from YTS (private 

training agencies) willing to expand. Youthaid proposes that this 

might be overcome by a condition that only companies themselves 

contributing to YTS should receive government funds. The Economist 

has argued that the second year should have a bigger educational 

content, with the abolition of benefits to under 18s paying for 

this. The scheme has also been criticised as an attempt to expand
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YTS "on the cheap" because of the level of funding (170).

7,11.11. The motivation for YTS

In conclusion, something should be said about whether YTS is 

intended as a training scheme or an anti-unemployment measure. The 

TGR opens: "This report is about providing a permanent bridge

between school and work. It is not about youth unemployment". This 

may be true in that such a scheme had been discussed within the MSC 

before high unemployment, but undoubtedly the Government's sense of 

urgency is more recent. The Think Tank Report on the "Training Year"

noted that "the essence of the proposal is to reduce the youth

labour force". It also noted that a lower training wage could be 

introduced with the measure.

The HL/U 1982 Committee envisaged only a slight effect on 

unemployment. The aim of YTS was thus to improve the duration and 

quality of time spent on schemes. The Think Tank Report said that 

the year could reduce the level of registered youth unemployment by 

about 200,000 beyond the 130,000 reduction resulting from YOP, 

however. This is because the 460,000 places to be provided on YTS 

should be compared with the number of YOP places at any one time 

(230,000 in April 1983), rather than the number of entrants to YOP 

work experience in a year. This was almost 400,000 in 1982/3, but 

included many who would only stay six months on the scheme. YTS thus

did have a role to play in "raising the dam" (171).

7.12. Structural policies: vocational preparation and education

7.12.1. Vocational preparation before 16

Numerous projects exist to increase teaching on the world of work 

and encourage links with employers, but these appear to be
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implemented on a largely piecemeal basis. The TDC/CBI/Schools 

Council project has operated since 1976 to develop teaching 

materials in this area and set up a framework for liaison in five 

LEAs. The Grubb Institute for Behavioural Studies in Islington has 

organised contacts with adults who are not teachers. Other projects 

include the CBI's Understanding British Industry project, the 

Schools Council Careers Project, Project Trident (which sought to 

provide 12,000 work experience places for pupils), and the 

activities of the Schools/Industry Advisory Council, Young 

Enterprise and the Department of Industry Industry/Education unit. 

Nonetheless the HL/U 1982 Report said that work experience was only 

offered by 5% of schools (172).

Some take the view that more vocational preparation should take 

place, in some cases regarding the inadequate preparation of the 

young as a cause of their unemployment (173). Others argue that 

education is too closely linked with employment, through its 

teaching of skills for work, socialisation for work and its 

selection procedures. With high unemployment, it is argued, 

education may have to reconsider this role (174).

7.12.2. The Technical and Vocational Education Initiative (TVEI)

The Government's response to concern over vocational preparation is 

the TVEI. In 1981 the MSC noted the need to encourage activities to 

prepare for the world of work, and said that the experience the MSC 

had gained with YOP might be useful to those responsible. "The MSC 

has no wish to dictate the design of the curriculum... but would be 

happy to provide help and advice," it said (175).

In November 1982, however, the Prime Minister announced that 

she had asked the MSC to come up with ten pilot projects providing
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four year courses starting at 14 from September 1983, each 

eventually involving 1,000 young people. Some saw the announcement 

as an attempt to expand the MSC's role into the field of education. 

The programmes were to comprise technical, vocational and general 

education and lead to recognised qualifications, such as CGLI and 

BTEC certificates. In January 1983 David Young wrote to LEAs 

inviting proposals. In fact, 14 LEAs were chosen to start in 

September 1983, covering 15,000 young people. In June 1983 Norman 

Tebbit announced that TVEI would be extended in September 1984. In 

this case LEAs bid against criteria, and if these were met, then 

their projects were funded, irrespective of their number. Another 46 

LEAs joined the scheme from 1984 (176).

7.12.3. The 17+ examination

National proposals for a course for those staying in education after 

16 for one year have been floated for some time, and courses have 

been developed in some areas, providing a mix of vocational and 

general education, such as the CGLI 365 course, the Southern Region 

Examination Board's Certificate of Extended Education (CEE) and BTEC 

general courses. Governments have been slow to develop a national 

system, however, and the 1982 consultative document represented a 

weakening of earlier proposals. Instead of teaching "job specific

skills" it was to "give a feel for one or more types of employment", 

and was to be less vocational than originally intended, offering "a 

vocational bias to a balanced programme of general education". The 

document estimated about 160,000 potential students for the 17+ and 

envisaged it as the educational counterpart to YTS. FE colleges and 

sixth forms were to launch courses for the 17+ (or Certificate of 

Pre-vocational Education - CPVE) in September 1985, ultimately in



1,500 centres. Fifteen pilot projects operated in 1984/5 and in the 

run up to 17+ the CPVE was awarded to those who obtained 

qualifications from the CGLI 365 courses, BTEC general awards and 

RSA clerical and distribution vocational preparation courses and 

basic clerical procedures course, supplemented by options from 

GCE/CSE (177).

7.12.4. 16-19s and Educational Maintenance Allowances (EMAs)

The National Confederation of Parent/Teacher Associations found that 

an estimated 10,000 pupils left school in summer 1983 because of the 

need to earn money. The Confederation has therefore called for a £25 

per week allowance for young people in FE whose parents receive 

social security. Others go further and call for a standard income 

for all those staying in education after 16. The Labour Party has 

proposed a system of student traineeships for all at 16, with 

tertiary colleges catering for academic and non-academic courses, 

and EMAs being paid to all. The SDP has endorsed a similar idea, and 

the HL/U 1982 Committee also favoured the reexamination of EMAs. The 

British Institute of Management supports the Labour position on EMAs 

too, but also calls for a broader syllabus to meet the needs of 

industry, more business studies and management education, and more 

practical work experience in degree courses. The House of Lords 

Select Committee on the EC's 1984 report went further than calling 

for EMAs, favouring a fixed wage for all teenagers, so that finance 

should not be a consideration for them. Clearly the payment of EMAs 

would be costly, and it is very difficult to envisage the present 

Government providing an income for those in education at the same 

time as it is seeking to reduce the incomes of those in work, 

training and unemployment and foster the idea that parents should be
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responsible for teenagers (178).

7.13. Structural policies: the role of the employment services

7.13.1. The MSC

The 1971 Government policy statement "People and Jobs" proposed the 

breaking of the "dole queue" image of labour exchanges and the 

improvement of services so that they were attractive to jobseekers. 

The result was the MSC set up by the Employment and Training Act of 

1973 to consist of three representatives of employers and employees 

respectively, two from local authorities and one from education, 

with a chairman appointed by the Employment Secretary. The benefit 

function went to the DHSS, schemes within industry (e.g. employment 

subsidies) to the DE and the MSC became responsible for labour 

market policy.

The MSC modernised the placement service by the conversion of 

employment offices to Jobcentres with self-service style facilities, 

setting an aim of opening 100 such centres annually until 1980. By 

March 1982 there were 800 Jobcentres out of 1,000 local offices, 

with virtually all the remainder restructured for self-service. A 

1977 evaluation noted improvements in performance as a result, and a 

1979 review set 1983/4 as the target for completion of the Jobcentre 

programme. The MSC also took on the role of the occupational 

guidance service begun in 1966, assisting some 50,000 people p.a. by 

the late 1970s. In 1980/1, however, it was decided to discontinue 

this because of economies in staffing, although some guidance is 

still available. The information output of the MSC has been 

increased at the same time from the Careers and Occupational 

Information Centre, joblibraries and a database on Prestel (179).

MSC staffing rose during the 1970s as its activities increased,
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mainly because of unemployment. The Conservative Government has 

reduced staff numbers in efforts to contain costs, despite the 

expansion of MSC programmes witnessed by rising MSC expenditure 

(180). Total MSC staffing was cut 16.2% between October 1979 and 

April 1984, while expenditure in current terms more than doubled 

(Tables 7.13 and 7.14).

Further cutbacks were carried out as a result of Sir Derek 

Rayner's investigations. From October 1982 registration at 

Jobcentres for the unemployed was made voluntary, although it is 

still compulsory for under 18 year olds. Rayner argued that instead 

of using registration as a check on claims, increases in the 

activities of the DHSS anti-fraud squad could fulfil this function. 

Rayner further proposed re-combining the benefits and jobcentre 

functions under one roof and the transfer of Jobcentres to cheaper 

sites, as their services did not need to be actively marketed in 

times of high unemployment. In 1984 the Government responded by the 

replacement of many Jobcentres with smaller self-service Jobshops 

and Jobpoints (offering video displays) involving the loss of 980 

MSC jobs (181).

7.13.2. The Careers Service (CS)

The CS was set up under the 1973 Employment and Training Act to 

provide a vocational guidance service for people in educational 

institutions, an employment service for those leaving such 

institutions, and a continuing service for those in their teens who 

have left education. Many young people use the CS for placement 

although this is tending to become predominantly placement in 

government schemes rather than in employment. In 1979 198,500 were 

placed in jobs and 136,000 in YOP by the CS. Two years later the job



Table 7.13

MSC staffing 1979-1984.

Employment Services 

Training Services 

Special Programmes* 

TVEI

Skillcentre Training 
Agency*

Support Services

TOTAL

1.10.79 1.10.80 1.4.81 

14,960 13,667 12,830

8,649 8,309 7,825

1,156 1,293 1,496

1,397 1,353 1,257

26,162 24,622 23,408

7/84

1.4.82 1.4.83 1.4.84

12,340 11,753 11,179

7,397 5,154 5,299

2,323

5 19

4,735 4,310

1,219 1,041 1,123

23,279 22,688 21,929

Source: MSC Annual Reports

* From 1.4.83 responsibility for special programmes was 
transferred to the Training Division and Skillcentre 
Training Agency set up.

Table 7.14

MSC expenditure 1979/80 to 1983/4. £m

1979/80 1980/1 1981/2 1982/3 1983/4(1)

Employment Division 226.4 254.2 306.6 412.5 644.7

Professional and Executive 3.4 5.4 5.5 4.3 -0.1
Recruitment

Training Division 474.9 581.3 771.9 891.8 1,065.9

Support Services 22.4 28.4 27.4 28.8 30.0

TVEI - - 7.3

TOTAL 727.1 869.3 1,111.4 1,337.4 1,767.8

Source: MSC Annual Reports

(1) = Provisional

placement figure had fallen to 103,500 with YOP recruitment around
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three times that figure. Usage of CS rather than Jobcentres is 

particularly high in areas of high unemployment. The young tend to 

view the CS as a job-finding agency but many appreciate the 

sympathetic treatment it provides even where this does not lead to a 

job.

The Service was expanded in the 1970s to improve contacts with 

employers, but more recently it has been necessary to cut back on 

guidance in schools in order to concentrate resources on the young 

unemployed (182).

The 1973 Act ended the rigid division of provision at 18, with 

teenagers free to use either the CS or the Jobcentre. A survey 

conducted between 1979 and 1981 in six inner city areas found that 

the CS accounted for 20-39% of first jobs and 7-29% of subsequent 

jobs for 16-20 year olds, compared to 3-27% and 4-37% for 

Jobcentres. The introduction of YOP brought the two services closer 

together, and possible duplication is now suggested. The Institute 

of Careers Officers thinks it should be responsible for all 

guidance, while others suggest that the CS be absorbed into the MSC. 

The Association of Metropolitan Authorities (AMA) has proposed that 

LEAs be given total responsibility for the 16-19 age group and in 

Coventry the CS has indeed been given responsibility for pastoral 

care of 16-19s (183).

7.13.3. Criticisms of provision

The increasing influence of the MSC has not gone without criticism. 

The AMA described it as a "totally unaccountable body" when it 

called for the transfer of responsiblity for 16-19 provision to 

LEAs. Finn notes that the MSC has not just "fought the fire" of 

unemployment but has also made a transformative response, in getting
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into the field of education and training at the expense of LEAs, and 

by depoliticising unemployment by steering clear of economic policy 

prescriptions and concentrating on the idea that many of the 

problems in the labour market are the result of mismatch. Manpower 

programmes may offer useful activity for those unemployed in a time 

of recession, but they also have a tendency to "blame the victim" 

for his/her own unemployment.

There is also criticism of what is perceived as a move away 

from consultation in the MSC, with the groups represented there 

having less influence. A transformation is seen from the discussions 

which led to YOP ("one of the most comprehensive consultation 

exercises in recent British history") to recent cases where the 

Government is said to have overridden dissent (184).

7.14. Conclusions

The move to YTS represents an important development in UK policy, 

for it marks a shift away from the provision of mere work experience 

places for the unemployed under YOP to a programme designed to form 

an integral part of the first years in employment. Moreover, there 

is a major shift in funding arrangements. Whereas under YOP 

employers were simply provided with free labour, under YTS 

government funding is linked to employers meeting criteria laid down 

by the MSC. Critics of the scheme on the left have tended to ignore 

the implications of this shift to a greater state control of 

training in industry. Such control would clearly be unacceptable to 

West German employers. Of course, some of the details of the way the 

scheme has been implemented have not been so positive and the 

emphasis on the dominant role of employers and statements such as 

those by David Young in The Director that employers could let young
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people work for them "almost entirely at our expense" have been 

unfortunate, in playing down the employers' obligations under the 

scheme.

This does not mean that the scheme itself is bad, however. Most 

of the criticisms relate to aspects of the present Government's 

philosophy which have been applied to the implementation of YTS: 

the level of the allowance, the threat of "compulsion", limits on 

the legislative protection of trainees. It was possible to include 

such details partly because YTS was starting more or less with a 

fresh slate, but the opportunities to set up a new system of funding 

for training have also been possible because of this.

YTS and its associated programmes are now entering their second 

phase, with the expansion to a two-year scheme and the consequent 

abolition of YWS. The abolition of YWS cannot be taken as a sign of 

any change of direction in the Government's view of youth wages: 

Wages Council protection is simultaneously being removed and an 

extension of YTS will mean that more young people are on MSC 

training allowances. An assessment of the important of the extension 

of YTS cannot yet be made as the second year is only being 

introduced now, but it is clear that a one-year YTS alone is not 

adequate to solve the problems of entry into a difficult labour 

market, which requires a more comprehensive system. A second year of 

YTS may turn out to represent a second step towards a system 

equivalent to apprenticeship for minimum-age school-leavers. 

Nevertheless it should be said that at present many young people are 

still slipping through the training net. The level of YTS refusals 

gives- cause for concern. Some examination is required of the reasons 

why some young people are not prepared to take a place on the 

scheme.
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Other policies are of course also important to the young 

unemployed, although it is clearly necessary to concentrate on YTS 

and its associated programmes. There is however more that can be 

done in other areas particularly in the general macroeconomic field. 

Amongst the specific measures on unemployment, there have been some 

conspicuous failures (such as part-time JRS and JSS) and some 

relative successes. Where there have been failures, these have 

largely related to inadequate incentives to employers or 

participants. Given the financial cost of unemployment, more 

resources could be devoted to many schemes. The net cost to 

government would in many cases still be small and in some, negative.

Some policies, such as employment subsidies and simple work 

experience programmes like WEEP, would now appear to have been 

displaced by the emphasis on training programmes. A similar shift 

has taken place in France. Nonetheless it is important not to put 

all the emphasis of youth employment policy on training for the 16- 

18 age group. Although the most identifiable problem has been at the 

first labour market threshold, and it has been right to address the 

breakdown of the transition here, much of this effort would be 

wasted if attention were not paid to the second threshold. Clearly 

it is hoped that the majority of those leaving two-year YTS will 

enter stable employment, but given the speed with which it has been 

necessary to mount YTS and the continued difficult labour market 

conditions, there are still going to be problems at this second 

threshold.

A number of policy options mentioned in this chapter may 

provide a relevant response. Subsidies may have a role to play if 

applied selectively to get round the problem of deadweight. Work 

programmes such as CP are already used for the 19-25 age group, but
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there may be benefits in gearing such a programme to the young by 

building on the German example of the KM in ABM. Encouraging new 

enterprises might be thought to be more applicable for those with 

several years' work experience, but it would be wrong to exclude the 

young from enterprise opportunities. Working time measures can also 

assist those entering the labour market after training, although 

early retirement and jobsplitting schemes such as that operated at 

GEC may prove more successful in helping the young than general 

reductions in working hours.
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Chapter Eight

THE EUROPEAN COMMUNITY AND YOUTH UNEMPLOYMENT

8.1. Introduction

In the course of this chapter, we aim firstly to deal briefly with 

the development of employment policy in the European Community. This 

necessarily leads on to an examination of the instruments available 

to the Community in this field. Then we proceed to look at the 

specific policies developed at European level to combat youth 

unemployment.

Few question the need for national action in the employment 

field, nor the need to concentrate efforts on the young, but the 

reasons why the EC considers itself to have a role in this policy 

are perhaps less obvious and should be elucidated here.

The Treaty of Rome lays down the aim of full employment, and 

recognises that the establishment of a common market leads to the 

need to establish a common labour market: the abolition of tariffs

creates structural change, which, along with increased labour 

mobility, necessitates training and retraining (1). Such aims were, 

however, established in a very different political and economic 

climate. If economic and monetary union remains the ultimate aim of 

pro-Europeans, this would require the harmonisation of labour costs, 

clearly not a feasible short-term objective in the context of the 

1980s. Now the rationale for Community policy rests on a quite 

different basis.

The first reason for EC involvement is essentially defensive. 

The Commission is naturally concerned that the common market itself 

could be undermined by protectionist national employment policies.
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As the former Commissioner for Employment and Social Affairs, Ivor 

Richard, stated, the threat of unemployment to the Community is 

direct: if free trade fails to guarantee jobs, protectionism will

result and damage the common market (2). An opinion of the Economic 

and Social Committee (ECOSOC) made this quite clear: "National

plans for stimulating economic recovery have been marked by 

disarray, rivalry and contradictions: they have all been based on

excessively national - or even regional - considerations ... without 

any due regard for the Community dimension" (3).

A desire to redress the bureaucratic image of the Community may 

also be a factor behind the development of European social policy. 

This is not to say that EC interest in unemployment is merely the 

result of a public relations exercise, but the need to present a 

more "caring face" of the Community may be one reason for EC action 

in the field.

Neither of these reasons explain why the Community should be 

any better at solving the unemployment problem than its Member 

States, however. As Shanks comments, "Brussels has no magic-wand for 

problem-solving denied to national governments" (4). Nonetheless, 

unemployment is a common problem for the Ten, and Heads of 

Government have regularly recognised this at European Council 

meetings and have frequently demanded action from the Commission.

The Community is thus recognised to have a contribution to make. 

Shanks talks of its "catalytic function", the role it can play 

through research, coordination and exchange of ideas (5). An 

official in Directorate-General V (DG V - Employment and Social 

Affairs) spoke of the Commission*s "instigator role", implying that 

it can initiate action. A Conservative Member of the European 

Parliament (MEP) spoke of the need to reduce disparities between
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national programmes, citing the example of the UK’s performance on 

training, which had improved as a result of EC funding (6). This 

takes us into the more controversial area of the Community’s role in 

redistributing resources, which can be advanced as a further reason 

for EC involvement in the employment field.

8.2. The development of social and employment policy

8.2.1. A new attitude to social policy: the early 1970s

As Rifflet points out, Community action on employment in the 1950s 

and 1960s was marginal in two ways - due to the peripheral nature of 

employment policy generally in a booming economy, and also since it 

was a mere corollary to national labour market action (7). Both of 

these factors changed: the boom began to slow down, with

unemployment increasing, and the supranational authority took on a 

new importance as countries tried to export problems through 

devaluation and as inflation rates began to vary widely.

At the same time, a feeling of dissatisfaction arose with the 

costs of growth, in particular with the effects of uneven growth on 

the disadvantaged. The consensus for pressing on with economic and 

monetary union was thus undermined. Early in the 1970s Mansholt 

tried to convince the Commission of the need for a "no-growth" 

policy (8). He failed, but it became clear that growth in the 

Community, and hence economic and monetary union, could only continue 

if it were to be made more palatable by a social programme 

humanising the process of change.

The second European Summit of the Heads of Government took 

place in Paris in October 1972, and they determined that they "would 

attach as much importance to vigorous action in the social field as 

to the achievement of economic and monetary union" (9). The Summit
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asked the Commission to draw up an action programme for social 

reform and this led to the adoption of the Social Action Programme 

by the Council of Ministers on 21st January 1974 (10). The 

Programme had three clear aims - full and better employment, the 

improvement of living and working conditions, and the increased 

involvement of management and labour in the Community and of workers 

in undertakings. A number of objectives were set for the period 1974 

76, including better cooperation between employment services, 

equality between men and women in access to employment and training 

and in pay and working conditions, and action on health and safety. 

Those measures that did not make much progress tended to involve the 

transfer of resources from rich to poor countries (e.g. the poverty 

programme) or an increase in industrial costs (e.g. the 40 hour 

week). However, the Social Action Programme began to seem 

increasingly irrelevant as one predominant problem common to all 

Member States emerged - high and growing rates of unemployment no 

longer confined to marginal groups.

8.2.2. Community action on unemployment

The rise in unemployment thus prompted action at Community level 

from the mid-1970s. The Paris European Council of December 1974 

recommended "vigorous and coordinated action ... at Community level
V*>1"

to deal with the problem ofjf employment" (11). The Commission 

appeared reluctant to respond - the 1976 General Report stressed 

that "action to cope with persistently high unemployment rates is 

primarily a matter for the Member States" (12). Nonetheless, the 

Community has come to play a role in the field. Actions in specific 

policy areas are detailed under Section 8.5 to 8.12 Here we 

examine the overall strategy against unemployment.
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In the mid-late 1970s a key role was played by the Tripartite 

Conferences (see Section 8.2.4). In June 1976 the Conference issued 

a joint declaration on guidelines for full employment and economic 

stability, recommending the moderation of price increases and the 

gradual reduction of budget deficits (13). The following Conference 

of June 1977 concentrated on growth, stability and employment, with 

an agreement that the Commission should concentrate its attention on 

working hours, the role of the tertiary sector, the international 

environment, and the relationship between investment and employment 

(14). These topics were prepared for the Fourth Tripartite 

Conference of November 1978, but this Conference broke up without 

reconvening since (15).

