EXECUTIVE SUMMARY

As has the United States and other countries, the United Kingdom (U.K.) has been concerned about
youth unemployment, skill shortages, and national competitiveness in international markets.

Further, low skill levels among youth are believed to be slowing the adoption of more effective

kinds of work organizations. Since the mid-1970's, the British government has introduced a
number of programs for young people, many of which are designed to help ease the transition from

school to work, some of which involve youth in work-based learing.

Nations can often learn from each other by studying similar approaches to common social and
economic problems. This background paper was undertaken to determine what the United States
might learn by studying the United Kingdom's past experiences with youth training programs. The
background paper was prepared as part of OTA'’s assessment of technology and work-based

learning, the main report of which is Learning to Work: Making the Transition from School to

Work (41).

This background paper discusskeee types of initiatives, comprising eight major programs

introduced in the U.K. over the last 30 years:

1. Implementation of youth trainingrograms (Youth Opportunities PrograNew Training
Initiative, Youth Training Scheme, Youth Trainirfgrogram, Youth CreditsModern

Apprenticeships);

! In this background paper, work-based learning refers to learning that results from work experience that is planned to contribute to the
intellectual and career development of students. Work-based learning seeks to structure work experiences to develop knowledge, skills,
and habits that might not develop from work experience alone, or might not develop as quickly, accurately, or thoroughly from experience
alone. The work experience is to be supplemented with activities that apply, reinforce, refine, or extend the learning that occurs during
work.



Occupational Training for Young People in the United Kingdom |2

2. Efforts to increasthe vocational content of what is taught in the classroom (the Technical

and Vocational Education Initiative); and

3. Establishment of a national system of vocational qualifications (National Vocational
Qualifications) to simplify the "jungle" of vocational qualificatiotieat hadexisted in

Britain for over a century.

In addition, education system initiatives that complemented or conflicted with youth training

initiatives are described.

Key Findings

* The British case clearly illustrates thia¢ U.S. isnot alone in being stymied by problems
of youth unemployment (figures 1 and 2) and perceptions of insufficient workaskdisg

young people who do not go on to postsecondary education.

* One of the major dilemmdsr Britain is properlymplementing initiatives is supplying
motivation to employers to provide higfuality, high skill training. U.S.policymakers

must contend with the same issue.

» Currently, theUnited Kingdomfocuses on promoting and certifying skills (National
Vocational Qualifications [NVQsJhich are transferable acrosmployers and certain
occupations. Thimodelmay not bevell suited to economiesuch as Britain’s and the
United States’,where increases ilabor mobility can reduce thimcentives of firms to
invest in training. So far, both employers and students have been reluctant to participate in

the NVQ credentialling scheme.
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» Part ofthe United Kingdom'surrent approach consists mviding training vouchers to
youth. Because this approach bhaen suggested in theS., data onhe effectiveness of
the U.K. experience should be of interest WoS. policymakersvhen the information

becomes available.

* Asin the UnitedStatesthe United Kingdonfaces thadilemma of developing high quality
training programs fohigh skillsversus expanding education opportunit@sall youth.
Two early programs sufferddgh attrition rates an@volvedtowardlow skills due to the
lack of incentivedor employers to provide high levels whining and the negative stigma
attached to the young peopidno ended uparticipating in this program. Twoewer
programs, Youth Credits and Modern Apprenticeships, explicitly styatiifjig people by

academic achievement.

* The sheer number of initiativesplemented irBritain caused what isnown as "initiative
fatigue (table)." The initiativesre sometimesontradictory and, taken aswdnole, leave
gaps unattended. Departmemtgerseeing the reforms compdt@ jurisdiction and
resources. Instead of a completemprehensive reforraffort system, there exishany

littte camps which do not come together to form a synergistic whole.

INTRODUCTION

In Junel994 the Senate Committee babor and Human Resouracegjuestedhatthe Office
of Technology Assessmef@TA) conduct an assessmentte¢hnology and work-based learning.
The request wasndorsed by the House Committee on EducationLahdr (now the House
Committee on Economic arftucational Opportunities). The request asked OTA to focus on the

concept of work-based learning in the school-to-work transition of young Americans. This
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background paper responds part to thatrequest by examining the history of occupational
training for young people in the United Kingdoand seeking todraw lessons folJ.S. policy

makers.