The Community has nevertheless still made a broad agreement on 

action in the labour market. Following a Commission proposal in 

April 1980, a Council Resolution of 17th June 1980 was adopted on 

guidelines for a Community labour market policy (16). Although this 

only represented a limited commitment, a number of areas for action 

were identified: an improvement of knowledge of the labour market,

vocational guidance and training, and cooperation between national 

placement services. Also included were assistance to disadvantaged 

groups and poorer regions, and measures to reduce the impact of 

rationalisation and structural change in sectors in difficulty, 

along with what is rather imprecisely described as a "forward- 

looking approach".

The Maastricht European Council of March 1981 agreed "that the 

fight against this evil (unemployment) should be conducted, not only 

by the Member States, but also at the Community level" (17). A 

"Jumbo" Council of Economics, Finance, Industry and Employment 

Ministers in June 1981 could not agree on macroeconomic solutions,
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and Commissioner Richard was asked to produce proposals for job 

creation. These identified assistance to young people and the 

development of small and medium-sized firms as priorities.

In 1982 the Commission produced a more comprehensive "Action 

Programme on Unemployment". This led to a Council Resolution in July 

of that year (18), accepting that action should concentrate on 

assistance to industrial restructuring (through geographical and 

occupational mobility), the encouragement of public and private 

investment, small firms, new enterprises, local employment 

initiatives and cooperatives, vocational training and guidance for 

school-leavers, and a dialogue on working time. Much of the 

Resolution was concerned with solutions that are of only marginal 

importance in the present situation (improving labour market 

information, geographical and occupational mobility) and the version 

adopted was watered down in comparison to the original draft (19), 

e.g. no commitment was made on working time, other than that "the 

dialogue with and between both sides of industry ... must be 

continued".

The July 1982 Resolution was, however, only meant to be a first 

step. A "Jumbo" Council was called for 16th November so that further 

progress could be made. In the event though, little transpired, 

other than vague commitments to training and an examination of the 

reorganisation of working time. Richard was critical of ministers' 

apparent rejection of anything which seemed to run counter to 

prevailing national economic ideologies (20), yet with important 

differences in national policies (the UK and France representing the 

two extremes) and the Danes arguing that unemployment was first and 

foremost a national problem, Member States' inflexibility was 

perhaps not surprising (21).
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The issue was, however, once more given prominence in April 

1983 when the European Parliament (EP) decided to hold a well- 

publicised "Special Session" on unemployment in Brussels (22). In 

the end, though, the centre-right majority were able to excise from 

the final Resolution anything that would have troubled their 

governments (23). Indeed, an amendment was defeated which sought to 

add the word "reduction" to a clause on "reorganisation of working 

time" (24).

Employment policy must clearly be set in the context of broader 

economic policy. It has therefore been one of the Commission's 

priorities "to ensure that the policies evolved at Community level 

in other fields (commercial policy, regional policy, economic 

policy, policies for individual industries) take proper account of 

the employment factor" (25). However, this has not meant that the 

Community has developed a coordinated macroeconomic response. 

Statements have generally been tentative, due to the Member States' 

desire to retain independence on this aspect of policy. A series of 

Medium Term Economic Policy Programmes have been developed, but 

there is a lack of agreement on certain key aspects of strategy. 

Commissioner Richard favoured a more relaxed policy on public 

spending, along the lines originally adopted by the Socialist 

French Government. He argued that if all Member States expanded 

together the risks of balance of payments' problems and inflation 

would be drastically reduced (26). Other governments disagreed, 

however, arguing that the profitability of investment needed to be 

increased (27) . In July 1982 the Council was able to agree a broad 

statement on encouraging investment in its "Action Programme on 

unemployment" (28), and the strategy was discussed at the "Jumbo" 

Council of November 1982, but the disagreement on macroeconomic
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strategy came to a head here. Most countries advocated tight 

monetary policies, but ETUC (European Trades Union Confederation) 

and the French Government favoured expansionism. The Morning Star 

described Finance Ministers Howe and Stoltenberg as the "new right- 

wing unholy alliance" blocking the French proposals (29). The 

Financial Times, however, spoke of a "remarkable degree of 

agreement" considering that 18 months earlier Howe had been alone in 

arguing against a coordinated reflation (30). It is true that after 

the "Jumbo" Council, the Socialist French Government changed course 

to some extent, but it cannot be said that any major new consensus 

has been forged at EC level.

In terms of statements on unemployment in general, then, the 

Community seems unwilling to tie itself down to a detailed strategy, 

preferring to arrive at some sort of vague consensus acceptable to 

all Member States. The Commission is obviously restricted in its 

actions, when Ministers in Council are reluctant to make strong 

commitments. A greater degree of consensus is found, however, in the 

priority accorded to youth unemployment.

8.2.3. Concentration on youth unemployment

As long ago as 1972 the Commission discerned a youth unemployment 

problem and made a number of proposals, including improved 

vocational guidance, the development of vocational training, and 

work experience whilst still at school (31). These were not 

regarded as isolated measures to avoid mismatches in the youth 

labour market: it was recognised that youth unemployment was a

function of economic activity, and that therefore a vigorous 

economic expansion was needed. In 1975 the Commission put forward 

more precise measures (32), and the Social Fund was opened up to
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young people.

Thus Community interest in youth unemployment is not recent, 

although it has naturally grown with the scale of the problem. In 

March 1977 the Rome European Council provided the momentum for 

action "to promote measures to help resolve specific labour market 

problems, especially in improving training and employment 

opportunities for young people and women" (33).

The June 1977 European Council in London discussed the youth 

unemployment problem in more detail, and in July 1977 the Commission 

made a Recommendation on vocational preparation for the young 

unemployed, young people threatened with unemployment and those 

leaving school with a low level of education (34) . Specific 

measures were proposed: vocational guidance, the reinforcement of

basic skills, a basic understanding of economics, law and society, 

practical training in a broad skills area, and work experience. 

Member States were asked to report annually on progress made.

Further Commission proposals for EC action were discussed at the 

28th October Social Council: Community aid to employment subsidies,

job creation programmes and post-school training, and the 

development of labour market institutions (35). The outcome was the 

adoption by the Council on 18th December 1978 of two new forms of 

Social Fund aid: to recruitment premiums and to job creation 

projects (see Sections 8.4 and 8.6) (36). However, youth 

unemployment continued to grow, and was identified as a priority at 

the Luxembourg European Council in December 1980, in Maastricht in 

March 1981 and in London in November 1981 (37). Thus, since the 

early 1980s the plight of young people has been given great 

attention. In October 1981 Commissioner Richard proposed a system of 

guarantees of training or work experience for the young. The
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Brussels European Council of March 1982 endorsed the idea (38), and 

in July 1983 a Council Resolution was agreed on the guarantees. The 

Commission's proposal of two years' training or work experience 

before the age of 25 was watered down to a commitment to just six

months, however (see Section 8.10.3).

Beyond this agreement, in April 1983 the Commission came up 

with further proposals for the employment of the young and sought a 

clear commitment from Member States to bring youth unemployment down 

to the adult rate within five years (39). In January 1984, the 

Council adopted a Resolution based on the proposals. The target for 

a reduction in youth unemployment was watered down to an intention

"to reduce gradually and significantly the rate of unemployment

among young people" (40). The Parliament was annoyed by the 

Commission's delays in coming up with proposals, and made an own- 

initiative report (the Salisch Report), adopted by the Special 

Session of April 1983 (41). A second Salisch Report in the autumn 

of 1983 recommended approval of the Commission's proposals, with 

some amendments to its emphasis, but was nonetheless critical of the 

Council and Commission for a failure to tackle unemployment 

effectively (42).

8.2.4. The Community institutions and unemployment

Whilst the Commission, Council, Parliament and ECOSOC naturally play 

central roles in policy on unemployment other bodies exist around 

this basic institutional structure. "Jumbo" Council meetings have 

already been mentioned. Between 1974 and 1978 the Tripartite 

conferences also played a part, bringing together Social and Finance 

Ministers, representatives of the Commission and of the two sides of 

industry. The November 1978 Conference broke up, however, when
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labour representatives required an immediate cut in employment hours 

as a condition of further cooperation (43).

The Conferences represent just one manifestation of the 

increasing involvement of the social partners at EC level. In some 

ways this is inevitable, since many of the solutions proposed for 

the unemployment problem, such as worksharing, directly affect the 

two sides of industry, but this consultation now goes on in a 

formalised framework with the social partners acquiring a privileged 

position at the exclusion of other interest groups. This may simply 

reflect structures at national level, but it is perhaps ironic that 

representatives of the employed partly determine policies designed 

to help the unemployed. Both employers* and workers* representatives 

have developed European organisations - with UNICE (Union des 

industries de la Communaute europeenne - Union of the industries of 

the European Community) representing most of the employers and ETUC 

the workers.

Despite the break-up of the Tripartite Conferences and ETUC*s 

criticism of the "clear obstructionism" of the employers to a formal 

framework for discussions at EC level" (44), a tripartite 

consultative body dealing with employment still operates. In April 

1970 the social partners held a conference on employment problems in 

Luxembourg where several delegations proposed a new consultative 

body. Despite opposition from some Member States, the Council 

approved the institutionalisation of the dialogue with the social 

partners, and proposals from the Commission were approved in 

December 1970 (45). The Standing Committee on Employment was the 

result, and this now performs the function of working out detailed 

opinions on Commission proposals on employment policy. With the 

exception of a two-year boycott by the workers' delegates (in 1973
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and 1974) due to a dispute over representation, the Committee has 

met regularly (two or three times a year) since 1971 and consists of 

Commission and Member State representatives, 18 workers' 

representatives and 18 employers* representatives. The large number 

of members might be thought to prevent an in-depth debate (46), but 

the Committee is nevertheless less unwieldy than ECOSOC and in many 

ways it has displaced it in this policy area, with the "third 

group" (47) in ECOSOC losing out.

This was certainly the view of one Commission official, who 

described ECOSOC as "a geriatric day-centre, duplicated by the 

Standing Committee", and who was equally scathing regarding the 

other tripartite institutions: DG V was regarded as "the

Commission's alibi for organised labour", the Standing Committee was 

said to involve "too many people", and "too little time", and the 

Tripartite Conferences "never get anywhere so there's no point in 

them reforming".

As we have noted above, the EP is concerned that it should be 

involved in policy on unemployment, and its influence appears to be 

growing due to its budgetary powers, the increasing attention it 

receives from the lobbies, and its constituency structure and basis 

in national political parties. The Social Affairs and Employment 

Committee of the EP thus plays an important role. Broadly speaking, 

the Committee reflects the balance of the parties in the EP, 

although the Christian Democrat group tends to be represented by its 

trades union wing, which means that the Committee generally supports 

the Commission's proposals, against the votes of the right (48).

Finally, mention needs to be made of the EC Youth Forum (YF). 

This represents youth organisations at Community level and lobbies 

actively on youth unemployment. In November 1982 the EP Committees
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on Youth and Social Affairs gave a Public Hearing to 100 young 

unemployed people organised by the YF (49). In January 1983 the 

Forum met Commissioner Richard, and meetings also took place with 

the President of the Council of Social Ministers in December 1982 

(Mrs Fenger M/ller of Denmark) and in January 1983 (Mr Blum of West 

Germany) (50). The Forum's demands are encapsulated in its January 

1983 "Jobs for Youth Charter", which contains a series of 

recommendations under the headings of the generation of jobs, an 

improved transition from school to work, improved access to the 

labour market and a reexamination of the ESF (51). The YF also 

played a part in the EP Special Session on Unemployment in April 

1983 (52). Despite this active policy, the Forum recognises that 

its influence is limited, and is often disappointed that officials 

demonstrate good intentions, but fail to follow up with concrete 

action (53).

Many of the insitutions examined here are supplemented by other 

bodies with quite specific briefs on matters such as the management 

of the various funds, vocational training or education. These will 

be examined in the course of the remainder of the chapter.

8.3. Instruments of Community Employment Policy

8.3.1. The European Social Fund (ESF)

Articles 123-127 of the Treaty of Rome allowed for the creation of a 

Social Fund, to reimburse 50% of the costs of retraining, 

resettlement and wage support for workers temporarily laid off 

during the conversion of an enterprise to new lines of production. 

Grants for structural change and rationalisation were also provided. 

Each Member State paid into the Fund according to a scale of 

contributions fixed under the Treaty of Rome, which deviated from
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the general budget, particularly in requiring a lower contribution 

from Italy, Between 1958 and 1971 733,000 people received training 

and 703,000 resettlement grants with Social Fund help. Reimbursement 

depended on those being retrained finding new jobs, with the result 

that those with the most efficient training systems and booming 

economies (notably West Germany) did best out of the Fund.

In 1965 the Commission put forward proposals to expand the ESF, 

which were eventually considered at the Hague Summit of 1969 and 

which led to the reform of the Fund in 1971 (54). Aid was to be 

provided under two headings. Article 4 would provide assistance for 

retraining and resettlement made necessary by the European economy 

or Community policies, and Article 5 dealt with problems of 

particular sectors, regions and groups. Until the 1971 reform the 

financial resources of the Fund were based on proportional 

contributions from the Member States, according to a scale fixed 

under the Treaty of Rome. With the reform the ESF was to become part 

of the overall Community budget, with payments being made according 

to EC criteria, so that rather than simply reimbursing the more 

efficient Member States and being confined to retroactive 

involvement, the Fund could become "the motor of a more dynamic 

Community employment policy" (55).

In 1975 young people under 25 were brought within the ambit of 

Article 4 aid (56). Nonetheless, when the 1977 review of the Fund 

took place further changes were found to be necessary (57). 

Administrative procedures and the list of projects eligible for aid 

were simplified. Advance payments were introduced, so that 30% of 

the cost could be forwarded at the beginning of a project, 30% at 

the half-way stage and the remaining 40% on completion. In the very 

poor regions the Social Fund was henceforth able to contribute 55%
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(rather than 50%) of the cost of schemes, and half of the total 

budget had to be spent under Article 5. The distinction between the 

two articles was in any case tidied up. In 1971 Article 5 was 

intended to include specific categories of people, but young people 

received aid under Article 4, and handicapped people under both 

articles. In 1977 groups such as women, migrants and young workers 

were confined to Article 4, leaving Article 5 to concentrate on 

regional and industrial problems. Aid for handicapped workers was 

limited to regional schemes, and thus to Article 5. Finally a system 

of guidelines was introduced, so that clear priorities could be 

published in May for two or three years ahead. The new rules were 

agreed at the 28th October 1977 Council meeting and came into force 

at the start of 1978.

Since the end of 1978 ESF aid for young people has been 

available under three budgets. Training has always constituted the 

main aim of assistance to the young, but since Council Regulation 

3039/78 aid has also been available to recruitment subsidies and 

projects providing work experience whilst fulfilling unsatisfied 

public needs (58). These are discussed in greater detail in 

Sections 8.4 and 8.6.

That the Social Fund has expanded rapidly in recent years, even 

taking account of inflation, is proven in Table 8.1. Particularly 

interesting is the increase in the proportion of the Fund made 

available for young people from 14.9% in 1976 to 47.5% in 1983. 

Nevertheless, despite these increases the resources available to the 

Fund are still quite small and in view of rapid increases in 

unemployment, one might think that it would have been necessary for 

the Fund to become a much more significant part of the total EC 

budget. Table 8.2 shows that, despite some increases in the last



Table 8.1 European Social Fund (appropriations available for commitment 1976-83)

1976 
mECU %

1977 
mECU %

1978 
mECU %

1979 
mECU %

1980 
mECU %

1981 
mECU %

1982 
mECU %

1983 
mECU %

Article 4: Young people - 
vocational training 53.8 14.9 140.2 27.9 179 31.4 230 30.0 250 27.5 264 27.4 457.3 29.8 714.4 36.7
Young people - recruit
ment & work experience — - - - - - 72 9.4 108 11.9 108 11.2 152.2 9.9 210.4 10.8
Textiles and people 
leaving agriculture 53.8 14.9 43.2 8.6 35 6.1 35 4.6 29 3.2 18 1.8 36.2 2.4 38.7 2.0
Women - - - - 8 1.4 18 2.3 20 2.2 22 2.2 27.3 1.8 35.7 1.8
Migrants 17.0 4.7 20.4 4.0 16 2.8 23 3.0 30 3.3 30 3.1 49.5 3.2 54.1 2.8
Handicapped (training 
of instructors and 
pilot schemes)

13.9 3.8 18.7 3.7 - - - - - - - - - -

Article 5: Handicapped 
people 23.6 6.6 26.9 5.3 49 8.6 61 8.0 74 8.1 90 9.3 122.4 8.0 169.7 8.7
Aids to improve the 
employment situation in 
specific regions,indust
ries or groups of firms

196.5 54.6 252.6 50.2 281 49.3 326 42.5 395.5 43.5 428 44.4 684.9 44.7 720.3 37.0

Pilot schemes and 
preparatory studies 0.8 0.2 0.9 0.2 1.5 0.3 2.5 0.3 3 0.3 3 0.3 4.1 0.3 5.2 0.3
TOTAL 395.4 100 502.9 100 569. 5 100 767.5 100 909.5 100 963 100 1533.9 100 1948.6 100
Inflation 9.5% 7.3% 8.6% 12% 11.8% 10.5% 8.4%
Figure needed to maintain 
the Fund at its 1976 level 
in real terms (m ECU)

433. 0 464.6 504.5 565.1 631.7 698.1 756. 7

Increase over 1976 level 
in real terms % 16. 1 22.6 52.1 60.9 52.4 119.7 157. 5
Source: Commission of the EC. General Reports and Reports on the development of the social situation (59).

8/16
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Table 8.2

The ESF as a proportion of the total EC budget.

ESF
(appropriations 
available for 
commitment)

Total EC budget 
(appropriations 
available for 
commitment)

ESF as a 
% of total 

budget

1974 254.5m UA 5,225 m UA 4.9

1975 377 m UA 6,268.3m UA 6.0

1976 441 m UA 8,912.7m UA 4.9

1977 617 m UA 9,584.3m UA 6.4

1978 569.5m ECU 12,702.9m ECU 4.4

1979 767.5m ECU 15,428.3m ECU 4.9

1980 909.5m ECU 17,491.9m ECU 5.1

1981 963 m ECU 19,986.1m ECU 4.8

1982 1,533.9m ECU 23,260.1m ECU 7.3

1983 1,948.6m ECU 26,533.1m ECU 6.6

Source : Commission of the EC . General Reports.

few years, the ESF has still never accounted for more than 7.5%

of the budget. The budget for 1984 is actually less than in 1983 -

1,859. 06m ECUs. The comments of one official in DG V are thus

demonstrated to be true: "The Community, with the resources at

present at its disposal, can intervene, only at margins" (60).

The small size of the Fund means that it is considerably 

oversubscribed. The gap between the sums applied for and the money 

available has been consistently high in recent years, with 

applications exceeding available resources by 82% in 1981. The 

imbalance was greatest in the migrants and women categories (61). 

This may, of course, underestimate the true extent of the imbalance, 

as some potential applicants are probably advised not to apply if
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their chances of success are limited (62). Nevertheless, this 

oversubscription can have beneficial side-effects from a Community 

point of view. Member States have to tailor their schemes to EC 

guidelines for applications to be successful, and the steering role 

of the Community is enhanced.

Given the size of the common problem of unemployment, it is not 

surprising that there is pressure to expand the ESF. The Commission 

is thought to be keen to increase the Fund, and pressure has also 

come from the Parliament for expansion. In April 1982 the EP took an 

unprecedented step in publishing its guidelines on the Community 

budget in advance of the Commission^ own proposals. The "Jackson 

Resolution" stated that "the central theme of the 1983 Budget should 

be the fight against unemployment" (63). An increase in the budget 

of the Social Fund of 130% was proposed, although an amendment

replaced this figure with the words "considerably higher than ....

for 1982". In the autumn of 1982, MEP Jackson, Head of the EP Budget 

Committee, succeeded in having £76m transferred from the Common 

Agricultural Policy (CAP) to a reserve for social spending (64). The 

obstacle to an expansion of the Social Fund, however, appears to be 

the Council of Ministers, particularly those countries who do not do 

well out of the system. Politically there may be advantages in 

helping the unemployed rather than farmers, and as one Commission 

official observed, Member States might regard the ESF as harmless if 

the money is just "washed through Europe". In reality, though, the 

ESF does more than just this: it has a redistributive role, and so

national attitudes to the Fund are varied. The British, who do well 

out of the ESF, are positive about increases in its size. In October 

1982 the then British Employment Minister, Norman Tebbit, agreed
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that an enlarged ESF would be useful, both in helping to reduce 

youth unemployment and also in restructuring the Community budget in 

Britain's favour (65). Germany, which has a relatively low level of 

unemployment, does not receive as much from the Fund. It is thus 

effectively making transfer payments to other countries, as aid is 

given mostly to priority regions. Germany would therefore only 

support an expansion of the ESF if this were done without expanding 

the general Community budget, which would clearly entail a reduction 

of the CAP. Nonetheless, Germany accepts that the Fund has a 

redistributive role, and agrees that with high unemployment the Fund 

cannot be reduced. France clearly does not want the Fund to grow, 

but it would like to see efficiency improved. A French official 

pointed out that an expansion of the Fund would mean an increase in 

the EC budget, which is not desirable - no mention was made of the 

possibility of reducing the CAP.

Table 8.3 sets out the proportion of the ESF allocated to 

each Member State in 1982. Although no national quotas are 

applied, these shares have remained fairly steady over a number of 

years. The UK and Italy generally have received the largest shares 

of the Fund, although Ireland is allocated a significant part 

given its small population. Certain Member States have done 

particularly well out of some categories. Italy received a large 

share of the important regions budget. The UK tended to get a lot 

of ESF money for young people. France also received a sizeable 

share of the young people sections, and did best out of the small 

agricultural budget. The section for women is described by a 

French official as "practically a French invention", although it 

does not benefit particularly from it now. Now, it is Germany that 

profits from projects in the training of women in male-dominated



Table 8.3

National shares in the 1982 ESF by category. (%).
Member States

Category Belgium Denmark Germany France Greece Ireland Italy Luxem
bourg

Nether
lands

UK Tota!

Young People: training 0.5 0.2 5.6 21.4 5.4 10.4 12.4 — 0.5 43.6 100

Young People: employment 7.2 4.8 3.6 31.3 4.2 5.5 1.1 0.1 0.8 41.4 100

Textiles and Agriculture 1.1 - 5.1 28.2 2.4 1.8 45.8 - 0.6 15.0 100

Women 1.7 - 57.0 23.2 1.7 2.0 7.6 - 1.7 5.1 100

Migrants 1.5 2.0 29.7 13.8 2.2 0.6 14.4 - 2.3 33.5 100

Handicapped 1.2 6.3 8.9 5.0 4.2 20.9 19.4 - 1.7 32.4 100

Regions, Industries and 
Groups of firms

1.0 1.6 2.4 13.3 3.2 9.0 50.7 - 1.4 17.3 100

Pilot Schemes 16.1 - 14.1 22.0 5.9 9.8 9.4 - - 22.7 100

Total

Source: Commission of the ]

1.5 1.8 6.0 

EC. Eleventh Report on the

17.4 4.0 

activities of

9.5 

the ESF p.

29.7

87.

1.1 29.0 100

8/20
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branches, although on the whole Germany does badly out of the Fund.

The idea of national quotas in the ESF is denied (66), but the 

regional rules of the Fund have had a significant impact on its 

distribution. There are six absolute priority regions (Greenland, 

the French overseas "departements", Greece, Ireland, Northern 

Ireland and the Mezzogiorno). These received funding at a higher 

rate than other areas (55% rather than 50%) and schemes from these 

regions were given first priority in the guidelines for the 

management of the Fund. Second and third priority was given to 

schemes in other areas with particular problems, so not all of the 

Community is eligible to benefit from the ESF. A separate list of 

youth unemployment regions was laid down for the young people field 

of intervention. In the UK ESF funding outside Northern Ireland was 

confined to Scotland, Wales, the North and North West, with certain 

areas in these regions given second priority as "restructuring 

zones". If, as often happens, there is not enough money to pay for 

all the third priority schemes then weighted reductions apply 

according to a complicated formula which takes account of GDP, the

unemployment rate of the country etc. On this basis it is decided

how much each country should receive in the third priority section 

of the Fund, and the Member States are consulted to see which

schemes they want funded. Germany, in particular, suffers when

weighted reductions apply. The effect of the regional restrictions 

of the Fund and the weighted reduction system is that a form of 

national quota takes place in practice, if not in principle. The 

concentration of the Fund in particular regions is a deliberate 

policy resulting from its small size and fears that if its resources 

are spread too thinly, it will have little effect. In 1982 40% of
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the ESF was spent in the absolute priority regions, and 89% was 

allocated to regions eligible for assistance from the European 

Regional Development Fund (67).

Many of the measures discussed in chapters 5-7 are partly 

financed by the ESF. France and the UK in particular benefit from 

the concentration of the Fund on young people at a time when their 

own policies are geared to tackle the problem of youth unemployment. 

In 1982 after the announcement of four out of five decisions, the UK 

had received £27m for young people in Northern Ireland, £57.3m for 

YOP, £2.5m for Cl and £3.5m for TSPA, UVP and other TSD programmes.

A further £21m was anticipated in respect of the 100,000 planned 

YTS-style YOP places. In 1983/4 ESF support for British youth 

training schemes (YTS and the measures it was replacing) totalled 

£204.6m. Non-MSC schemes are also funded. In 1981 £0.3m was paid out 

for local authorities' schemes of training or recruitment subsidies 

(68). France receives funding for young people in respect of the 

"contrats de qualification" of the CEFs, the MPR programme, the SJVs 

and Solidarity Contracts which lead to the recruitment of young 

people. Germany has received money for a number of its schemes, 

although only in a few areas of the country. Programmes covered 

include BM and FuU for girls in occupations where they are 

underrepresented (first priority, and therefore in all of Germany), 

BM in other areas (second and third priority) BAB, ABM and in a few 

cases EB.

In each Member State a central body is responsible for the 

forwarding of applications. In France a "mission" in the Social 

Affairs Ministry plays this role, in Germany it is the Employment 

Ministry. In the UK, the DE takes responsibility. The DE will advise 

on the chances of success and help to steer the scheme so that it
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fits in with the ESF rules. In Brussels some political pressure is 

sometimes applied, and there is thought to be some advantage for the 

UK in having a British Commissioner in DG V.

Criticisms of the Social Fund have not been confined to its 

small size, but also relate to its effectiveness as a financial 

instrument. With ESF aid being paid initially to a central 

government agency (69), there is the danger of additionality not 

working, with the ESF contribution being absorbed into the budget 

which the sponsor of the scheme receives from the government (in the 

case of a public organisation). The incentive to mount a scheme in 

accordance with ESF guidelines would thus be absent for the 

sponsoring organisation, but would apply to the State as a whole.

Some maintain that money does reach the scheme for which it is 

intended, however, and it can be difficult to prove categorically 

that funded schemes are not additional - adjustments may take place 

to fit existing measures to ESF priorities. Only when schemes fold 

because of a lack of finance is it clear that they would have been 

additional. The ESF incentive also varies by country, according to 

the level of funding. Even in the UK the ESF contribution is 

equivalent to little more than 10% of the MSC budget. On the other 

hand, in Ireland the ESF provides 40-50% of total current 

expenditure for training and job creation measures for young people

(70). Given the amounts to be gained, one might expect Ireland to 

fit its programmes to Fund criteria, but in other countries it seems 

likely that at best adjustments will be made to measures that would 

exist anyway. In Germany, for example, many of the funded programmes 

are measures which the BfA is obliged to set up under the AFG.

Of course, not all programmes funded by the ESF are state 

schemes. In 1982 there were two private schemes in the UK: one run by

Community Service Volunteers and one by a training association in
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Cumbria. However, the amounts involved are small. Few private 

sponsors are prepared to mount schemes when there is no guarantee of 

ESF finance. Thus in the UK 95% of ESF funding goes to MSC schemes

(71), and it is likely that the picture is not substantially 

different in the other Member States. In practice, then, 

additionality works poorly. If further proof were needed, one has to 

look no further than the Commission's own magazine which 

inadvertently disclosed that "Social Fund money helps pay for 

schemes that otherwise would have to be met entirely by the tax or 

rate-payer" (72). One way in which additionality can be overcome is 

to direct Fund aid to necessary tasks currently not carried out or 

well-performed. Whilst not suggesting that assistance be confined to 

areas which national employment authorities consider marginal, the 

Fund can be most effective when stimulating new activity or 

encouraging existing schemes to conform to its own guidelines. To 

some extent this has happened in Germany with measures for young 

women. The schemes were expanded to comply with ESF priorities to 

the extent, in fact, that the number of places outstripped the 

demand.

Effectiveness might also be enhanced by improvements in 

procedures. As ESF financing is only confirmed after a measure has 

started, it hardly constitutes a firm incentive to set up a scheme, 

particularly for private sponsors. Delays in decision-making thus 

act as a disincentive to applying, and the instability of the rules 

from one year to the next might also discourage potential sponsors. 

One might also wonder whether funding at 50% of the total cost is a 

real incentive to set up a scheme. It is certainly recognised that a 

rate lower than 50%, if the Fund became overstretched, would be 

unattractive. The youth recruitment subsidies were based on flat-
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rate payments of about £8 per week in 1981, which were regarded as 

providing little incentive to applicants. Where the Community 

clearly can play an initiating role is through the 100% funding of 

pilot studies, but this has always represented only a small part of 

the ESF budget.

The role and performance of the ESF has been the subject of 

considerable debate in recent years, not surprisingly given the level 

of unemployment, the problems outlined above and other 

considerations such as the enlargement of the Community. Greece has 

been given priority status, and although at present it is having 

problems adapting to the ESF, it could become a burden on the Fund. 

The accession of Spain and Portugal could pose further demands on 

resources.

Some recognise the need to coordinate better the various 

Community financial instruments, and Shanks may be right to consider 

that operations would be more effective if a single Community 

Employment Fund were created to deal with the overlapping tasks of 

the Social and Regional Funds (73). In fact, in 1977 a Task Force 

on the coordination of financial instruments was set up under the 

Regional Policy Commissioner with three basic aims: the

coordination of financial instruments geared to full employment, the 

development of a closer liaison between EC and national policies, 

and an improvement in Fund rules. The idea of combining the Social 

Fund and European Regional Development Fund (ERDF) on particular 

projects has also been discussed, but without result. The idea of an 

unemployment reserve fund, combining the ESF, ERDF and other 

infrastructure funds, was also not developed because it had no legal 

base (74). It is argued that there is, in any case, no overlap 

between the ESF and ERDF. The Regional Fund deals with capital
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expenditure in construction projects, for example, and has a quite 

different time-scale.

The Social Fund was due to be reformed in 1982, and 

Commissioner Richard produced proposals for significant changes. He 

suggested that Articles 4 and 5 be abolished, and replaced by 

intervention predominantly for young people. For the first time the 

Fund would be able to assist young people under 18 immediately after 

compulsory schooling. Richard favoured the idea of a list of 

priority regions decided annually on the basis of general 

unemployment, youth unemployment, GDP per head and long-term, 

structural unemployment (75). High unemployment meant that all 

Member States were aware of the importance of policy in this area, 

but it also meant that governments were more concerned to protect 

national interests. The Council of Ministers was therefore unable to 

agree on the new form of the ESF by the end of 1982, and discussions 

went on well into 1983. One of the main issues of contention was the 

proposed system for establishing regional priorities. Richard had 

hoped that a simple league of regions could be established rather 

them the previous system of first, second and third priorities. He 

also suggested that attention could be paid to small areas with 

particular problems within otherwise prosperous regions, which he 

described as unemployment "blackspots", such as some of the inner 

cities.

Agreement was finally reached in July 1983, with the Council 

decision eventually taken on 17th October. Under the new ESF, which 

began operation in January 1984, 75% of the whole fund has to be 

spent on young people (76), and 5% is to be devoted to innovatory 

measures (pilot projects). There are three other categories for 

funding: technological change (particularly in small enterprises);
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labour market development, e.g. recruitment aids, training of 

trainers; and integration of certain categories of people, e.g. 

women, migrants, handicapped. As in the past an application is filed 

under a particular category, and when too many applications meet the 

guidelines, weighted reductions apply. The guidelines for the 

management of the new Fund between 1984 and 1986 were agreed in 

December 1983 with the following categories established for young 

people:

Cl. Vocational training and work experience in programmes 
of at least six months immediately after compulsory 
schooling.

- C2. Vocational training for young people whose
qualifications are inadequate or inappropriate.

- C3. Vocational training linked to a work contract for
at least one year.

Applications can also be filed for young people under the other 

headings, and this would be counted as part of the 75% quota too.

The selection of projects for funding of innovatory measures depends 

on guidelines established by a Council programme, particular 

attention being given to measures validating new working hypotheses 

concerning, for example, content, methodology and organisation of 

training or vocational guidance. Discussion of the regional criteria 

for funding led to a temporary compromise due to a lack of 

agreement, with little enthusiasm for Richard's proposed hierarchy 

of regions. In 1984 the following were eligible - regions included 

under the old "regions" intervention field (i.e. all the national 

assistance zones), the ERDF non-quota section zones and areas of 

high youth unemployment, as previously defined under the old "young 

people" intervention field. Certain measures can be supported, 

however, without regional limitations, such as category C3 above, 

integrated operations receiving aid from several Community
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instruments, operations carried out jointly by several Member 

States, and innovatory measures. The old idea of the six super

priority regions is maintained, and it was decided that 40% of 

appropriations must be available for these areas. In these regions 

the ESP still contributes a higher proportion (60%) of the total 

costs than in other areas, and the ESF pays all of the cost of 

innovatory measures. Proposals for more permanent regional rules 

were expected in 1984 (77).

In the past applications for assistance had to be received by 

the preceding October for schemes starting in the first half of a 

year, and by April for those in the second half of a year. Now only 

one application date applies - 21st October for all schemes in the 

following year. It is thus hoped that it will be possible for all 

decisions to be made by the end of March. Decisions will thus be 

made more quickly, but schemes will still have started before they 

receive approval, and so the principle of additionality is still 

called into question. In 1984 the reform meant that procedures ran 

later with the closing date for applications 13th March and 

decisions being made by 13th July (78).

The UK was naturally pleased with the increased concentration 

on young people in the new Fund and hoped for funding for YTS, but 

France took a less positive view. A French official argued that the 

new guidelines were not very clear and that the new apparatus was 

too bureaucratic and complicated. Germany hoped to get funding for 

its assistance to vocational training (BAB), and also put some 

efforts into the innovatory measures which are not limited 

geographically. In fact, Germany has benefited as a result of the 

1984 compromise on regional criteria with more areas included than 

in the past.
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The EP plays an important part in the ESF, particularly as it 

counts under the non-obligatory section of the budget, where the EP 

has some margin of manoeuvre. The Parliament was able to exercise 

considerable influence throughout the reform discussions by invoking 

a conciliation procedure. A delegation of seven MEPs met with the 

Council and the Resolution was amended, with the EP to be consulted 

on the guidelines in future (79). Other bodies with an interest in 

the ESF include the Social Fund Committee (delegates of member 

governments and representatives of the social partners), which 

reviews the guidelines; the Court of Auditors, which has produced 

annual reports on the financial management of each institution, 

including an audit of the ESF; and the Financial Control 

Directorate, which monitors legal aspects of ESF expenditure.

If much of this section has been sceptical about the value of 

the ESF, this is because the Fund works poorly if it is meant to be 

a dynamic tool of employment policy. Additionality is a major 

problem, not alleviated by delays in decision-making. When the 

Germans took over the EC Presidency, their Labour Minister Blum 

stressed that the ESF had to contribute to changing structures and 

not degenerate into a mere instrument of financial distribution for 

national projects without impact on employment policies (80). The 

size of the Fund is important, but it is not the only consideration. 

As Commissioner Richard himself stated:

"The contribution which the Fund can make to alleviating 
unemployment is modest when compared with the size of 
the problem. But it can nevertheless be a significant 
contribution if it is concentrated in the geographical 
and policy areas where it is most needed and where it can 
set examples to be expanded and followed within 
Member States". (81)

Clearly if the Community wants the ESF to perform a useful function,

it must allow it to be used to direct policy, rather than for money
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simply to be "washed through Europe",

8.3,2. Other financial instruments

Although the Social Fund is clearly the most important Community 

financial instrument in employment policy the employment 

implications of other instruments are often given great 

consideration. The CAP is geared to providing secure employment for 

farmers but the guidance section of the European Agricultural 

Guidance and Guarantee Fund (EAGGF) has had contradictory effects on 

farm employment, providing aid to those leaving the land and 

contributions to capital investment in the food processing industry, 

but also aiding farmers to keep marginal land in cultivation and 

subsidising land improvement. The new "integrated development 

programme" will in some cases include the provision of alternative 

employment for those leaving the land.

Employment has always been one of the main criteria applied by 

the Regional Policy Committee and the Fund Management Committee when 

considering projects to be financed by the ERDF. The 1980 Report on 

the Regional Fund stated that "one of the main aims of the Fund is 

the creation or maintenance of jobs in predominantly agricultural 

regions, or in those subject to industrial change or structural 

unemployment" (82). Thus forecasts of costs per job created or 

maintained play an important part when proposals for regional 

programmes are considered. Nonetheless, it is estimated that an 

average of only 65,000 jobs per annum were created because of ERDF 

assistance between 1975 and 1981 (83).

The European Investment Bank (EIB) was set up under Articles 

129 and 130 of the Rome Treaty to provide loans and guarantees on a 

non-profit making basis within the Community for regional
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development projects, for modernising or converting undertakings and 

developing new activities, and for infrastructure projects of 

interest to several Member States. The Bank loans up to 50% of the 

fixed assets cost of any project. Global loans (credit to regional 

or national institutions which split up the funds for smaller 

investments) have often been used to finance small and medium-size 

ventures (84), and since 1979 the New Community Instrument ("Ortoli 

Facility") has been in operation, allowing the Commission to borrow 

up to lbn units of account to promote investment in the Community. 

The bulk of EIB finance is concentrated on regional development and 

on infrastructure projects, with increasing quantities of money also 

being used to finance energy-saving. In 1981 it was estimated that 

projects supported by the EIB created or safeguarded 31,000 

permanent jobs, and that they generated 450,000 man-years of 

temporary work in construction (85).

Aid under the Treaty of Paris is still paid out to workers made 

redundant in closures of mines and steel plants. Until the 1970s the 

bulk of the money went to miners, but in recent years 

rationalisation in the steel industry has shifted the balance. Under 

Article 56 the Commission can award aid for income maintenance, 

resettlement and retraining without needing the approval of 

Parliament or Council. Due to sectoral problems these grants have 

grown considerably in recent years. In 1983 125m ECUs were allocated 

to assist 22,000 steel workers and 15,000 workers in the coal 

industry. In addition to this traditional "redeployment" aid,

Article 46 also allows for what is known as "redevelopment" aid - 

loans to develop new sources of employment in areas of coal and 

steel decline. Thus, in the UK BSC Industry has received such 

support. "Redevelopment" aid has tended to concentrate on the major



capital programmes of large enterprises, but in 1983 a global loan 

was agreed with the National Westminster Bank to sponsor new 

opportunities in small firms (86). In 1981 temporary aids to short- 

time working and early retirement were added to the scope of 

European Coal and Steel Community (ECSC) assistance: in 1983 212m

ECDs were committed for such "social measures" for the steel 

industry (87).

8.3,3. Legislation, coordination and research 

In addition to financial aids the Community can also issue 

Directives, Decisions and Regulations. However, as the Treaty of 

Rome provides only a weak basis for action in the social field, and 

since Member States appear to want to hold on to the decision-making 

powers they have on unemployment, these instruments can only play a 

limited role. They do perform a useful function when common 

standards on individual rights are to be established (e.g. the 1976 

Directive on Equal Treatment of men and women) and the Community 

also adopts this kind of approach when seeking to contain employment 

aids which endanger the notion of free and fair competition. Thus in 

1971 and 1975 the Commission produced guidelines on the extent to 

which project costs could be subsidised by national governments, 

according to the status of the region concerned. The Competition 

Policy Directorate-General (DG IV) has considerable powers to 

control such aids, and so in this area a more direct Community 

intervention has been favoured. Generally, though, it has been 

considered more fruitful to produce Resolutions and 

Recommendations, which demonstrate some agreement on fundamental 

issues, rather than aim at Directives, with all the delays these 

entail (88). A Resolution amounts to a statement of the Community
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view on an issue, a Recommendation to a non-binding commitment to a 

policy. If such a measure receives publicity, it can have an effect 

in a Member State, or the Commission may use it for pressing on in a 

particular direction.

It is through this kind of approach that the Community can 

fulfill the "catalytic function" referred to in Section 8.1. But the 

nature of the instruments make an assessment of their success 

problematic - it is difficult to decide whether national policy 

changes in response to EC action, or whether it would have changed 

anyway (which would explain a willingness to endorse the EC view). 

The "catalytic function" can also take place through research or the 

exchange of ideas.

A very useful role is fulfilled by the Commission in its 

"Programme of Research and Actions into the Development of the 

Labour Market" and the FAST programme (Forecasting and Assessment in 

the field of Science and Technology) which assesses the effects of 

new technology on employment. The work of Eurostat is also vital, in 

harmonising complex data and in supplying manpower forecasts which 

can provide a basis for policy proposals. A European Centre for the 

Development of Vocational Training (CEDEFOP) was set up in March 

1977, and this carries out research on training, on the basis of a 

work programme decided by the Commission. As far as the exchange of 

ideas at Community level is concerned, this of course takes place 

anyway in the Council, the Standing Committee and all the other 

institutions to a greater or lesser extent. However, policy can also 

be discussed in the six-monthly meetings of the directors of the 

national employment services, whilst exchanges of officials enable 

experience of the approaches of other Member States to be acquired.

However, although the imposition of EC policy from above may be
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impossible and inappropriate, if the Community wishes to play an 

active role in employment policy, it cannot be content to act 

timidly. As one Commission official argued, the EC cannot coordinate 

without a cutting edge. He spoke of laziness and a lack of courage 

in the Commission, and said that the Member States' supposed lack of 

political will for action is only perceived. In October 1982 the 

then UK Secretary of State for Employment, Norman Tebbit, similarly 

argued that EC action should be devoted to "immediate problems over 

which it can exert some leverage and not with merely abstract 

notions" (89). The Community can perform a coordinative role, but 

it seems that to be effective this must take the form of active 

coordination, rather than a passive search for consensus. The 

Community can be persuasive, but it is probably only when this 

persuasion is linked to effective financial support that the 

Community can be said to be playing a leading role. In the remainder 

of this chapter, we shall examine to what extent the EC has been 

able to give a lead in the various aspects of policy affecting youth 

employment.

8.4. Demand-side policies: employment subsidies

From 1979 the Community introduced aid to subsidies for the 

recruitment of young people in firms, an unprecedented step in many 

ways. Some bodies were doubtful about the value of the measure. 

ECOSOC expressed fears that they could lead to dead-end jobs and the 

dismissal of older workers (90), and the EP argued that the Fund 

should concentrate on recruitment programmes with guarantees of more 

permanent employment (91). In 1981 the Commission published some 

results of the first two years of operation: 300,000 young people

had benefited, mostly teenagers, although young women appeared to be
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underrepresented (92). In 1982 the recruitment of some 228,180 

young people was subsidised by the aid (93). The subsidies were 

provided on a flat-rate basis, equivalent to about £8 per week in 

1981, which gave little incentive to potential applicants. Many of 

the schemes part-financed were local authority recruitment subsidies 

to private employers. The UK accounted for 44% of the volume of 

applications for recruitment subsidies in 1982, and France 34%

(94).

The new ESF continues to provide "aid for recruitment to 

additional jobs or for employment in projects for the creation of 

additional jobs which fulfil a public need". The extent of the 

subsidy is now 15% of the average gross wage of industrial workers 

in the Member State concerned, with the Commission determining the 

exact levels in the August of each year for the following year

(95).

It is significant that the EC should give aid to schemes of 

this kind, not only because the result is the transformation of the 

Social Fund into a job creation instrument rather than just a tool 

for resolving labour market mismatches, but also because of the 

implications for the Community competition policy. Article 92 of the 

Treaty of Rome prevents aids which distort free and fair competition 

between Member States, and the vast growth in state aids to industry 

in the 1970s has therefore posed many problems for the Competition 

Policy Directorate-General.

Initially, the majority of state aids were of a regional 

character, and in response the Commission came up with guidelines on 

which regional aids might be compatible with the Community's 

interests. The first such rules in 1971 placed a maximum limit of 

20% net grant equivalent on "central areas", and the 1975 rules
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which succeeded them gave four classifications:

i) Ireland, Greenland, Northern Ireland, the 
Mezzogiorno 35% maximum

ii) The UK and French assisted area, parts 
of Italy 30% maximum

iii) West Berlin, the frontier regions, the 
Danish assisted areas 25% maximum

iv) Others 20% maximum

In addition all aids had to be transparent and not be intended to 

shore up declining industries.

In practice these rules presented problems for the British 

Regional Employment Premium (REP), which was considered to be opaque 

and to be a continuing subsidy to the operating costs of all 

(including declining) firms in the regions concerned. The British 

defence was that it was logical to subsidise labour costs in order 

to reduce unemployment, and that if this increased output there 

would be a higher level of demand in the Community as a whole. The 

Commission still did not accept the REP, but took the point that 

subsidies to capital might encourage only capital-intensive 

projects. An alternative form of aid ceiling was introduced: a 

limit on the cost per job created per project. This also permitted 

the measurement of aid to service industries or premiums per new job 

created (96).

Direct subsidies to recruitment were therefore also likely to 

be of concern to DG IV, as they did "not fit really into the areas 

covered by the derogations of Article 92 (3)" (97). One official 

described how he had to insist that resistance from DG IV should be 

overcome in the interests of job creation. A criterion was therefore 

established to judge whether national employment subsidies were 

acceptable - "the basic distinction between employment aids designed
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simply to maintain jobs and those where the primary emphasis is on 

the creation of new jobs" (98). The disadvantages of subsidies were 

recognised: "they are likely to encourage firms to adopt labour-

intensive methods which are .... unlikely to ensure Community 

prosperity. They can also artificially maintain uncompetitive 

production by delaying necessary modernisation" (99).

In practice the Commission has taken a fairly generous view, 

however, particularly with respect to youth employment subsidies. No 

objection was raised to the RSSL and YES, particularly as the latter 

was in line with the Community's Fourth Medium-Term Economic 

Programme. Even the 1979 Belgian Employment Premiums, which provided 

up to 250,000 BF per worker per year for up to two years, were 

allowed due to the high unemployment rate in Belgium. Subsidies that 

the Commission did ask to be modified were the British Temporary 

Employment Subsidy (TES) and the Irish Employment Maintenance 

Scheme. No objection was made to TES when originally introduced in 

1975 as a short-term counter-cyclical instrument, but it was found 

to be concentrated increasingly on certain declining sectors and in 

1977 the Commission demanded changes. The Irish Employment 

Maintenance Scheme was not allowed in its proposed form as it 

appeared to be a retaliatory measure against TES. On the whole 

though, the Commission has not failed to take the current employment 

situation into account when making competition policy decisions, but 

rather has sought to reconcile two apparently contradictory aims: 

"Aids to employment which may be justified under the current 

difficult employment and social conditions should be granted in such 

a way that they minimise the distortion of trade and competition" 

(100).
However, it should be borne in mind that this "watering down"
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of the competition policy may not only be the result of the 

Commission's awareness of new needs in a changing economic 

situation, but also a consequence of the Commission's weakness when 

faced with the huge scale and number of state aids in recent years. 

Whilst it is true that the Competition Policy DG has comparatively 

great powers, it nevertheless still relies on the consensus of the 

national governments for its authority. Since the mid-1970s it is 

certainly these governments which have been setting the pace, and 

the Commission, has adapted its competition policy to accommodate 

the new situation.

The Commission's faith in youth employment subsidies does not 

mean that it shares the view of the UK Government on youth wages, 

and there has indeed been some disagreement on this issue (101). 

Generally though the Commission has been reluctant to interfere, and 

Commissioner Richard has even commented that "while it is true that 

the hiring of young people at lower wages than adult workers may 

create a source of cheap labour, .... it is a risk that in the 

present situation one has to take" (102).

However, there is no suggestion at present that YWS-type 

subsidies might become the object of EC aid, although conventional 

subsidies to youth employment do appear likely to be continued for 

some time. They figured amongst Commissioner Richard's October 1981 

proposals for job creation for 19-25 year olds, and the Commission's 

April 1983 suggestions included ideas of ways in which aid to such 

subsidies might be improved - by linking them to reorganisations in 

working time, and by insisting that subsidised jobs were not 

temporary. A subsidy of 30% of the negotiated wage was thought to be 

appropriate (103).
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8.5. Demand-side policies; public sector job creation

The provision of jobs in the public sector relates very much to 

macroeconomic policy, as described in Section 8.2.2, and as such it 

is something that is largely left to Member States. Commissioner 

Richard has frequently suggested that an expansion of public 

investment in specific branches such as energy, housing and sanitary 

services could produce significant numbers of jobs, and also stated 

that the building of a Channel Tunnel would create employment for 

100,000 people (104). However, the EC is clearly not in a position 

to finance large numbers of major projects alone, and so such 

projects are unlikely to be implemented on any massive scale, given 

the attitude of most national governments.

The Commission's April 1983 proposals for youth employment 

include a recommendation that public sector employment for the young 

should be expanded, through the use of quotas if necessary (105).

The Member States were reluctant to be tied down to the idea of 

quotas, however, and the Council Resolution dealt only in terms of 

"paying particular attention to the recruitment of young people" 

(106).

8.6. Demand-side policies: work experience

The second new form of ESF aid to the employment of the young

introduced in 1979 was assistance to programmes providing temporary

employment on projects of benefit to the community (107). Due to

large numbers of applications it was possible to encourage schemes 

broadly to fit in with ESF guidelines that there should also be a 

training content (108). The review of the new categories of aid 

cited above showed that 100,000 young people had been assisted in
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1979 and 1980, and that two problems were evident: the low

participation rate of women (often due to the type of projects) and 

the unsatisfactory rates of re-entry into work of the participants 

(109). In 1982 62,377 young people were assisted by this ESF aid, 

many fewer than those affected by recruitment aids (see Section 

8«4) (110). By April 1983 the Commission was taking the view that 

the quality of many such temporary jobs was poor, and that in future 

they should relate more to priority needs (111).

8.7. Demand-side policies: the creation of new enterprises

The Community has encouraged the growth of small and medium-sized 

enterprises as a means of job creation and has now begun to take an 

interest in local employment initiatives (LEIs). In November 1983, 

after wide consultations, the Commission produced a draft 

Resolution, aimed at encouraging governments to provide a framework 

in which LEIs could flourish. Such a framework was thought to 

include assistance with premises, flexible funding and tax 

assessment, start-up grants and in some cases continuing payment of 

unemployment benefit to those starting LEIs. The EC already 

provided aid to existing agencies involved with LEIs, such as the 

Cooperative Development Agency in the UK. The Commission also 

proposed to introduce specific measures in connection with 

appropriate training for young people and women through the ESF 

(112).
The Commission also proposed various measures to help young 

people set up firms amongst its April 1983 recommendations: 

continued payment of unemployment benefit and advice and technical 

services for young people setting up new firms, labour-only 

contracting groups or involved in training/production workshops (113).



8/41

The final Council Resolution endorsed the idea of support for 

young people establishing new enterprises and cooperatives, and 

called for a network of demonstration projects coordinated at EC 

level (114).

8.8. Supply-side policies: the reorganisation of working time

The reasons for EC involvement in this area are many. Trades union 

pressure has been exerted at European, as well as national, level 

for reductions in working time. ETUC has asked for a 10% reduction 

in hours in the short-term through a shorter week, less overtime, a 

raising of the school-leaving age and a lower retirement age. 

Employers are hostile to the idea, however, and Member States 

express divergent views - the UK is against a reduction, but the 

French, Italian, Danish and Irish Governments view it more 

favourably (115). The Community is also interested because very 

wide differences in working hours between Member States would lead 

to divergence in labour costs and cause distortions in competition. 

Moreover, the Community approach of recommendation and coordination 

might be thought ideal for a problem of this sort, which requires 

guidelines to be set at a high level, whilst precise details have to 

be worked out in each industry by the social partners.

Moves on working time got underway in the late 1970s. In May 

1977 a Commission paper on worksharing and employment premiums was 

produced (116), followed by more precise proposals in February 

1978, which were submitted to the Tripartite Conference that 

November. The May 1979 Social Affairs Council also looked at the 

Commission proposals and identified three priority topics - the 

annual duration of work, overtime and schemes combining training 

with work experience. More detailed ideas were then put forward by



the Commission in the autumn (117), and resulted in a Council 

Resolution of 18th December 1979 (118). A number of fields of 

action were identified:

(i) linked work and training

(ii) limits to systematic overtime

(iii) voluntary, flexible retirement

(iv) the protection of part-time workers

(v) the protection of temporary workers

(vi) protection for shift-workers

(vii) a reduction in the annual duration of working time.

The Resolution has been followed up by a number of other 

actions. Draft Directives on part-time and temporary workers have 

been the objects of considerable disagreement. Neither is concerned 

with the creation of additional jobs, but with the protection of 

such workers. The Draft Directive on temporary work deals with 

guidelines on the recruitment of temporary workers, the licensing of 

agencies, remuneration and trades union representation (119). Some 

Member States, notably the UK, were unenthusiastic about the 

proposals. The UK Institute of Directors argued that the proposals 

would threaten rather than protect temporary workers (120). At the 

Social Council of December 1982 the Draft emerged substantially 

diminished (121), and the Commission revised its proposals in 1984. 

The Draft Directive on part-time work was also opposed by the UK 

Government, who regarded it as a matter for collective agreements 

rather than legislation, although the French Government supported 

the proposals (122). At the November 1982 "Jumbo" Council, Germany 

and the Netherlands also opposed them (123), and at the December 

Council the Danes and Italians also expressed reservations. The 

Draft was not adopted (124).
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A Recommendation on flexible retirement was adopted in December 

1982 (125). This contains a long-term commitment to the principle 

of flexible retirement (freedom of choice of retirement age and the 

possibility to reduce hours gradually) and a short-term commitment 

to review retirement schemes within two years (126).

More interesting though are moves to reorganise working time in 

order to reduce unemployment, rather than to establish rights for 

particular groups of workers. Some consensus did emerge on this at 

the informal Social Council of 5th April 1982 (127), and 

worksharing featured amongst Richard's October 1981 proposals for 

creating jobs for 19-25s. Working time was discussed at the "Jumbo" 

Council of November 1982, when the Commission submitted a paper, 

recommending the elimination of systematic overtime and eventually 

making clear the Commission position on income-sharing. Wage cuts 

were recommended because of the "need to maintain or reduce unit 

production costs" (128). The outcome was a vague commitment to 

examine the issue and a feeling that the matter was best dealt with 

by the social partners. The social partners, however, were as far 

apart as ever. ETUC was insisting on a reduction in hours without 

loss of earnings (although some limited wage moderation was thought 

possible) and UNICE was concerned that restrictions on working hours 

would reduce competitiveness (129).

In December 1982 the Commission presented a memorandum on 

working-time to the Social Council. The Memorandum aimed for a long

term target for the reduction of hours (e.g. 8-12% over 4 years) and 

recommended five accompanying measures: more flexible hours, limits

to any resulting loss of earnings, improved labour mobility, short

term financial aid to adjustments and the removal of obstacles to 

recruitment (130). The British Government was the one most opposed
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to the Memorandum, with the Employment Minister Norman Tebbit 

arguing that it was not a matter for governments (131).

Nonetheless, the Commission decided to press on with specific 

proposals on the basis of the December 1982 document, and a Draft 

Recommendation was presented to the Council in the autumn of 1983 

(132), despite the lack of any consensus amongst the social partners 

and the considerable scepticism of some governments, notably the 

British. The Draft, in line with statements agreed at the June 1983 

European Council, sought to give the Member States responsibility 

for introducing policies on worksharing based on the principles of 

no increase in unit production costs and increased flexibility. The 

Commission clearly hoped that the problem of unemployment would mean 

that the Recommendation would be swiftly endorsed, stating that "the 

mechanics pale into insignificance beside the overriding need to 

reduce unemployment in the Community". Discussion reached a climax 

at the 7th June 1984 Social Council when the UK vetoed the Draft 

Recommendation (133).

The above EC measures on working time do not relate 

specifically to the young, although on occasions the spin-offs for 

youth employment have been a consideration. The Commission proposals 

of April 1983 on youth employment include the suggestion that young 

people should benefit from any job creation resulting from 

reductions in working time, with some such jobs being reserved for 

the young if necessary, and the suggestion that they could in 

particular benefit from the freeing of jobs through early retirement 

or part-time work (134). The idea of creating jobs for the young 

was retained in the Council Resolution, although the role of 

government was diminished to simply "encouraging" the social 

partners (135).
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8.9. Structural policies: Geographical mobility

The Community has had an interest in geographical mobility from an 

early stage, due to the Treaty's aim of establishing a common market 

and hence a common labour market. Freedom of movement was thus 

established under Articles 48 and 49, and financial aid to 

resettlement has been provided from the ESF and ECSC. However, 

geographical mobility has not been regarded as a major potential 

response to unemployment, because employment problems have been 

experienced throughout the Community. Young worker exchange programmes 

have been operated, but these are not really geographical mobility 

measures. Rather they are intended to widen an individual's 

experience and so can be regarded as a training response, and are 

therefore included in Section 8.10.

8.10. Structural policies: training

Some have questioned the Member States' emphasis on training as a 

response to youth unemployment. During the EP public hearing with 

the young unemployed, doubts were raised about the usefulness of 

training not linked directly to employment (136), and the 

Commission proposals of April 1983 thought it wiser to concentrate 

on job creation than on training (137). Generally, though, the EC 

institutions have accepted current orthodoxy in concentrating on 

training, and have sought to encourage it in a number of ways.

8.10.1. A common vocational training policy

The Community's interest in vocational training predates the present 

youth unemployment problem. Article 128 of the Rome Treaty called 

for a common vocational training policy, and the Council determined 

general principles for this as early as 1963 (138). An Advisory



Committee for Vocational Training was established (139), and Social 

Fund aid concentrated on assistance to training in the early years 

of the Community, yet no common policy emerged. The Social Action 

Programme of 1974 repeated the call for a common policy, and in May 

1977 the Advisory Committee adopted guidelines for a common policy, 

but this still seems only a long-term prospect, given the present 

level of political will. Although in 1980 the Council considered 

reviving the promotion of a common policy (140), one should not 

underestimate the problems that Community enlargement will pose for 

any future policy - Greece's vocational training system is not well- 

developed, particularly when compared with that of West Germany.

8.10.2. Policy in the late 1970s

In the late 1970s attention was focussed increasingly on encouraging 

training, particularly for young people, with the additional aim of 

reducing labour supply and unemployment. The Commission 

Recommendation on Vocational Preparation of July 1977 covered a 

range of policies, and although it carried the title of vocational 

preparation, it dealt predominantly with youth training. Member 

States were urged to provide training for the young unemployed, with 

priority given to those with poor school records (141).

"Alternance" - linked work and training - was also the object of 

discussion. In March 1979 the European Council discussed the 

subject, as did the Council of Ministers two months later. The 

Commission's proposals were duly adopted by the Council on 18th 

December that year (142). The Member States, were to develop 

linkage between work and training, with training periods being 

evaluated by the authorities. The Commission was to examine the 

possibility of Social Fund aid for pilot schemes, and monitor the
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application of the Resolution in the Member States, with a report to 

be presented to the Council in 1982. In fact, no Commission report 

was communicated to the Council until 1984. This also constituted a 

report on the 1977 Recommendation on Vocational Preparation.

8.10.3. Policy in the 1980s

Commissioner Richard's October 1981 proposals for the young 

consisted of a system of guarantees - training, education or work 

experience for all 16-18s, and a programme of job creation (to be 

achieved through working time reorganisations, training workshops 

and recruitment premiums) for 19-25s. These proposals came to be 

known as "Social Guarantees".

A discussion paper on vocational training in the 1980s, 

submitted to the Advisory Committee in 1982 contained fairly vague 

proposals on the way forward in training. There was to be no leading 

role for the EC - "a linked series of Community measures are 

proposed to back up and develop steps taken ... by Member States" 

(143). Originally, a bolder document had been proposed, but this was 

not thought likely to be acceptable to Member States and was 

therefore dropped (144).

In the autumn of 1982 Commissioner Richard produced more 

details on the "Social Guarantees" amongst the guidelines for 

vocational training in the 1980s. He suggested that two years' 

further education, training or work experience should be provided, 

and that funds from the ESF should be devoted to this. The guarantee 

would consist of a year's vocational preparation after compulsory 

education and a further year's training at some point before the age 

of 25. The "Jumbo" Council of that autumn reaffirmed the idea (145).
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Enthusiasm waned, however, as the discussion process proceeded, 

with the British sceptical about the second year "Social Guarantee", 

taking the view that it should be left to employers to provide if 

they wished (146). The Resolution on Vocational Training in the 

1980s, which ultimately emerged in July 1983, was a substantially 

watered-down commitment. Member States agreed to provide six months* 

training/work experience for school-leavers, and simply decided to 

do what they could regarding the second period. Italy and Ireland 

wanted to concentrate aid on over 18s and the UK on school-leavers, 

but Ireland and Greece felt unable to commit themselves to a full 

year's vocational preparation for school-leavers. So the above 

compromise occurred. There are no plans for the Commission to make 

another push on the issue (147).

In May 1982 the Commission adopted guidelines and priorities on 

EC initiatives on training in the new technologies for 1983-87. Four 

groups of 30 pilot projects were planned (148). This was followed 

up in June 1983 by a Council Resolution on the subject, recommending 

the integration of new information technology in schools and 

guidelines to promote a common approach to introduction of the 

technology (149).

8.10.4. Young worker exchange programmes

Two programmes of exchanges for young workers have been operated, 

the first beginning in 1964 and the second in 1979. Trainees without 

higher education can either spend 4-16 months in another EC country, 

continuing their vocational training in this period, or they can 

spend between 3 and 13 weeks in the country, simply receiving an 

introduction to the industrial and commercial life of the Member 

State. The Commission pays 75% of the travel costs and a weekly
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allowance, with some money available for language tuition too.

Each year about 100 young people take part, and the proportion 

of young women rose to 36% in 1982 (150). A decision on a third 

programme was expected by June 1984, and a number of changes were 

expected: the inclusion of the young unemployed, and a better

distribution by branch (agriculture has been overrepresented until 

now). Clearly the programmes cannot be regarded as a response to 

youth unemployment, although some in the Commission and EP have 

attempted to present them as such (151).

8.11. Structural policies: vocational preparation and education

Initiatives in education have been implemented with some caution, 

because of the lack of a basis in the Treaty for action in this 

field. Member States, particularly Denmark, have been wary of EC 

involvement. Nonetheless some moves have been made. Following the 

adoption of an Action Programme on Education on 9th February 1976, 

the Education Committee produced a detailed report on the 

preparation of young people for work and for the transition from 

education to working life, and on 13th October the Council of 

Education Ministers passed a Resolution on the subject (152). The 

Member States were to adapt syllabuses more to preparation for work 

and establish links between schools and industry. This was an 

attempt to bring the two systems into balance, more than to give 

people a narrow preparation for work rather than for life. As the 

Committee report stated: "This ... should not be interpreted as an

attempt to make education systems subservient to manpower policies, 

but rather to sharpen the reciprocal responsibilities of education 

and employment systems in providing for the ... needs of young 

people" (153).



8/50

In 1976 the Education Ministers set up a series of pilot 

projects on the transition of young people from education to adult 

and working life. These were to last until the end of 1980. The 

Commission had to rely on finding projects organised by the Member 

States and build a programme around them. A "central team" was 

established in the research organisation "Ifaplan" in Cologne to 

coordinate exchanges of experience and materials and an evaluation 

network based on national representatives. In many ways the projects 

seem to be purely national ones, with the Commission angle 

superimposed.

Eighty projects were funded under the first programme, which 

was extended until the end of 1982. Because of the diversity of the 

range of projects, conclusions were fairly vague, but recommended 

experience in the non-school environment, guidance and counselling 

throughout the transition and the use of the local community as an 

educational resource (154). In May 1982 the Education Ministers 

approved a second series of projects, to start in September 1983 and 

to last for a further three years. Only 30 projects were to be 

selected in this programme, based in areas of high unemployment - 

"action districts". A number of priorities were identified for the 

second programme: local initiatives, measures for girls, the out of 

school environment as a teaching aid, participation by adults in 

school, and cooperation between education and employment officials. 

Some 23m ECUs were set aside for the second programme to last until 

1986. Evaluation is now carried out by the Member States themselves 

with the "central team" replaced by "reporters", whose role is to 

service the policy research needs of Brussels and assist the 

projects themselves (155).

Projects receive 50% of their funding from the Community, and



on average this means that about 150,000 ECUs are provided by the EC 

per project per year, with a significant proportion of the budget of 

the whole programme funding the "central team". The Commission 

decides which projects are funded, but they work with national 

education officials to ensure that there is a link with mainstream 

policy, and there are quotas by country so that each country has 

some projects funded. Certain criteria were set at the beginning of 

the second programme by the Commission, but there is little EC 

control over projects thereafter. There has been no case of the 

Commission ever cutting off money or asking for reimbursements. This 

is because the initial criteria were not very precise, and in any 

case such conflict would do a lot of damage to the image of the 

programme. Some national projects appear to have been set up quickly 

to get money from the programme (e.g. the Italian projects and one 

in Dublin), whilst others (e.g. an Inner London Educational 

Authority project) were already going on. The follow-through into 

national policies is also varied, although some have been regarded 

as useful experiments and implemented more widely: in the UK, an

ILEA project is now applied throughout ILEA and is being extended to 

other LEAs; in France many of the results of the Giffard project 

were taken on board in the Schwartz Report. Some of the projects 

have come to terms with preparation for unemployment (or "no work" 

as the "central team" preferred to call it), but only to a limited 

extent.

It is clearly difficult for the Community to get too involved 

in education. One official noted that a programme had folded in 

Denmark, taking this as evidence of a general lack of interest from 

the Danes. Nonetheless, all Member States still put up programmes 

when EC money is available. For the Community, the programme could
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be regarded as very important in that it sets a precedent for EC 

policy in education, and increases the credibility of other EC 

policies on the transition to working life (e.g. training). But it 

is unlikely that the programme will ever be extended beyond pilot 

projects, and it is in any case misleading to present it as a 

Community programme, since the Commission has very little say. It 

could be tied in with a coherent set of actions for young people in 

the Social Fund, but when the budgets are compared, it becomes clear 

that the education programme is of very limited proportions: in

1984 the budget of the transition programme was 5.7m ECUs, whereas 

the part of the ESF set aside for pilot projects was greatly 

increased to 42.68m ECUs. The programme was described by one 

Commission official as "a farce" and "window dressing". Clearly the 

programmes themselves do have some value, but they certainly do not 

represent a strong Community response.

8.12. Structural policies: the employment services

The employment services are very much the responsibility of the 

Member States, although the Community clearly does have an interest 

in improvements to labour mobility. In the 1970s a "European System 

for the International Clearing of Vacancies and Applications for 

Employment" (SEDOC) was generally adopted by placement officers. As 

part of its April 1983 proposals on youth employment, the 

Commission also stated that an improvement in guidance was 

necessary, with a separate service for the young (156). The final 

Resolution identified a need for Community demonstration projects on 

special guidance and counselling centres for young people involving 

all relevant agencies at local level (157).
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8.13. Conclusions

In this chapter we have concentrated on the role the EC has to play 

in employment policy but it should not be forgotten that employment 

policy plays an important role in the development of the EC, in 

enhancing the "social face" that has emerged to some extent in the 

last decade. As far as youth unemployment is concerned there is 

clearly a willingness at Community level to give this "social face" 

priority and to forge solutions to the problem, even when other 

European policies, such as the competition policy, lose out.

But is it enough for the Community to be satisfied to use its 

action on unemployment as a sort of public relations exercise, or 

could it be doing more to actually come to grips with the problem? 

Whether or not the EC should have a role to play in employment 

policy clearly depends very much on one's political view of the 

Community. But if we accept that the Community itself wants to play 

a leading role in dealing with unemployment and hence youth 

unemployment, two factors emerge as important. The first is the 

degree to which other policies are developed and how far they take 

account of the employment factor. Industrial policy might play a key 

role in supporting the development of new industries or in 

strengthening the tertiary sector. Education policy can clearly 

contribute in preparing people for working life. This tends to 

suggest that a programme aimed at promoting youth employment is 

likely to be more successful if a broader approach is adopted, and 

this in turn implies that the "Jumbo" Councils are likely to have a 

more important role to play. The EC may also have a role to play in 

coordinating a general economic expansion, although there is not at 

present any consensus amongst governments for such a programme.
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Nevertheless Community employment policy itself can only make a much 

greater contribution than it does at present if a second condition 

is fulfilled: the improvement and expansion of Community aid. The

single most important factor here is the Social Fund. If the EC 

wishes its role on unemployment to be taken seriously, the balance 

between spending on agriculture and on the ESF clearly needs to be 

changed.

The Commission is right to respond to unemployment by a 

coordinative response, rather than pursuing some of the narrow 

harmonisation measures which result from the Treaty. The "catalytic 

function" can be important, but if the Community is to have a major 

role on the question of unemployment, it cannot rely on this 

approach alone. Bolder action would be required, with the EC taking 

a lead rather than following its Member States. The key, though, is 

that the Community is not a separate entity. It is made up of its 

Member States, who display a certain hypocrisy. Earlier in the 

chapter, we looked at the repeated calls by the European Council for 

action at EC level. Yet, throughout, we have seen examples of how 

ministers water down or reject Commission proposals. The "Social 

Guarantee" is one example, which prompted critical comment:

"Although his (Richard's) team strive valiantly, the 
national governments seem no more willing to allow 
policy to be made in Brussels on this than on any 
other sensitive political issue". (158)

Such hypocrisy is not confined to employment policy of course. In

many areas general statements of concern that something should be

done at EC level go hand in hand with a clear desire to retain

national sovereignty. For many Member States an EC policy on youth

unemployment may not be particularly attractive. They may see little

reason for putting into the ESF money which they will recoup if they
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mount schemes which qualify for assistance, when the alternative is 

simply to finance schemes which accord with national priorities.

They may see little reason in tying themselves to commitments at EC 

level, when they are aware of the youth unemployment problem and 

prefer to respond to it as they think best without any additional 

constraints from the Community, In some cases such considerations 

may outweigh the advantages of Community action outlined in this 

chapter.

Of course, EC action in the social field is also one of the 

Community's main redistributive tools. Many of the goals which 

benefit all Member States, such as the removal of tariff barriers, 

have been achieved, leading to a phase involving some redistribution 

of resources. This is clearly a more difficult goal to reach, 

because while some countries benefit there are costs for others. As 

the Community is enlarged, most recently with the addition of Spain 

and Portugal, this redistributive aspect of EC policy takes on 

increasing importance, but the commitment of the richer nations to 

such a policy must be called into question. The brake on the growth 

of the ESF applied by those Member States who are not net 

beneficiaries of the Fund perhaps gives some indication of their 

readiness for redistribution. Instead there is talk of "two-tier 

Europe" and "concentric circles" of policy coordination with only 

the core circle including all of the Community's Member States.

The role of the EC is thus confused by the gap between rhetoric 

and reality. Statements by governments on the need for EC action are 

not backed up by political will for action. Somehow a bridge between 

the two needs to be made through a clearer and more honest statement 

of the role the Member States want the EC to play in employment 

policy. Only the governments themselves can make this statement.
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Chapter Nine 

CONCLUSIONS 

Policy findings

Having examined the details of the various policies adopted in 

individual countries and at EC level, it is now necessary to look at 

the general lessons which can be drawn from this experience on the 

most appropriate responses to youth unemployment in the countries 

under study. We can also compare the relative success of the three 

countries in combating youth unemployment, and consider whether the 

EC has an important role to play.

The study by Kramer Associates Inc, described in Chapter Two, 

produced cost-per-job figures for a number of schemes, some of 

which also feature in this thesis. Clearly there are major 

methodological problems in carrying out such a cost-per-job 

comparison involving several countries and the issue of the quality 

of the schemes would be ignored, although Kramer Associates made 

some attempt to assess the permanence of the employment 

opportunities created by the measures. It is not intended to 

attempt a similar comparison here: quite apart from the

difficulties of comparing schemes which operated in the mid-1970s 

with those running now in different countries, some measures lend 

themselves more readily to straightforward cost assessments than 

others. For example, YWS is expected to have a long-term impact in 

excess of its immediate effect, and the MPR programme in France has 

to be assessed against its aim of assisting the least able. Rather 

the intention here is to make a broader comparison of the policies 

adopted in the countries under study along the lines of the
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framework used in the policy chapters.

Employment subsidies

Employment subsidies were used as one of the main tools of policy in 

the 1970s, and since then there has been a decline in the use of 

simple subsidies to costs. The failure of general subsidies to 

overcome the problems of deadweight and displacement led to the 

abolition of RSSL and YES in the UK, and later to the ending of the 

French exemption from social security charges, except for some 

apprentices. German experience showed that the greater care taken in 

applying the LKZ subsidy in 1974/5 proved very cost-effective, while 

the greyhound principle adopted in the 1979 programme turned out to 

be expensive. In general subsidies in Germany are now only used on a 

case-by-case basis, under EB and EZ, so that the benefits of the 

subsidy can be clearly assessed. In some cases EZ is used as a post

apprenticeship subsidy for those unable to enter employment after 

training without further assistance. This is one area where 

employment subsidies still have a role to play and it may be 

appropriate to offer such assistance at the second threshold more 

widely. The other new role that has been ascribed to employment 

subsidies recently is that of reducing relative earnings for young 

people through the YWS. This is a solely British scheme, based on 

the UK Government's view that youth wages are too high. Although 

there may be some grounds for this view, YWS itself does not appear 

to have been very successful. A deadweight element would be expected 

in the nature of the subsidy, but there appears to have been more 

subsidisation than expected of jobs which would have existed anyway 

without the subsidy. Moreover the scheme has been constrained by its 

inevitable restriction to small non-unionised firms. YWS is now to
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be abolished, with the government attack on youth wages channelled 

through the provision of places on schemes providing limited State 

allowances. At least in these cases there is a trade-off in that a 

low income is seen as the employee's contribution to the costs of 

training.

Public sector job creation

There are isolated examples of governments deliberately expanding 

public employment opportunities in response to rising unemployment, 

but these have not been implemented specifically with the young in 

mind. In France the Mitterrand Government has seen fit to expand 

public employment generally, but in the UK and Germany constraints 

have been imposed on public expenditure, and calls to put money into 

infrastructure investment have only met with a response in the field 

of temporary work experience programmes rather than in permanent 

public employment.

Work experience programmes

Such infrastructure work experience programmes are not solely 

intended for the young, although in the UK 18-24 year olds have been 

a target group for CP and its predecessors. In Germany such projects 

were carried out under ABM, which was not intended for the young, 

although there has been a shift to young people in Germany with the 

introduction of KM, measures combining ABM with a training or 

education programme. Measures of this sort can thus be used at the 

second transition for young people. A key issue in such 

infrastructure programmes is additionality. It is a common condition 

of such schemes that they should not duplicate or displace 

activities that would be carried out anyway and that they should not 

be used to fulfil the statutory obligations of local authorities. In



Germany ABM are only allowed for tasks that would not be carried out 

by local authorities within the next 3-5 years. At a time when local 

authority spending is subject to considerable restrictions in the 

UK, and when public spending in general is constrained, it is worth 

asking why funds should be allocated to "less essential" tasks 

outside regular employment. Clearly work experience programmes are 

mounted with the intention of assisting the participants more than 

with fulfilling useful tasks, but the emphasis on such marginal 

employment in the absence of public sector job creation does provoke 

fears that regular employment might be undermined, particularly if 

such government programmes take on an appearance of permanence. One 

way in which such fears can be diminished is by making it clear that 

the rate for the job is being paid. This is the case with ABM, but 

in CP the rate for the job is worked out on an hourly rather than a 

weekly basis (as was the case with CEP). There is still, however, 

the problem of the "dole image" of such schemes, and, as with many 

government schemes for the unemployed, participants can suffer 

stigmatisation as a result of their participation.

Work experience schemes specifically for the young have tended 

to differ from such infrastructure programmes in that they have 

offered work experience with an employer in an attempt to break the 

"no experience, no job" vicious circle. The WEEP element in YOP 

and the French SPE programme are examples of such schemes. Like 

employment subsidies, such measures proved more popular in the 1970s 

than now. Initially they provided a reasonably successful route into 

employment, but as unemployment grew, this success diminished and 

attention was increasingly focussed on the quality of the 

programmes. As there had been considerable pressure to expand the 

programmes to cater for rapidly growing numbers of young unemployed,
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quality inevitably suffered. There was also concern over the use of 

the participants as cheap labour, with funding confined to paying 

the young person's allowance.

The creation of new enterprises

New enterprises do present an option in the response to youth 

unemployment, but it is doubtful whether this option can be used on 

any scale. If governments have to "provide" for any group in the 

labour force, then surely it is for those who are just emerging from 

educational provision. Clearly there is nothing wrong with giving 

young people training in entrepreneurship and an understanding of 

the position of the employer, but skills and experience are required 

to set up a successful business. If new enterprises have a role to 

play for young people, then it is for the 20-25 age group rather 

than for labour market entrants. It is preferable for new entrants 

to receive a broad-based skill training, rather than simply to

acquire experience of the unskilled work provided in some

cooperatives.

Working time

Reductions in the working week have been implemented in a number of

countries, but they have not really been successful in increasing

employment opportunities. The key issue is clearly the resulting 

increase in employment costs, which can only be mitigated by 

reductions in weekly incomes or government assistance. Employers 

naturally resist working time reductions accompanied by the 

maintenance of weekly income levels in the same way that they would 

resist outright wage rises. The result when workers insist on weekly 

incomes not being reduced is that employers minimise any reductions 

in working hours, so that there is only a minimal effect, if any, on
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employment. Even where there is government assistance for working 

time reductions, as in France, the pace of the reductions has not 

been sufficiently rapid to create large numbers of jobs. Gradual 

reductions of an hour or so per week per year appear to result in 

the additional costs being covered by rising productivity. Moreover, 

the scale of the incentives on offer in France does not seem to have 

been sufficient to offset many of the costs to employers.

Voluntary early retirement has been the most successful form of 

working time reorganisation in terms of its impact on youth 

employment, although much depends on the inclusion of a replacement 

condition and the level of incentives to take early retirement. In 

the UK JRS appears to offer insufficient incentives to fulfil its 

potential, while in France the early retirement option in the 

Solidarity Contracts initially proved popular but costly. The 

failures of the British Job Splitting Scheme and part time JRS also 

seem to lie in the inadequate incentives to participation they offer 

and the bureaucratic conditions they impose on employers. 

Jobsplitting can play a role in helping the young unemployed or 

those leaving training schemes, as GEC's scheme shows, but are 

unlikely to be acceptable as a long-term response because of fears 

of marginal employment. The best form for any youth job splitting 

scheme appears to lie in a young person's time being split between 

employment and training, rather than between work and unemployment. 

Incomes are not generally high enough for the young to spend half a 

week in unpaid "leisure".

Taking particular groups out of the labour force

Although there is evidence of moves to discourage the labour force 

participation of some groups, such as immigrants or women, in
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response to high unemployment, it is not clear that this has been 

directed specifically at creating opportunities for the young. The 

main areas where participation policies directly affect the young 

are the level of the school-leaving age, post-compulsory education 

provision and national service. National service gives Germany and 

France an advantage over the UK in that it reduces the male youth 

labour force, and the absence of plans to reduce or abolish national 

service in France and Germany are no doubt not unconnected with the 

youth unemployment problem. In France national service is to be 

allocated a "training function" rather than that training being done 

through normal programmes. There are, however, no serious moves to 

reintroduce youth conscription in the UK, although voluntary service 

schemes have more backing.

France also benefits from a high level of post-compulsory 

education, while Germany takes many school-leavers into vocational 

training. Although the school-leaving age in Germany is lower than 

in France or the UK, there are growing opportunities for 10th and 

11th years of education to act as a link between school and training 

or work. The UK has a very low level of post-compulsory education, 

however. As youth unemployment has gone up the gap has been filled 

more by special measures than by any significant increase in 

educational opportunities or resources.

Reducing benefit-induced unemployment

As unemployment has risen, there has been a drive to contain the 

social security costs that the rise in unemployment has entailed.

The young are in any case less well covered by benefits in France 

and Germany than in the UK, but still there have been moves in these 

two countries to reduce the benefit costs of youth unemployment.
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These have been primarily motivated by a desire to reduce overall 

costs, but in the UK the Government sees a supply influence, arguing 

that high youth benefits encourage young people to remain 

unemployed. There have therefore been cuts in youth benefits along 

with attempts to increase parent-dependence. There is scant evidence 

of youth employment rising as a result of such moves, however, and 

in any case it is difficult to give much weight to a solution which 

is based on the view that unemployment is primarily the result of an 

unwillingness to enter employment when opportunities are so scarce. 

Even if benefit-induced youth unemployment were a major factor, it is 

difficult to see how moves to increase parent-dependence can do 

anything but deter geographical mobility.

Increasing geographical mobility

Direct measures to encourage geographical mobility exist in all 

three countries, but numbers assisted have generally declined as the 

numbers of unemployed have grown so that vacancies are more likely 

to be filled locally. The UK benefit rules limiting the young 

unemployed's stay in any one area may at first sight appear to 

encourage geographical mobility, albeit in a very punitive way, but 

the rules are in fact more likely to encourage young people not to 

leave the parental home in the first place.

Training

Training programmes have been at the forefront of governments' 

response to youth unemployment, and it is clear that such programmes 

are more than a structural policy designed to improve the quality of 

young labour. They also reduce the supply of labour market entrants 

seeking work and provide a sheltered entry into the labour market to 

a group who would otherwise face disadvantages in competition with
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other workers. A number of general conclusions emerge on the 

programmes which have been implemented.

A clear distinction can be made between schemes which are 

simply designed to mop up unemployment and comprehensive programmes 

covering all those in the youth labour market. The development from 

a "mopping up" programme to a comprehensive scheme is seen in the UK 

in the transition from YOP to YTS, while in France policy is still 

directed at the "hard core* disadvantaged in the MPR programme. The 

distinction is not only between the ranges of people covered, but in 

the permanence of the commitment to training. YTS is intended to 

provide a basis for a long-term youth training programme, whereas 

YOP was merely a response to what was initially seen as a temporary 

youth unemployment problem. Clearly when permanent transition 

programmes are in place, a country is much better placed to contain 

the impact of labour market problems on young people. This is 

evidenced by the experiences of West Germany, whose apprenticeship 

system was in place before the rise in youth unemployment, although 

operating at a lower level, whereas the UK only attempted to revive 

youth training in the face of high youth unemployment.

Even in Germany there have been problems, however. It is 

inevitable that any policy of training beyond needs to overcome the 

immediate problem of large numbers of school-leavers will lead to 

difficulties as those young people leave training. Germany is not the 

only country that has concentrated attention on the school-leaver 

problem, to the detriment of those in their early twenties. This 

may be justified in the UK where teenage labour force participation 

is high and 16-18 year olds are overrepresented even amongst the 

young unemployed, but in France and Germany 20-25 year olds make 

up the majority of the young unemployed and could claim to have
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been neglected to some extent.

Another problem is that as training programmes have been 

introduced or expanded in the face of high youth unemployment, the 

emphasis has been on providing sufficient places, with quality or 

the occupational distribution of places sometimes coming a poor 

second. Germany in particular has an imbalance between the structure 

of training opportunities and the structure of post-apprenticeship 

employment opportunities, an imbalance which is no doubt linked to 

post-apprenticeship unemployment. The imbalance also raises the 

question of trainees being used as cheap labour by those who invest 

in training them without the intention of employing them after the 

apprenticeship.

State involvement in training varies widely between the three 

countries. France has the most centralised system, and is the only 

country to adopt a training tax/levy system under state control. 

Germany on the other hand relies on voluntary participation by 

employers, with the main government role being the establishment of 

regulations on the content of training. The UK Government would 

appear to prefer a minimum of involvement in regulating and 

subsidising employers, but in fact has had to follow a line closer 

to the French system. Although the Government is seeking a greater 

voluntary participation from employers in its expansion of YTS, 

there would appear to be clear advantages in a scheme under which 

employers receive funding for training programmes against criteria 

of quality. In Germany voluntarism has delivered the goods, which is 

what has made it difficult for government to "interfere" through 

such a funding system or through a training levy. Although YTS has 

many problems, it is at least able to start with a fresh slate and 

potentially has some major advantages over the dual system in
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Germany, where employers have greater control over training. The 

shift from a scheme providing work experience for the unemployed 

only to a training scheme open to all young people not in education 

is an important step.

Vocational preparation and education

Measures to improve technical and vocational aspects of vocational 

education are to be welcomed, although clearly some balance is 

required between vocational and general education. If such 

experiments as TVEI do improve the employability of the young, this 

may have an effect in the long term, but initially they are likely 

to do little more than improve the employability of some young 

people at the expense of others. Current high levels of youth 

unemployment do not in any case appear to be primarily the result of 

the quality or attitudes of the supply of young labour.

Where education can play a useful role in the short term is 

through the possibility of educational opportunities for the young 

unemployed, along the lines of the BBH scheme in Germany. The UK 21 

hours scheme sets out to offer such opportunities but is dogged by 

restrictions designed to prevent those who would otherwise be in 

education anyway from taking advantage.

The role of the employment services

New entrants to the labour market clearly have different problems to 

those with work experience, so there is a case for separate 

provision. In France this provision is now offered in new 

institutions providing a very new approach to guidance during the 

transition to adult life, dealing not only with employment problems. 

In Germany, on the other hand, the young are catered for in a 

separate department of the BfA, while in the UK young people can
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either go to the MSC Jobcentre or to the local Careers Service.

While this does offer young people a choice not afforded to older 

workers, there is a problem in that the growing role on the MSC in 

the transition from school to work (and now in schools themselves) 

has provoked resentment from local education authorities. There 

would appear to be some benefit in ending the tussle between the two 

bodies for responsibility for teenagers, by coordinating provision 

for the age group through a single body.

The relative positions of France, Germany and the OK 

Although it is clear that all three countries under study have 

experienced high levels of youth unemployment, some have still done 

better than others in recent years. By the end of September 1985, 

there were 542,500 unemployed under 25 year olds in Germany, 971,000 

in France and 1,316,100 in the OK. Even though there are differences 

in the way youth unemployment is counted in the three countries, 

chiefly as a result of different benefit rules (despite recent cuts 

in benefit levels, the young unemployed are more likely to receive 

benefits in the UK than in France or Germany), it is clear that 

Germany has weathered the storm more successfully than the other 

countries. Although Germany has a lower general level of 

unemployment, this is also due to the existence of the dual system, 

already in place before the labour market deteriorated. The OK, on 

the other hand, has suffered as a result of high youth activity 

rates in the absence of a comprehensive transition programme. 

School-leavers were thus left exposed to the difficult labour market 

conditions, until the tardily-applied special measures gave them 

some protection. France has suffered from even higher rates of youth 

unemployment than the OK, although the numbers of young unemployed
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are not as great because of lower rates of youth labour force 

participation in France. Measures in France have been piecemeal, 

assisting the less well qualified young people who leave school at 

around 16 on the one hand and easing the transition for the larger 

numbers who only enter the labour force in search of permanent 

employment after 18. The CEF programme appears to have been one of 

the most successful French programmes, as it now concentrates on 

providing a sheltered entry for these "older" young unemployed 

through a scheme of combined training and work experience.

Of course, the fact that the German dual system has been 

relatively successful so far does not provide any guarantee of 

similar success in the future. Voluntarism does work to a large 

extent in Germany, but there is also a degree of complacency about 

this success. Because YTS has a different starting point, with 

training at a low base and employers reluctant to bear costs, the 

MSC is able to insist on certain criteria. In the long run this 

could mean that it is possible to control the expansion of youth 

training in the UK, building on YTS to create a two or three year 

training system which satisfies the needs of young people, and the 

broader needs of the economy, as well as the needs of employers.

The role of the EC

There would appear to be three possible roles for the EC in policy 

on youth unemployment: it could exert pressure on Member States to 

take strong action they would not otherwise take; it can simply 

endorse action governments would take anyway and encourage co

operation and exchange of ideas on such measures; or it could act 

at the margins of youth unemployment and encourage action in 

otherwise neglected areas.
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It is the second of these options that represents the weakest 

of the three possible EC roles, and yet it is this route that the 

Community has largely had to follow. If there were to be a strong 

role for the EC which would benefit the young unemployed of Europe, 

this would require a demand for action by the Member States beyond 

the minimum which the weakest country would provide anyway. The 

Community could take the line that training and employment costs 

need to be harmonised, or argue that a common labour market requires 

a common training market and with it a European training levy. It 

could argue that variations in working time practices represent a 

significant variation in companies' costs, requiring an EC policy on 

working time and reductions designed to create employment.

However, the EC has no teeth to impose such a policy on its 

constituent parts, and there is limited political will for EC action 

beyond that already taken in Member States. Governments may be 

prepared to agree to an EC standard of youth training, such as the 

Social Guarantee, but this is restricted to the lowest common 

denominator. Although the EC's greatest weapon in employment policy, 

the ESF, has concentrated increasingly on youth unemployment, the 

fact that money has gone through Brussels does not mean that it 

benefits the young unemployed significantly more than if it was 

spent directly by governments - additionality works poorly in 

practice. There is some redistribution between Member States but it 

is not clear that subsidisation of countries who would otherwise 

give a lower priority to training or employment measures offers the 

best system. Although co-funding by the EC and the national 

government means that measures are not simply mounted wherever the 

government attaches a low priority to training, one could advance an 

argument for actually penalising countries who do not meet a
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training standard and rewarding those whose training schemes are 

more advanced, along the lines of a levy/grant system.

Although such a bold approach is unlikely at EC level, the 

rubber-stamping of national policies is not the only alternative. 

Given that the funds available to the EC are comparatively small, it 

is important to avoid the danger of spreading the available 

resources too thinly. The ESF appears to work best and additionality 

is most successful when the EC is promoting advances in new areas 

through pilot studies and experimental programmes. This may lay the 

Community open to the charge of merely tampering at the margins of 

the unemployment problem. However, if strong EC action is ruled out, 

this is far preferable than simply seeing Member States' 

contributions "washed through Europe".

Main research conclusions 

Part One

As we saw in Chapters Three and Four, policies directed at improving 

conditions in the labour market generally play an important role in 

reducing youth unemployment, but there are also measures which can 

be taken specifically to reduce youth unemployment and diminish the 

disproportionate impact of high unemployment on the young. Because 

unemployment is experienced by a wide section of the youth labour 

force, explanations must be sought in the transition process from 

school to work, rather than in the inadequacies of individuals. In 

the UK in particular this transition process has broken down, and is 

only now being replaced. In France and Germany the youth 

unemployment problem is concentrated more in the post-training or 

post-vocational education age range. Measures to ease the initial 

transition after compulsory schooling are not sufficient: there is
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also a need to assist at the second transition.

Beyond the breakdown in sheltered entry for the young in some 

cases, other causes which emerge as important are the finding that 

the young are underrepresented in areas of employment growth and the 

level of youth incomes in the UK.

Part Two

Accepting that a youth policy alone is not sufficient to solve youth 

unemployment, and that macro-economic measures have a major role to 

play. Chapters Five to Eight focussed on programmes designed 

specifically to reduce youth unemployment and diminish the 

disproportionate impact of high unemployment on the young.

There has been something of a shift in the types of policy 

adopted since the mid-1970s. In France and the UK at least, the rise 

in youth unemployment was met initially by simple subsidies to the 

costs of employing the young and programmes offering work 

experience. These have eventually given way to training programmes 

designed to create a long-term improvement in the transition from 

school to work. A decline in training was identified in the UK long 

before the rise in youth unemployment, and it would clearly have 

been better to have such a programme as YTS in place in the early 

1970s as a response to the training problem rather than implementing 

it in the 1980s in response to the youth unemployment problem. 

Germany has clearly benefited from having a fully-fledged 

apprenticeship system in place, but in France and the UK the 

availability of funding for training is undoubtedly the result of 

high levels of youth unemployment.

A number of lessons can be learnt from the transition 

programmes now in place, not least the importance of the
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comprehensiveness of programmes. There are considerable benefits in 

programmes for all of the youth labour force (such as YTS) over 

those catering only for those otherwise unemployed (like YOP). 

Similarly it is important not to create two-tier systems, which 

themselves disadvantage those in the less well regarded tier, such 

as Mode B in YTS, BM and BGJ/s in Germany and possibly even the MPR 

programme in France. This is not, of course, an argument for 

treating the young as a homogeneous group: there must be a range of

options, rather than a single route from school to work, but it is 

important to avoid the dangers of these options simply being 

peripheral to a central system as is the case to some extent in 

Germany. There are also some benefits in mounting programmes which 

are concerned with all aspects of the transition to adulthood, as 

recommended by Schwartz in France. The Social and Life Skills 

element in YOP was intended to do a similar job, but was the object 

of considerable political controversy.

The branch distribution of training is also a problem, even in 

Germany's dual system. Given that young people do not appear to be 

gaining sufficient access to sectors of employment growth, there 

would appear to be a case for ensuring that training provides this 

access. The problem may lie in the cost of training in certain 

branches, and a case can be made for subsidisation of high-cost, 

high-quality training.

The different financing systems in the three countries clearly 

produce different results. German voluntarism has produced a large 

number of training places, but control rests largely with the 

employers and this is seen to have some notable disadvantages. The 

French training tax system would appear to offer a more logical way 

of funding training by sharing costs more equitably amongst
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employers, but the collection and redistribution of resources is 

extremely complicated. The UK model has a number of benefits, with 

government funding linked to the meeting of quality criteria. 

Management of training thus rests with employers, but overall 

control is exercised by government through its provision of funds.

If the UK YTS funding system has some advantages, the level of 

resources devoted to training in the UK is nonetheless low. Although 

there are problems in directly comparing the level of investment in 

training between countries, because of the different divisions 

between initial and further training, between training with 

employers and in the education system, and between the contributions 

of employers and the State, it is clear that spending on training in 

the UK is markedly lower. A survey of UK companies showed that 65% 

spent less than 0.5% of their annual turnover on training, while 

companies in the US and Japan spent 3% (1). French training taxes 

relate to the companies' wage bill, so the percentage figures for 

France cannot be directly compared, but the taxes require at least 

1.7% of the payroll to be spent on training. In Germany employers 

calculated that their gross expenditure on training of 35.89bn DM in 

1980 equated to some 2.4% of GNP.

Even if one only examines the net cost to employers of the dual 

system of 20.2bn DM in 1980, this is still a substantial figure. A 

1978 estimate put employers and government's contribution together 

at the lower level of 17.4bn DM (2). Converted at February 1986 

exchange rates, the higher sum is equivalent to £6.1bn and the lower 

£5.26bn. In 1979/80 the total MSC budget for all its programmes was 

only £727.lm. UK expenditure has naturally increased with the 

introduction of YTS, but in 1983/4 the provisional estimate for MSC 

spending, at £1.77bn, was still well short of German employers'
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spending four years earlier on youth training alone. French 

officials estimated in 1984 that some 30bn FF was spent on 

vocational training each year by employers and the state together.

At February 1986 rates of exchange, this is equivalent to some £2.94bn.

The issue of incomes in the transition is a key question. On 

purely economic grounds it would appear that high youth incomes have 

played a role in youth unemployment in the OK, but there are other 

matters to consider beyond the purely economic considerations. If the 

young were entering a free labour market, there might be an argument 

for reducing the costs of employing youth, either by reducing youth 

pay or by subsidising costs. However, increasingly young people are 

entering the labour force through government transition programmes. 

There is a case for the sharing of the costs of training between 

employers, the State and the young people themselves, all of whom 

benefit in the long run. Young people's contribution can only be 

made through a lower income than they would receive in full-time 

productive employment, although there will obviously be arguments 

about how low the income should be pitched. Various social 

considerations also come into play. Some argue that the young need 

an income to develop independence and consider that all forms of 

transition to working life should carry the same rewards, so that 

income is not an immediate consideration for career choice at 16.

Such a common trainee status for those in full-time education and 

those in training programmes would clearly be costly. To pay the

636,000 16 and 17 year olds in education in England and Wales alone 

in 1981/2 £25 per week would cost £827m. If the 260,000 unemployed 

(Table 3.35) were to receive an additional £10 per week in benefits 

to take them up to the £25 level, this would make the total £963m.

The OK Conservative Government has chosen the cheaper option of
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paying allowances only to those in training schemes, and favours a 

reduction of the options at 16-18 by removing benefits to the young 

unemployed and increasing parent-dependence. France and Germany too 

appear to take the view that teenagers are financially largely the 

responsibility of their parents, although Schwartz did propose that 

the young should have personal and financial autonomy.

One of the problems of training and education policies is that 

they put the emphasis on the supply-side of the equation and appear 

to put the blame for youth unemployment on the victims themselves. 

Although it is clear that training is only one aspect of the 

transition programmes that have been implemented, there is a need to 

emphasise the demand-side of the youth labour market too. The main 

aim of sheltered entry systems should be to provide opportunities 

for the young, rather than to make up for gaps in their education. 

There is then, of course, still the problem of opportunities after 

initial training, and it is clear that more could be done for the 

post-training age group. Transition programmes are clearly not 

fulfilling their purpose if they simply occupy teenagers for a few 

years without actually providing a proper transition into 

employment. If both problems are addressed together in the countries 

studied, there may be some prospect of a permanent reduction in the 

proportion of unemployment borne by the young.

Notes

1. Youthaid Bulletin Feb 1985 p. 2.

2. OECD (1981) Youth without work p. 133.
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APPENDIX A

REGRESSION ANALYSIS OF YOUTH UNEMPLOYMENT IN GREAT BRITAIN

Makeham used regression analysis to examine trends in youth unemploy

ment in Great Britain between 1959-76. He looked at the unemployment 

of under 20 year olds (including school-leavers) and of school- 

leavers separately. It was decided that an updating of the Makeham 

exercise would be extremely useful. The analysis described in this 

Appendix runs from 1965 to 1982. The effect on young people's 

registered unemployment of government special measures is also taken 

into account, as they clearly have had an important impact since the 

period of the Makeham study. By the first quarter of 1982 there were

184,000 under 18s off the register on special measures, almost as 

many as the 230,000 registered unemployed under 18. Unlike Makeham's 

study, this exercise does not distinguish between males and females, 

and is confined to under 18 year olds, because of the availability 

of comparable data on the effect of special measures.

The variables used in this analysis are as follows:

Dependent variables

YTUN = Numbers of under 18s registered as unemployed in Great 

Britain. These figures are taken from the DE Gazette/ 

Employment Gazette, except the total for the first 

quarter of 1965, which is taken from British Labour 

Statistics Historical Abstract 1886-1968.

YTSM *= Numbers of under 18s off the unemployment register as a

result of special measures, derived from unpublished DE data. 

No figures are available prior to 1972, but it seems 

reasonable to assume that the figure was nil before this date.
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YTLF * The size of the labour force under 18. This is derived from a 

number of sources:

1963-71: Annual Abstract of Statistics, based on National 

Insurance cards.

1972: Annual Abstract of Statistics, based on the Census

of Employment.

1973: British Labour Statistics Yearbook 1973, Table 88.

This gives entrants to the labour force by age, and 

losses to the under 18 labour force were computed by 

taking information on young people joining the 

labour force in earlier years.

1974-82: Unpublished DE data.

This was then used to arrive at unemployment rates for both 

registered and "policy off" unemployment.

Independent variables

TLUN = Total unemployment rates. Great Britain. Including

school-leavers; not seasonally adjusted; old basis for 

counting. These are taken from the DE Gazette/Employment 

Gazette.

WRWKMA = The earnings of males under 21 relative to males over 21:

gross weekly.

WRWKFE *= The earnings of females under 18 relative to females over

18: gross weekly.

WRHRMA = The earnings of males under 21 relative to males over 21:

gross hourly.

WRHRFE *= The earnings of females under 18 relative to females over

18: gross hourly.

These relative earnings data are taken from the October earnings

survey described in Section 4.5.1. For the period 1980-82 the New
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Earnings Survey was used to estimate what the October survey 

relativities would have been in these years (the relationship 

between the two surveys was established on the basis of the years 

1976 to 1979.

TIME « A time trend, measured in quarters.

The data used in each case is set out at the end of this Appendix. 

The results

Equations 1-5 give the results when the dependent variable is the 

registered unemployment rate of young people. Clearly total 

unemployment is a major factor affecting youth unemployment, and 

relative wages are significant too.

A time trend is added in equations 4 and 5; this variable is 

clearly insignificant. The results for adjusted unemployment (i.e. 

allowing for special measures) are given in equations 6-10. The 

major difference is the increase in the size of the coefficient for 

total unemployment, while the impact of relative earnings changes 

only a little. Again, the time trend is of no statistical 

significance.

Some conclusions about the importance of both total 

unemployment and relative wages can be reached when considering the 

results obtained when the variables are expressed in logarithms. 

Given the dramatic rise in the level of unemployment in the period 

under consideration there is some justification for preferring these 

results which allow the dependent variable to be influenced by the 

proportionate change in the independent variable, that is to say, 

the analysis gives equal weight to a change in total unemployment 

from 3% to 6% as a change from 6% to 12%. The results obtained using 

logarithms are preferable because the coefficients are elasticities,
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that is, they show the percentage change in youth unemployment for a 

given percentage change in the dependent variables.

The most important results are those in equations 12 and 13.

The impact of total unemployment is such that a 10% increase would 

increase the level of youth unemployment by 14%, which is clearly a 

significant result. Layard too found an elasticity of 1.4 when 

comparing teenage male unemployment with adult male unemployment in 

the UK (Section 4.2). The most startling aspect of the results is 

the coefficient on relative weekly wages (6.02) and relative hourly 

wages (5.64). These coefficients are highly significant both in the 

statistical sense and in terms of their magnitude. Equations 14 and 

15 add a time trend and, again, this is insignificant.

The results in equations 16-20 are for adjusted unemployment, 

when all variables are in logarithms. It appears from equations 17 

and 18 that allowing for schemes results in an increase in the 

elasticity for both total employment and relative earnings.

Equations 19 and 20 provide some flimsy evidence of a positive time 

trend, but both coefficients on time are not significantly greater 

than zero.
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REGRESSION RESULTS

Registered under 18 unemployment rate

Total 2.87 2.53 2.52 3.03 3.28
Unemployment (0.23) (0.24) (0.24) (0.58) (0.60)

Relative weekly 0.96 1.48
wages (unweighted
average for males (0.34) (0.64)
and females)

Relative hourly 0.90 1.62
wages (average
males and females) (0.30) (0.60)

TIME -0.11 -0.17
(0.12) (0.12)

Constant -2.99 -58.41 -56.80 -86.80 -96.92
(1.36) (19.70) (18.17) (35.48) (34.28)

R2 0.804 0.839 0.841 0.843 0.850

R2 0.799 0.830 0.833 0.830 0.837

Variables in logs

11 12 13 14 15

Total 1.62 1.40 1.40 1.52 1.51
unemployment (0.08) (0.09) (0.09) (0.25) (0.25)

Relative weekly 6.02 6.92
wages (1.48) (2.37)

Relative hourly
wages 5.64 6.42

(1.40) (2.24)

TIKE -0.005 -0.004
(0.009) (0.009)

Constant -0.36 -24.65 -23.29 -28.25 -26.45
(0.13) (5.99) (5.69) (9.58) (9.09

R2 0.915 0.941 0.941 0.942 0.941

R2 0.913 0.938 0.938 0.937 0.937



Adjusted unemployment rate allowing for schemes

6 7 8 9 10

Total
Unemployment

4.83
(0.21)

4.50
(0.22)

4.49
(0.22)

4.77
(0.54)

5.00
(0.55)

Relative weekly 
wages (unweighted 
average for males 
and females)

0.93

(0.31)

1.21

(0.59)

Relative hourly 
wages (average 
males and females)

0.88

(0.28)

1.36

(0.55)

TIME -0.06
(0.11)

-0.11
(0.11)

Constant -7.82
(1.26)

-61.50
(18.06)

-60.43
(16.61)

-76.84
(32.81)

-87.56
(31.70)

R2 0.931 0.944 0.945 0.945 0.947

R2 0.929 0.941 0.943 0.940 0.943

Variables in Logs

16 17 18 19 20

Total
unemployment

1.92
(0.08)

1.66
(0.08)

1.65
(0.08)

1.33
(0.24)

1.32
(0.24)

Relative weekly 
wages

7.22
(1.44)

4.68
(2.25)

Relative hourly 
wages

6.78
(1.36)

4.36
(2.11)

TIME 0.013
(0.009)

0.013
(0.009]

Constant -0.58
(0.13)

-29.71
(5.81)

-28.14
(5.52)

-19.45
(9.06)

-18.29
(8.58)

R2 0.933 0.960 0.960 0.962 0.962

R2 0.931 0.958 0.958 0.959 0.959

The standard error is given in brackets after the coefficient.
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DATA USED IN THE REGRESSION ANALYSIS

Year/ YTUN YTSM YTLF TLUN WRWKMA WRWKFE WRHRMA WRHRFE TIM]
Quarter (000) (000) (000) (%) (%) (%) (%) (%)

1965 1 20.0 0 ) 1.6 7
) 1525 ) 45.9 ) 67.5 ) 50.4 ) 65.9

3 22.0 0 ) 1.2 9

1966 1 18.6 0 ) 1.5 11
) 1416 ) 47.2 ) 67.4 ) 51.5 ) 66.4

3 16.9 0 ) 1.1 13

1967 1 30.2 0 ) 2.6 15
) 1309 ) 47.2 ) 66.3 ) 51.9 ) 65.3

3 27.4 0 ) 2.1 17

1968 1 28.3 0 ) 2.7 19
) 1215 ) 46.6 ) 67.0 ) 51.6 ) 66.1

3 24.4 0 ) 2.2 21

1969 1 24.4 0 ) 2.6 23
) 1159 ) 46.9 ) 66.4 ) 52.2 ) 65.7

3 28.7 0 ) 2.2 25

1970 1 28.5 0 ) 2.7 27
) 1150 ) 47.6 ) 67.3 ) 52.5 ) 67.2

3 31.2 0 ) 2.5 29

1971 1 36.0 0 ) 3.0 31
) 1105 ) 48.4 ) 65.1 ) 52.6 ) 64.2

3 49.5 0 ) 3.5 33

1972 1 55.9 0 ) 4.1 35
) 1037 ) 49.0 ) 64.3 ) 53.3 ) 63.4

3 56.9 0.19 ) 3.6 37

1973 1 47.0 0.38 ) 3.5 39
) 813 ) 51.4 ) 71.5 ) 56.2 ) 70.7

3 27.0 0.57 ) 2.4 41

1974 3 23.3 0.88 1055. 7 2.5 53.5 71.2 58.5 70.4 45
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YTUN
(000)

YTSM
(000)

YTLF
(000)

TLUN
(%)

WRWKMA
(%)

WRWKFE
(%)

WRHRMA
(%)

WRHRFE
(%)

TIM]

105.0 3.20 1079.4 4.5 55.5 67.4 55.9 66.5 49

106.1

268.4

21.39

30.55

806.1

1084.3

5.4

6.0
) 56.7 ) 65.7 ) 61.6 ) 65.6

51

53

122.4

312.7

44.60

55.01

820.3

1119.7

5.9

6.6
) 56.7 ) 67.1 ) 61.9 ) 66.8

55

57

134.9 62.03 856.2 6.3 59

296.3 65.29 1158.2 6.4 ) 56.3 ) 66.3 ) 61.2 ) 65.9 61

141.9 82.04 1055.6 5.8 62

107.8 75.73 879.0 5.9 63

73.3

258.7

69.96

85.80

788.7

1175.1

5.4

5.9
) 56.2 ) 67.3 ) 61.0 ) 67.2

64

65

123.8 88.51 1019.6 5.5 66
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APPENDIX B

SURVEY MATERIAL RELEVANT TO YOUTH UNEMPLOYMENT

The aim of this appendix is to collate information on the survey 

material which is of relevance to youth unemployment in the 

countries under study. It is not an exhaustive survey, but is 

intended to provide an overview of some potential sources for 

researchers in the field of youth unemployment. The survey material 

is examined under four headings: large scale official surveys of

all age groups which are more general than employment-related 

surveys but which nonetheless contain some information on 

employment; labour force surveys of all age groups; surveys of the

unemployed (all age groups); and data relating specifically to

young people. Secondary use of official cross-sectional data, as in 

the work of Makeham and Jolly, Creigh and Mingay, is generally not 

included. Relevant publications are listed after some of the survey 

descriptions. Data archive numbers are references to material held 

at the SSRC Data Archive (now the ESRC Data Archive).

Many of the surveys offer longitudinal data. The advantages of 

using longitudinal data rather than, or in addition to, the official 

cross-sectional statistics are important. Longitudinal data allow 

the measurement of flows and individual experiences over time. It is 

thus possible to relate particular outcomes to past experiences. 

There are of course disadvantages too: setting up a longitudinal

study can be an act of investment, and bias may be introduced by

attrition and the responses provoked by repeated interviewing.

The appendix concentrates on relatively recent material, 

although Casson (chapter 2) identifies a number of surveys which go 

back further, which may be useful in putting the problem into a
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historical context: Tawney (1909) identified the jobs in which boy

labour was concentrated, and Rowntree and Lasker (1910) found that 

youth unemployment resulted from unsatisfactory experiences of entry 

into working life. Freeman (1913) showed the deteriorating job 

prospects of chronic job-changers. Between the wars Jewkes and 

Winterbottom (1932) and Cameron, Lush and Meara (1937) found that 

youth unemployment was lower for 14-15 year olds than for older 

youths. Early post-war studies show a better situation for the 

young: Ferguson and Gunnison (1947) found a high demand for young

labour; Carter (1959) noted that most young people found jobs 

fairly easily, but that dissatisfaction with apprenticeships was 

common; Harris (1954/5), though, identified a hard-core of 

persistent job-changers.

A. Large scale general official surveys 

The General Household Survey (GHS) (GB)

This began in 1971 and is a continual survey of 12-15,000 private 

households. Personal interviews are conducted with all inhabitants 

over 16. Sir Derek Rayner's review concluded that the sample size 

could be reduced without affecting the validity of the survey.

Section 5 gives data on employment. This includes economic 

activity, job satisfaction, hours of work, reliance on overtime pay, 

absence from work, job mobility, source of first hearing about a 

job, and unemployment (slightly different concepts of unemployment 

are used in comparison with DE data). Although the GHS in book form 

does not give this information by age, the ESRC Data Archive can 

provide the GHS files, which would make it possible to make age 

comparisons.

Section 6 provides information on education: educational
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levels of those in work by age and sex, earnings by educational 

level, age of leaving full time education by current age.

National Dwelling and Household Survey (England)

The Department of the Environment have used this voluntary household 

survey to assess the housing situation. It contains a lot of data on 

ethnic origin, but also provides information on age and activity, 

and unemployment. 375,000 households were covered in 1977/78, with a 

second stage in 1978/79 and a third in 1979.

The Mikrozensus (Germany)

This survey of 230,000 households in West Germany was carried out 

quarterly between 1957 and 1974 and annually since then. Like the 

GHS it is general but contains some information on employment.

The Census of Population (GB)

In 1931 the census began to identify the unemployed separately and 

this was repeated in 1951, 1961, the 1966 10% sample census, 1971 

and 1981. The census uses slightly different methods and definitions 

to the DE data and is useful as a source of information on 

unregistered unemployment. The Data Archive can provide the 

appropriate sub-files: file 1 contains data on age of the

economically active; file 3 on female employment, travel to work, 

and employment sector; and file 16 on age and unemployment.

Le recensement de la population (France)

The French census is carried out every seven years (1962, 1968,

1975, 1982) on all the population. It gives a breakdown of the 

French population by age, socio-professional category and activity.
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The DE Census of Employment (UK)

This provides a national and regional benchmark against which the 

monthly and quarterly sample enquiries of employees in employment 

can be realigned. It also gives detailed figures of employees in 

employment at a local level. It is however confined to a simple head 

count (or rather estimate) of numbers in each industry. One million 

forms are issued for completion by employers. The census should be 

annual, but the 1979 and 1980 surveys were cancelled, and Sir Derek 

Rayner suggested that the survey should be made triennial.

Employment Gazette 1981 pp 61-68, 141-148. 1978 results.
1982 pp 504-513. September 1981 results.
1983 pp 61-65. September 1981 results by region.

The Guardian People at Work Survey (PK)

This survey is taken from the readership of the Guardian, and is 

consequently biased towards managerial, professional, 

administrative, and clerical occupations. Information is provided on 

job changing (methods, reasons for leaving, mobility) and on general 

attitudes to work (job satisfaction etc.). The sample is self

selected but this is offset by its size (11,387 schedules) and by 

the anonymity conferred on the respondent. Carried out June 1981. 

Gordon J M (1982) People at work - A Guardian survey.

Enquetes sur l'emploi (France)

A considerable amount of French unemployment data is derived from 

these annual surveys, which cover approximately 65,000 households, 

comprising 170,000 individuals. The active population is described 

by sex, age, status, socio-professional category, level of 

training/education, mobility, nationality, duration of employment
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and sector of activity. The survey is carried out by the "Institut 

National de la Statistique et des Etudes Economiques" (INSEE) and 

published in the INSEE collections, Series D.

Enquete sur la structure des emplois (France)

This survey of the structure of employment is similar to the UK

Census of Employment. It covers 9.7m employees in 14,000

enterprises, and has been conducted annually since 1968 by the

Minist^re du Travail and INSEE. Firms of more than ten employees in

industry, commerce and services and more than 15 employees in

agriculture are covered. The structure of employment is examined by

sex, qualifications, sector of activity and size of firm.

The Supplement to the Bulletin mensuel des statistiques du travail 
no. 101.

Enquete sur l*activite et les conditions de l'emploi de la main 
d*oeuvre (France)

This survey (abbreviated to Enquete ACEMO) has been conducted

quarterly since 1945, and contains information on hours of work etc.

The Supplements to the Bulletin mensuel des statistiques du travail 
nos. 102, 97 and 93.

EC Labour Force Sample Survey (LFSS)

The first Community LFSS took place in 1960. This was fraught with 

problems and the exercise was not repeated until 1968 but then took 

place in every subsequent year until 1971. In 1972 the Council of 

Ministers made it compulsory for Member States to take part in a 

biennial harmonized survey. This was then carried out in 1973 and 

every two years thereafter. The survey is conducted in a sample of 

private households in the spring of the year in question. In the UK, 

France, West Germany and Italy 60,000 to 100,000 households are 

involved.
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The published documents relating to the LFSS contain data by

age on activity, unemployment ratios, and sector of employment

(1973-77). In 1979 data on young people's industries and occupations

were added. Obviously more can be derived from the replies than just

this: some secondary work on contingents joining and leaving the

labour force has been done (see Section D2 below).

Although it may be difficult to compare surveys from different

years as questions in the survey seem to vary, it may be of interest

to cite some examples from the 1979 survey:

Apprenticeship and apprenticeship trade 
Length and type of most recent training 
Orientation of training 
Conditions of seeking employment 
Duration of seeking work 
Main method of seeking work
Length of time first training course started after completion 
of continuous full-time education 

Transition between full-time education and working life

The files for some of the surveys are now available in the ESRC

Data Archive. In addition to the LFSS publications listed in the

bibliography, some results of the 1981 LFSS for the UK are available

in:

Employment Gazette 1982 pp 221-4.

Further information from the 1979 survey for the UK can also be 

found in:

OPCS. Labour force survey 1979. LFS Series no 2.

Bl. Training Surveys (all age groups)

Enqu^te Formation - Qualification Professionnelle (France)

This survey takes place every seven years (since 1964) and contains 

information on 40,000 people, including 2,000 15 to 24 year olds, 

concentrating in particular on their education and work history.
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B2. Earnings (all age groups)

New Earnings Survey (UK)

The NES was first conducted in September 1968 and has continued in 

April of every year since 1970. It consists of a random 1% sample of 

employees in employment using a pair of National Insurance digits. 

Since 1974 data has been included on age: males are regarded as

adult at age 21, but females at 18. Part E of the survey contains 

this information which is divided into the following age groups - 

under 18, 18-20, 21-24, 25-29, 30-39, 40-49, 50-59, 60-64, 65+.

B3. Employers1 Recruitment Surveys (all age groups)

The survey of employers1 recruitment practices (UK)

This was conducted in 1976-7 to measure the use of Jobcentres and 

the Employment Service Division's share of the placement "market". 

1,297 firms were involved and over 4,000 recent engagements. Data 

Archive no. 1412.

C. Unemployment (all ages)

The DHSS Cohort Study of unemployed men (UK)

This is a study of men entering registered unemployment in autumn 

1978, designed to provide information on incomes in and out of work 

and the effect of these on behaviour. Some 50% of the respondents 

were under 25, many of them single. As well as containing a lot of 

data on incomes there is material on employment histories, 

including length and number of unemployment spells and experience 

of YOP, STEP and TOPS courses. The first interview was conducted 

with 2,300 men 4-6 weeks after registration. Very few school- 

leavers were included. The second and third interviews took
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place three months and one year after registration respectively. The 

data set is very large, involving over 9m variables.

The Impact of Job Creation and Related Programmes (Scotland only)

1,000 participants on such programmes were interviewed once whilst 

on the programme and once six months afterwards. The survey took 

place in 1977-79. Data Archive no. 1678.

Jackson, Hanby (1982) Jobs for the boys - a study of the British 
job creation programmes.

The University of Oxford Unemployment Survey (UK)

A survey of unemployed men in 1971, featuring information on health, 

education, income and employment history. Data Archive no. 1305.

MSC Survey of the long-term unemployed (GB)

Conducted for MSC by Research Surveys Ltd, in May-July 1979 and 

involving 1,698 oral interviews. The sample was confined to those 

unemployed more than one year and questions related to employment 

history and attitudes to MSC programmes. Data Archive no. 1538.

W.W. Daniel - A National Survey of the Unemployed (UK)

This was the first national study of the unemployed conducted in 

Britain. In autumn 1973 1,479 interviews were conducted with what 

then amounted to 2.3% of the registered unemployed. Under 18s were 

excluded. Detailed data is provided on the composition of the 

unemployed, the importance to them of finding a new job, the costs 

to them of being out of work, how they lost the previous job, 

jobseeking, what jobs they are prepared to accept, determinants of 

the length of unemployment, the effects of weekly benefits and 

redundancy payments, and attitudes to retraining and mobility. Data 

Archive no. 220.
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W.W, Daniel - Where are they now? (UK)

In 1976 Daniel carried out a follow-up study of 63% of his original 

sample, interviewing 932 of the original 1,479. The data relates to 

the experience of the people in the period 1973-76, dividing them 

into three groups: the employed, unemployed and inactive. The role

of the public employment service and the public training services 

are analysed in some depth. Data Archive no. 1429.

W.W. Daniel - Study of the unemployed flow (UK)

This was conducted in 1981/2 and was expected to be available in 

October or November 1983.

Michael White - A study of the long-term unemployed (UK)

This was carried out between February 1980 and January 1982 by

Michael White of the PSI and Mrs P. Carroll of the DE. It was a two-

stage surey of 4,500 people continuously registered unemployed for 

more than one year. It was also likely to be available in October 

1983.

The study of the French registered unemployed of 1974

This was carried out by the Agence Nationale pour l'Emploi in

January 1974.

Study of the causes and effects of unemployment (Germany) 

(Ontersuchung des IAB uber die Ursachen und Auswirkungen der 

Arbeitslosigkeit). This was carried out by the Institut fur 

Arbeitsmarkt- und Berufsforschung in 1974/5 and is similar to 

Daniel*s work on the unemployed stock.

MittAB nos. 76/2 (Brinkmann, Schober Gottwald 1976), 77/1 (Schober 
Gottwald 1977), 78/2, and BeitrAB 70 (Brinkmann, Schober 1982a) 
for results concerning young people.

i
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A second study was carried out in 1977/8 by Infratest, but this 

contains little information on young people. Some 2,000 cases were 

involved altogether.

MittAB nos. 80/4, 81/1.

A third such study was started in 1981 by Christian Brinkmann and 

Karen Schober, who conducted the first survey for the IAB too in 

1974/5. This covered 8,000 unemployed, 3,000 of whom were young 

people. The under 25s were identified as a separate group. The only 

problem is that the survey was confined to the registered unemployed 

which tends to exclude school-leavers, as they are unlikely to be 

entitled to benefit, and those seeking a training place rather than 

an unskilled job, who do not count as unemployed in Germany. The 

survey includes the following sources of information:

1) A form filled out by the Employment Office on registration.

2) A questionnaire 5-6 weeks after unemployment has started.

3) Another form to be filled out by the Employment Office 
after a year.

4) A second questionnaire (a separate one for young people as 
at 2) about job search methods etc, carried out in
May/June 1983.

5) Case studies of particular sub-groups in autumn 1983.

MittAB no. 82/4 (Brinkmann, Schober 1982b).

Unemployment, Poverty and Social Policy (EC)

This survey was carried out in France, Britain and Germany (Rheims, 

Bristol and Saarbrucken) in 1978/9. It is concerned mostly with 

questions of incomes in and out of work and poverty. It therefore 

concentrates on heads of households, although there is a small section 

on the young. It may be possible to get some information from the 

study on the extent to which young unemployed are subsidised by the 

family when out of work. Data Archive no. 1573.
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Unemployment and Jobseeking - Attitudes and opinions of the 
European Public (EC)

Eurobarometer 9. Many of the questions in this 1978 survey relate to

more general issues: attitudes to the EEC/democracy etc.

Information on unemployment includes the following:

Qs 137-161 Employment history/attitudes to unemployment/ 
do you know anyone who is unemployed?

Q. 164 Why are women unemployed?

Q. 165 Why are young people unemployed?

a - employers prefer people with experience
b - young people are reluctant to accept existing

jobs
c - employers are reluctant to increase their 

workforce
d - young people are inadequately trained for work 
e - other
(two responses allowed). Respondents gave a lack 
of experience as the most common cause of youth 
unemployment. The results were a: 61%/b: 39%/ 
c: 44%/d: 39%/e: 6%.

Qs 260-278 Background variables: sex/date of birth/voting.

The survey conclusions are available in published form. Data Archive

no. 1224.

Survey of the unemployed stock and of the unemployed flow (Germany) 

The BfA carries out a special survey of the unemployed stock at the 

end of March and September, with data on young people by year group 

and information on sector of activity, level of training, length of 

unemployment etc. However, it has been realised that such surveys 

fail to pick up the labour market movements of the unemployed, and 

also overrepresent the long-term unemployed. As a result surveys of 

flows into and out of unemployment have been instigated, carried out 

by Ulrich Cramer of the IAB. In September/October 1977 flows in a

14-day period in 25 employment office areas were examined, after a 

one-day pilot study in 1976. The survey was repeated in May/June
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1980, and since then has operated at the same time of year annually

in all areas. Much information on durations of periods in and out of

work is provided, and sheds much light on the dynamics of youth

unemployment.

MittAB 81/2 (Cramer 1981)
ANBA 82/1.

D. Young People

Dl. Long-Term Cohort Studies

The National Survey of Health and Development (UK)

This involved a sample of 5,362 people born in March 1946. Analyses 

were conducted every two years until age 26 (1972). The sample was 

stratified so that fewer working class people were selected, and 

information is contained on educational history and occupational 

history between 15 and 25.

The Young People's Employment Study (UK)

This study began in 1971 when the sample were school-leavers. 

Interviews were carried out five times in the course of the five 

years after the survey started. The sample consisted of lists of 

West Indians in Birmingham and London, matched to lists of white 

people.

Dex S (1982) Black and white school-leavers.

The 1977 School-leaver study (Germany)

(Jugendliche beim Dbergang vom Bildungs- in das

Beschaftigungssystem - IAB Projekt 3-213). Carried out for the IAB 

by Heinz Stegmann. Two questionnaires were issued to 90,000 school- 

leavers in 1977 and three years after leaving, in 1980. A follow-up 

study was planned for 1985 to examine the sample's labour market

/
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experience after the many transitions of the early years after

school. A new cohort study is planned to begin in 1987.

MittAB 78/2, 79/2, 82/1 (Stegmann, Kraft 1982), 80/4, 83/3 
MatAB 77/9, 81/5, 83/2 (Kraft 1983), 79/9 (Stegmann 1979), 83/9, 

82/6, 83/3 
BeitrAB 41

The National Child Development Study (GB)

This is a longitudinal study of 16,000 people born between 3rd and 

9th March 1958. It was conducted by the National Children's Bureau, 

and the perinatal, first, second and third follow-ups are now 

available. These relate to the years before leaving school.

The third sweep (age 16) conducted in 1974 contains some 

relevant information, relating to career guidance offered in school, 

and the school's assessment of a likely first job along with a 

number of questions answered by the young people themselves - 

expected school-leaving age with reasons, whether they wished they 

could have left school at 15, after-school preferences and 

educational preferences, career preferences and expectations, and 

importance attached to various aspects of jobs.

A fourth sweep was carried out in 1981/2 when the sample were 

23 and contains information on their activities since age 16 

(education, training, employment, unemployment, qualifications, 

orientation to work and training, experience of MSC programmes). 

Data Archive no. 2011.

L'Entree des jeunes dans la vie active: la generation 1955 (France)

This was carried out in four "departements" for those born in 1955. 

Surveys relating to the employment experience of the sample were 

conducted in 1972, 1974 and 1976.
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D2. Regular Entry Studies

The New Entrants to Employment Survey (GB)

This is a survey of young people reaching school-leaving age: 

information is collected by careers officers on the individuals 

until they enter permanent employment. They are not followed up 

after this point. The sample consists of those born on the 5th, 15th 

and 25th of the month i.e. a 10% sample of the age group. Data is 

confined to questions on the pattern of school-leaving, industry and 

occupation of first employment, qualifications, and training 

expected in the first job.

The first New Entrants Survey took place in 1978, replacing the 

earlier survey of first employment based on registration for 

National Insurance purposes, which was discontinued in 1974 

following changes in administrative procedures. The 1978 survey was 

confined to 16 year olds entering employment. In 1979 it was to be 

extended to cover those from the 1978 school-leaver sample who did 

not enter employment; and in 1980 all 16-18 year olds entering 

employment. In 1981 it was confined only to those left over from the 

1979 and 1980 surveys who entered employment in 1981 - there was no 

new sample of 16 year olds. It is now only to be carried out every 

three years.

Information is gathered in GB, but the Scottish results are 

incomplete. Published results only relate therefore to England and 

Wales. Scotland has however done its own more detailed survey of

30,000 young people in spring 1981. this does not lose trace of the 

participants after they first enter work, which is a major advantage 

over the other study. Questions include first destination, industry 

and occupation, labour market flows in the early years after leaving 

school, MSC programmes and prospects after such programmes.
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1978 survey * Employment Gazette Dec 1980
1979 survey *= Employment Gazette March 1982
1981 Scottish survey « Employment Gazette March 1983

Observatoire national des entries dans la vie active (France)

Carried out by the "Centre d*etudes et de recherches sur les 

qualifications" (CEREQ), this is much more detailed than the British 

New Entrants to Employment Survey. The youth population is divided 

into bands according to the level and type of education. Since it is

impossible to cover all the bands in any one year, there is a break

of four years (initially three years) before a survey is done on

another group from the same band. The survey has been conducted

6ince 1976, and there are 100,000 respondents annually, who are 

questioned by postal questionnaire, with oral interviews of those 

who do not respond to this.

Two enquiries are carried out with each sample: a

questionnaire in the year of labour market entry, first sent out in 

April (l'enqu^te d'insertion); and a follow-up two years later 

(l*enquete de cheminement).

Amat F (1983) L'entree des jeunes dans la vie active.
Marechal P, Viney X (1983) Les premieres annees de la vie active des 

jeunes sortis en 1975 des classes terminales de CAP et de BEP. 
CEREQ (1978)
CEREQ (1980)
CEREQ (1981a)
CEREQ (1981b)
CEREQ (1983)

Comparative Study of the contingents entering and leaving the 
population of working age (EC)

This is a piece of secondary analysis using data from the Labour 

Force Sample Surveys (1973-77), census data, population and 

employment data and conditions of work data. It concentrates on the

15-24s and the 55-64s. There is information on population, 

participation, employment, conditions of work, and jobseeking.
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D3. Surveys of Employers and their Recruitment Practices 

The MSC Survey for "Young People and Work" (GB)

In 1976/7 four surveys were conducted for the MSC. The other three 

are referred to below under the appropriate headings. All four were 

used for the "Young People and Work* study. The Employers' Survey 

was conducted by Industrial Facts and Forecasting Ltd in November 

1976. 1,137 senior representatives of all types of employers (except 

central government) were contacted and those who had recruited 16-18 

year olds in 1976 were interviewed. Questions related to workforce 

organisation (numbers by age, prospects for young people), 

recruitment practices in general, recruitment practices of 16-18s 

(reasons for recruiting them, changes in calibre, comparisons with 

older workers, the age at which they received the adult wage), 

induction and training, and knowledge of an attitude to government 

measures. Background variables were details of the firm and of the 

characteristics of the respondent.

MSC (1978) Young people and work.

Ashton, Maguire and Garland: Youth in the Labour Market (England)

This study examined the attitudes of employers and trade union 

officials in 350 firms in 1978/9 in Sunderland, St. Albans and 

Leicester to the recruitment and selection of the young. The 

research examines the structure of opportunities in the youth labour 

market.

Ashton D N, Maguire M J,. Garland V (1982) Youth in the labour market. 

The Natwest Survey (England)

This was carried out by PA Management Consultants for the CBI, 

financed by the Natwest Bank. The survey was conducted in 1981 in 

Redditch, Preston and Southwark. It was found that youth
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unemployment was likely to carry on rising by up to 74% (Redditch) 

66% (Preston) and 42% (Southwark)• Few employers were aware of MSC 

schemes and many thought that the young were characterised by a 

lack of responsibility, reliability, and poor literacy and numeracy.

Showier - Screening and Recruitment of Young People (GB)

This research was conducted between March 1979 and September 1980. A 

report was due to be published in 1981 by R. Livock, following the 

untimely death of Brian Showier.

Hunt and Small - Employing Young People (Scotland)

This is part of a wider project, the "Awareness of Opportunity" 

Project, conducted by the Scottish Council for Research in Education 

on youngsters' awareness of the opportunities open to them. The 

"Employing Young People" sub-project concentrates on employers' 

attitudes, with interviews in Lanarkshire and the Border areas of 

50-60 employers in each area who recruited 16-18 year olds.

Hunt J, Small P (1981) Employing young people.

D4. Surveys of all Young People

The MSC Survey for "Young People and Work" (GB)

This is another of the 1976/7 MSC young people surveys. 4,089 young 

people (16-19) were identified and, after some were excluded, 3,099 

were interviewed, which led to 3,074 schedules being processed. The 

sample was divided into three groups: the employed, the unemployed

and those in full-time education. All were asked about their past 

experience of employment and unemployment, work experience at 

school, their attitudes to work (e.g. their assessment of a fair 

wage), and their attitudes to the help available to young people 

(mobility, the possibility of returning to education, government
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schemes). Each group was asked about their current experience. For 

those in education this included perceived ease of finding work; 

for those in employment it included job search experience, training 

received, job satisfaction, and thoughts on changing jobs; for the 

unemployed it included methods of job search and attitudes to 

offers. Background variables were school-leaving age, country of 

origin, qualifications, income, whether the parents were present at 

the interview etc. The survey was conducted by NOP. Data Archive no. 

1489.

MSC (1978) Young people and work.

MORI - Youth 81 (GB)

585 schedules were collected of a sample of all young people in GB, 

between 20th August and 2nd September 1981. Opinions were canvassed 

on a wide range of political and social issues (the 1981 riots, 

disarmament, trades unions, relationship with parents etc.), but the 

main focus of the survey was education and employment. On education, 

questions were asked on time spent on various subjects, rating of 

the quality of the education received and views on how it could be 

improved. On employment they were asked about their work history, 

whether anyone in the family was unemployed, their view of the 

causes of unemployment, YOP, national service, the unpleasant 

aspects of being unemployed, community service, perceived job 

prospects. Data Archive no. 1620.

D5. Surveys of Unemployed Young People

The MSC Survey for "Young People and Work1* (GB)

Social and Community Planning Research carried out this part of the 

study in 1977. Ten unemployment benefit offices were selected and
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young people were asked to take part. This led to 549 interviews 

with unemployed 16-18 year olds. The sample was not strictly random 

as there was a bias to those in conurbations and to the long-term 

unemployed. Questions included:

a) Full-time education - including vocational advice received,
truancy, job search before leaving.

b) Further education - including perceived value of course.
c) Work experience at school.
d) Employment experience - including search methods, training

in the job, reasons for leaving.
e) Unemployment - including job search and attitudes to offers

and education.
f) Agencies used in job search - including frequency of

visits, and value of advice.
g) Attitudes to work - assessment of a fair wage etc.
h) Attitudes to help for young people - including mobility,

returning to education, training schemes.

Background variables included numbers in the family and unemployment 
in the family.

MSC (1978) Young people and work.

MORI - Unemployed Youth (GB)

MORI carried out this survey for Granada TV in August 1981. The 

sample consisted of 781 16-19s. Questions included general issues as 

in the Youth 81 survey, but the focus was on employment-related 

matters. The sample were questioned about job history, YOP, training 

schemes, what they thought was the main cause of unemployment, 

policy suggestions, the idea that women should stay at home, 

conscription and community service. Data Archive no. 1618.

Roberts, Duggan and Noble - Unregistered Youth Unemployment (England) 

This consisted of six mini-surveys in London, Liverpool, Manchester 

and Wolverhampton. Between 80 and 100 16-20 year olds were 

interviewed in each. The main emphasis was on racial minorities but 

the survey provides interesting results on periods in and out of work. 

A major disadvantage is that MSC schemes are counted as employment.
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Baxter - Chronic Job Changes (Sheffield)

Baxter followed a group of chronic job changers (those who, on 

average, changed jobs more than once in every six months) using the 

employment records of the Sheffield Youth Employment Service and of 

the local DE offices. The group were all males born in 1952 and they 

were observed up to the age of 22 in an attempt to assess the 

reasons they left their jobs so frequently.

Baxter J L (1975) The chronic job changer: a study of youth
unemployment. Social and Economic Administration Vol 9 no. 3 
pp. 184-206.

Baxter J L (1977) Youth unemployment in Great Britain - job changing 
and youth unemployment. In: Pettman & Fyfe (eds) Youth
unemployment: Great Britain and the Federal Republic of Germany.

D6. Training

The MSC Survey for "Young People and Work1* (GB)

For this part of the study Research Services Ltd used the National 

Training Survey of 1975. This contained data on 54,000 individuals 

of all ages, so an extraction tape of the 16-24s was used. This 

comprised 4,000 males and 3,000 females. Questions related to full 

time education, further education, adult education, employment 

experience and details of training in work.

MSC (1978) Young people and work.

Participants in YOP (UK)

Regular follow-up surveys on YOP leavers were carried out by the 

MSC, with trainees surveyed about a year after they had entered the 

scheme. About 5% of trainees were questioned on their post-scheme 

experiences. In March 1980 3,027 who joined YOP between September 

1978 and June 1979 were interviewed in greater depth to supplement
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the more limited information available from the postal follow-up 

surveys. This group was questioned again in March 1981 (by postal 

questionnaire)•

O'Connor D (1982) Probabilities of employment on leaving work 
experience_schemes.

Bedeman T, Harvey J (1981) Young people on YOP.

Participants in YTS (UK)

In October 1983 the MSC carried out a special survey of all YTS 

schemes, followed by a 10% sample survey of starters in November. 

Follow-up surveys of leavers have also been carried out at regular 

intervals.

TVEI (England and Wales)

The MSC has commissioned the National Foundation for Educational 

Research to conduct a major evaluation of the organisation and 

operation of TVEI schemes. A parallel investigation on the 

curricular aspects of TVEI is being carried out at Leeds University.
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ACRONYMS

Acronyms

AAs

ABM

AEIC

AES

AFG

AFKG

AFPA

ALG

ALH

AMA

AMB

AMS

ANBA

ANPE

APFG

BAB

Bacc

AND FOREIGN TERMS

Ausserbetriebliche
Ausbildungsstatten

Arbeitsbeschaffungsmassnahmen

Assessment and Employment 
Induction Courses

Adult Employment Subsidy

Arbeitsforderungsgesetz

Arbeitsforderungs-
konsolidierungsgesetz

Association Nationale pour 
la Formation Professionnelle 
des Adultes

Arbeitslosengeld

Arbeitslosenhilfe

Association of Metropolitan 
Authorities

Non-enterprise training 
workshops

Work Creation Measures

Employment Promotion 
Law

Employment Promotion 
Consolidation Law

National Association 
for the Vocational 
Training of Adults

Unemployment Benefit

Supplementary Benefit

Area Manpower Board 

Arbetsmarknadsstyrelsen

Amtliche Nachrichten der 
Bundesanstalt fur Arbeit

Agence Nationale pour 
1 'Emploi

Ausbildungsplatz-
ffirderungsgesetz

Berufsausbildungsbeihilfe

Baccalaur£at

National Labour Market 
Board (Sweden)

Official Report of the 
Federal Employment 
Institute

National Employment 
Agency

Training Places 
Promotion Act

Vocational Training Aid

Baccalaureate

Bafog Student Grant
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BAS

BBFG

BBG

BBH

BDA

BEC

BeitrAB

BEP

BfA

BFG

BGJ

BGJ/k

BGJ/s

BIBB

BJFG

BLK

BM

Bundesministerium fur Arbeit 
und Sozialordnung

Berufsbildungsforderungs- 
gesetz

Berufsbildungsgesetz

Berufsbildungsbeihilfe

Buhd der deutschen 
Arbeitgeber

Business Education Council

Beitrage zur Arbeitsmarkt- 
und Berufsforschung

Brevet d*Etudes 
Professionnelles

Bundesanstalt fiir Arbeit

Beschaftigungsforderungs-
gesetz

Beruf sgrundbildungs j ahr

Federal Ministry for 
Employment and Social 
Affairs

Professional Training 
Promotion Act

Vocational Training Act

Educational Allowance

German Employers' 
Federation

Contributions to labour 
market and employment 
research

Vocational Studies 
Certificate

Federal Employment 
Institute

Work Promotion Law

Basic Vocational Year

BGJ in "cooperative 
form"

School-based BGJ

Bundesinstitut fiir 
Berufsbildung

Federal Institute for 
Vocational Training

Bundesministerium fiir Jugend, 
Familie und Gesundheit

Federal Ministry for 
Youth, Family and 
Health

Bund-Lander-Kommission

Berufsvorbereitende 
Massnahmen

Federal/Regional
Commission

Vocational Preparation 
Measures

(G courses = Grundausbildungs- Basic Training Courses
lehrgange

F courses = Forderungslehrgange Upgrading courses
V courses = Lehrgange zur

Verbesserrung der Courses to improve the
Eingliederungsmoglichkeiten possibility of

integration into 
working life)
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BT Baccalaur^at de Technicien

BTEC Business and Technician
Education Council

BTn Brevet de Technicien

BVG Bundesverfassungsgericht

BVJ Berufsvorbereitungsjahr

CAP Certificat d*Aptitude
Professionnelle

CAP Common Agricultural Policy

CDU Christlich Demokratische
Union

CEA Contrat Emploi-Adaptation

CEDEFOP Centre pour le Developpement
de la Formation 
Professionnelle

CEE Certificate of Extended
Education

CEF Contrat Emploi-Formation

CEIL Creation d*Emplois d'Initiative
Locale

CEO Contrat Emploi-Orientation

Technical Baccalaureat

Technician's Certificate

Federal Constitutional 
Court

Vocational Preparatory 
Year

Vocational Training 
Certificate

Christian Democratic 
Union

Employment Adaptation 
Contract

Centre for the 
Development of 
Vocational Training

Employment Training 
Contract

Creation of Jobs in 
Local Initiatives

Employment Orientation 
Contract

CEP Community Enterprise Programme

CEP Certificat d'Education
Professionnelle

CEPG Cambridge Economic Policy Group

CEREQ Centre d'Etudes et de
Recherches sur les 
Qualifications

CEUC Creation d'Emplois d'Utilite
Collective

Vocational Education 
Certificate

Centre of Study and 
Research on 
Qualifications

Creation of Jobs of 
Benefit to the 
Community

CFA Centre de Formation des 
Apprentis

Apprentice Training 
Centre
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CFDT

CFE

CGLI

CGT

Cl
CIJ

CLE

CNPF

CP

CPA

CPPN

CPSA

CPVE

CQPS

CQPS-B

CS

CSE

CSD

DAG

DE

DES

Confederation Francaise et French Democratic
D&nocratique du Travail Confederation of Labour

College of Further Education

City and Guilds of London 
Institute

Confederation Generale du General Confederation
Travail of Labour

Community Industry

Centre d'Information Jeunesse Youth Information
Centre

Comite Local pour l'Emploi Local Employment
Committee

Conseil National du Patronat 
Fran^ais

Community Programme

Classes Preparatoires a 
1 *Apprentissage

National Council of 
French Employers

Preparatory Classes 
for Apprenticeship

Classes Preprofessionnelles 
de Niveau

Prevocational
Classes

Civil and Public Services 
Association

Certificate of Prevocational 
Education

Contrat de Qualification 
Professionnelle et Sociale

CQPS de base 

Careers Service

Contract of Vocational 
and Social 
Qualification

Basic CQPS

Certificate of Secondary 
Education

Christlich-Soziale Union Christian Social Union

Deutsche Angestellten 
Gewerkschaft

The German white- 
collar union

Department of Employment

Department of Education and 
Science
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DG

DGB

DHSS

DIHT

DTS

EAGGF

EAS

EB

EC

ECOSOC

ECSC

ECU

EETPU

EIB

EMA

EP

ERDF

ERS

ESF

ETS

ETUC

Eurostat

EZ

Directorate General 

Deutscher Gewerkschaftsbund

Department of Health and 
Social Security

Deutscher Industrie und 
Handelstag

Direct Training Services

European Agricultural Guidance 
and Guarantee Fund

Enterprise Allowance Scheme

Eingliederungsbeihilfe

European Community

Economic and Social Committee

European Coal and Steel 
Community

European Currency Unit

Electrical, Electronic, Tele
communication and Plumbing Union

European Investment Bank

Educational Maintenance 
Allowance

European Parliament

European Regional Development 
Fund

Earnings Related Supplement

European Social Fund

Employment Transfer Scheme

European Trades Union 
Confederation

Statistical Office of the EC 

Einarbe itungs zuschus s

German Trades Union 
Confederation

German Industry and 
Trade Council

Integration Aid

Initial Training 
Subsidy
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FAST

FdA

FDP

FE

FFPPSE

FSJ

FuU

GCE

HMI

IAB

IDW

ILEA

IMS

INSEE

ITB

ITeC

JCP

JRS

JS

JSS

KM

Forecasting and Assessment in 
the field of Science and 
Technology

Forderung der Arbeitsaufnahme Incentives to take up
work

Freie Demokratische Partei Free Democratic Party
Deutschlands of Germany

Further Education

Fonds de la Formation 
Professionnelle et de la 
Promotion Sociale et de 
l'Emploi

Freiwilliges Soziales Jahr 

Fortbildung und Umschulung

General Certificate of 
Education

Fund for vocational 
training, social 
advancement and 
employment

Voluntary Social Year

Further Training and 
Retraining

Her Majesty's Inspectorate

Institut fiir Arbeitsmarkt- und Institute for Labour
Berufsforschung Market and Employment

Research

Institut der deutschen Institute of German
Wirtschaft Industry

Inner London Education Authority

Institute of Manpower Studies

Institut National de la National Institute of
Statistique et des Etudes Statistics and Economic
Economiques Studies

Industry Training Board 

Information Technology Centre 

Job Creation Programme 

Job Release Scheme 

Job Search Scheme 

Job Splitting Scheme

Kombi-Massnahmen Combination Measures
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KWB

ICC

LEA

LEI

LEP

LFSS

LIFO

LKZ

MA

MatAB

MBSE

MEP

MittAB

ML

MOD

MPR

MSC

NATFHE

NAYC

NES

Kuratorium der deutschen 
Wirtschaft fiir Berufsbildung

London Chamber of Commerce

Local Education Authority

Local Employment Initiatives

Lycee d'Enseignement 
Professionnel

Labour Force Sample Survey

Last In, First Out

Lohnkostenzuschuss

Managing Agent

Materialien aus der 
Arbeitsmarkt- und 
Berufsforschung

Massnahmen zur Berufsvor- 
bereitung und sozialen 
Eingliederung junger 
Auslander

Member of the European 
Parliament

Mitteilungen aus der 
Arbeitsmarkt- und Berufs- 
forschung

Mission Locale 

Ministry of Defence 

Metier Pour Reussir

Manpower Services Commission

National Association of 
Teachers in Further and 
Higher Education

National Association of Youth 
Clubs

New Earnings Survey

German Industry 
Commission for 
Vocational Training

Vocational Secondary 
School

Wage Cost Subsidy

Publications from the 
Institute for Labour 
Market and Employment 
Research

Measures for the 
vocational preparation 
and social integration 
of young foreigners

Information from the 
Institute for Labour 
Market and Employment 
Research

Local Mission

Alternance training 
programme for 16-18s
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NIESR

NSA

NTI

NUAAW

NUPE

OECD

OFV

OND

OTF

PAIO

PAJ

PES

PNE

REP

RPC

RPR

RSA

RSSL

SB

SCE

SCPA

SCTI

National Institute of Economic 
and Social Research

Notstandsarbeiten

New Training Initiative

National Union of Agricultural 
and Allied Workers

National Union of Public 
Employees

Organisation for Economic 
Cooperation and Development

Opportunities for Volunteering

Ordinary National Diploma

Occupational Training Family

Permanences d'Accueil, 
d 1Information et d'Orientation

Plan Avenir Jeunes

Public Employment Service 

Pacte National pour l*Emploi

Regional Employment Premium

Remedial and Preparatory 
Courses

Rassemblement pour la 
Republique

Royal Society of Arts

Recruitment Subsidy to School- 
leavers

Supplementary Benefit

Scottish Certificate of 
Education

Society of Civil and Public 
Servants

Special Counter-cyclical Support 
for Training within Industry

Relief Works

Offices of reception, 
information and 
guidance

Plan for the Future of 
Young People

National Employment 
Pact

Modern Gaullist party



SEDOC

SFES

SJV

SLS

SMIC

SOEC

SPD

SPE

SSAC

STC

STEP

TEC

TES

TES

TGR

TOPS

TSA

TSD

TSPA

TVEI
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European System for the 
International Clearing 
of Vacancies and Appli
cations for Employment

Small Firms Employment Subsidy

Stage Jeune Volontaire

Social and Life Skills

Salaire Minimum Inter- 
professionnel de Croissance

Statistical Office of the EC

Sozialdemokratische Partei 
Deutschlands

Stage Pratique en Entreprise

Social Security Advisory 
Committee

Short Training Course

Special Temporary Employment 
Programme

Technician Education Council

Temporary Employment Subsidy

Times Educational Supplement

Task Group Report

Training Opportunities Scheme

Training Services Agency

Training Services Division

Training for Skills: A Programme
for Action

Technical and Vocational Education 
Initiative

Young Volunteer Course

Minimum Wage

Social-democratic Party 
of Germany

Work Experience Course 
in an Enterprise

TW

TWI

Training Workshop 

Training Within Industry
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UA Uberbetriebliche Ausbildungs-
statten

UA Unit of Account

UB Unemployment Benefit

UDF Union pour la Democratic
Fran^aise

UNICE Union des Industries de la
Communaute Europeene

USDAW Union of Shop, Distributive and
Allied Workers

UVP Unified Vocational Preparation

VPP Voluntary Projects Programme

WEP Work Experience Programme

WEEP Work Experience on Employers'
Premises

WSC Work Skills Course

YES Youth Employment Subsidy

YF Youth Forum of the EC

YOP Youth Opportunities Programme

YTB Youth Training Board

YTP Youth Training Programme

YTS Youth Training Scheme

YWS Young Workers' Scheme

Interenterprise 
Training Workshops

Union for French 
Democracy

Union of the Industries 
of the EC

Foreign Terms

French

Les actions de formation alternee 
de qualification

Les actions de formation alternee 
d*insertion sociale

Agences d'aide a la creation 
d'emplois et d'activites

Alternance training courses 
for qualification

Alternance training courses 
for social integration

Agencies to assist in the 
creation of jobs and 
activities



D/ll

Aide speciale rurale 

Alternance

Associations

Baccalaureat 

Chomage d*insertion 

College

Commission orientation et 
formation des jeunes

Conges de formation pour jeunes 
travailleurs

Contrat a temps partage

Contrat d'insertion

Contrat de qualification 

Contrat de solidarite 

La cooperation

Departement

Le dispositif 16-18 ans

Enquete d*insertion

Enquete de cheminement

Enquete sur l'Emploi

Formation continue

Garantie des ressources apres 
demission

Garantie des ressources apres 
licenciement

Lycee

Special rural aid

Alternating periods of work 
and training

Non-profit making 
partnerships

Lycee leaving examination

Entry unemployment

Secondary school for 11-15 
year olds

Commission for the guidance 
and training of young people

Training leave for young 
workers

Shared time contract

Integration contract 
(Schwartz* working time 
proposals and in the CEF)

Qualification contract (CEF)

Solidarity contract

Teaching or research in lieu 
of military service

Department (administrative 
division)

The plan of action for 16-18 
year olds

CEREQ survey in year after 
leaving school

CEREQ follow-up survey

Employment Survey

Continuing training

Voluntary preretirement

Preretirement after dismissal

Secondary school for 16-18 
year olds
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Metiers des jeunes

Participation des employeurs au 
financement des premieres 
formations technologiques et 
professionnelles

Plan d'insertion professionnelle 
et sociale

Preretraite

Prime a l'embauche du premier 
salarie dans les entreprises 
artisanales

Prime de developpement regionale

Prime de decentralisation des 
activites tertiares et des 
activites de recherche

Prime de mobilite des jeunes

Prime d'incitation a la creation 
d'emploi

Prime regionale a la creation 
d'entreprises

Prime regionale a l'emploi

Retour au ch&nage

Sequences educatives en entreprises

Stages de formation professionnelle

Stages de longue dur£e preparant 
a une qualification

Stages de mise a niveau

Stages de preparation a la vie 
professionnelle

Stages de qualification

Stages d'insertion

Stages d'orientation approfondie

Young people's jobs

Employers' participation in 
the financing of initial 
technological and vocational 
training

Plan for professional and 
social integration

Preretirement

Premium to encourage the 
recruitment of a first 
employee in craft enterprises

Regional development premium

Premium for the decentralis
ation of tertiary and 
research activities

Mobility allowance for young 
people

Incentive bonus for job 
creation

Regional premium to the 
creation of enterprises

Regional employment premium

Post-entry unemployment

Educational placements in 
firms

Professional training courses

Long duration courses of 
preparation for a 
qualification

Courses to provide someone 
with the level of training 
required for a vacant job

Courses in preparation for 
working life

Qualification courses

Integration courses

In-depth guidance courses
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Stagiaires

Taxe d'apprentissage 

German

Arbeiten und Lernen 

Arbeitslehre

Arbeitsmarktpolitisches Programm 
fiir Regionen mit besonderen 
Be s ch*a f t igungspr ob 1 eme n

Abitur

Ausbildungssharing 

Beruf sberatung

Berufsfeld

Berufsschule

Benachteiligtenprogramm

Betriebspraktika

Betriebsverfassungsgesetz

Bundesrat

Bundestag

Fachhochschule

Fachhochschulreife

Fachoberschule

Fortbildung

Gastarbeiter

Gymnasium

Handwerk

Trainees

Apprenticeship tax

Work and Learn (ABM)

Instruction on working life

Labour market programme for 
regions with particular 
employment problems

Gymnasium leaving certificate 
at 18 or 19, which acts as a 
University entrance 
examination

Sharing a training place

Vocational guidance arm of 
BfA

Occupational field in BGJ

Vocational school

Programme for the 
disadvantaged

Work observation in 
enterprises

Works constitution law

House of parliament 
representing the regions

Lower house of parliament

Technical college

Fachhochschule leaving 
certificate

Technical upper school

Further training

Guest workers

Academic secondary school

Small craft firms
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Hauptschulabschluss

Hauptschule

IG-Metall

Jugendarbeitsschutzgesetz

Jungarbeiter

Kammer

Kommunen

Konzertierte Aktion

Kundigungsschutzgesetz

Lander

Mittlere Reife

Realschule

Schulmiidigkeit

Schwelle

Sonderschule

Verbunde

Umschulung

Wertschaffende Arbeitslosenhilfe

Hauptschule leaving 
certificate

Basic secondary school

Engineering workers union

Youth labour protection act

Young workers i.e. those 
without training

Chambers of commerce

Local authorities

Concerted Action

Dismissal Protection Act

Regional Governments

Realschule leaving 
certificate

Intermediate secondary school

School-tiredness

Threshold (e.g. between 
school and work)

Special schools

Partnerships

Retraining

Productive unemployment 
benefit