The UnitedKingdom hasexperienced many of the same yoeithploymentand skills problems
that are currentlythe focus of debate in théS. These include concernabout youth
unemployment, employer complairtbout a shortage askilled workers incraft and semi-skilled
jobs, thenotionthatthe "forgotten half* of studengsethe root of the skills problerfow levels of
employer-provided training compared to competitor nafiams] the beliefhatlow skill levels are
preventing the economiyom adopting new, more effective systems of work organizgtpn

International comparisons have also raised concerns about skill levels in both countries.

While in the UnitedStates comparisonsith other nations havéended tofocus more on
educational performance, they halsoincluded some&omparisons of production efficiency and

work organization (43).

Many of the education and training initiatives currently under consideration idnitesl
States,ncluding a national system of vocational qualifications, training vouchers, the integration
of vocational and academic education, and an apprenticeship system, havédaéeashdertaken
in the United Kingdom. Britain's experience with thesprograms may providesomevaluable
insights forU.S. policy makersabout what mistakes #void as well asvhat positive lessons to

draw.

Perhapsthe greatest reasdor looking to Britain for lessons ighat Britain attempted to

reform the education and training systems in order to achieve lev®lsaadss comparable to the

2 For an earlier OTA study on worker training for workers of all ages, see U.S. Congress, Office of Technology Assessment, Worker
Training; _Competing in the New Global Econo(4).
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German "Dual System" while remaining committed to free market economics, deregulation, and the

disengagement of the central government from interference in business decision making.

Relative to Germany, the Scandinavian countrieslapan, Britain has labanarkets and
employer hiringoractices that are similar tbe UnitedStates. Employeeturnover is much closer
to levels in thdJ.S., and employers frequently hire skilled workavgay from each other. The
sharp decline in union density (from 57 percent in the late 1970s to less than 37 percent at present),
the rise of enterprise-based bargaining, and the legislagak&ening oftrade union power has
substantially deregulated thebor market in terms dfiring practices and wages. Britain may in
fact have the least regulatébor market in Europe avidenced byts steadfast refusal to adopt

the European Community's Social Charter and its protections for labor (4).

In Britain, comparative studidgave consistently showthat British firms operateith lower
skills and lower productivity compared to European competitors, especially GeBdanyhese
studies appear toave been influential ipersuading Britain ttook at the German apprenticeship

model and to try to adapt useful German features to a different political climate (23).

This background paper presetits history of théJ).K.'s training and education initiatives that
were designedirst to merely help youtlobtain jobs and, later, timprove the skillghat young
people would bring to the workplace. The history begins withfitse formal government
involvement inyouth training in the mid-1960syhen thebaby-boomers began to lealkK.
secondary schools and youthemployment climbedand ends with the scaling up of two new
initiatives in 1995. The historical overview includes summaries of published evaluations of several
of the government-sponsored initiatives. It shbaw each succeeding initiativeas designed to
be responsive to criticisms péstinitiatives or changes in government. Theerview suggests
that Great Britain hasot yet beemble toimplement theperfect antidote to the problems of youth

unemploymenandunderdeveloped youskills, although a great deal optimism is placed in the
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new combination ofNational Vocational Qualifications (skills certification), Youth Credits
(training vouchers), and Modern Apprenticeships (use of training vouchetsirio more
academically able youth for occupations such as junior manager and technician). The background
paperconcludes with ways iwhich theU.K.'s experience may help inforti.S. policy, if only by

showing that similar problems arise when similar approaches are taken to similar problems.

TRAINING AND EDUCATION INITIATIVES IN THE U.K.

The Industrial Training Act of 1964 and Industrial Training Boards

Fears about Britain's po@ducation and skill levels relative to competitor natidaie back to
Victorian times. For example, the Royal Commission on Technical Instruction report&874
that Britain wadalling behind other nations in science and technical trainingreaithe decline
would eventuallyhurt economic developmerfd). Until the early1960s,however, training was
almost solely the responsibility of individual industry adnmerceenterprises. The state had
only a limited role tglay, primarily througtthe provision of vocational education in colleges of

“further education.”

Until the 1960s,the majority of British citizens left the educational system dbd fobs that
offered no formal training. Thoseho did receivaraining were almost exclusively in
apprenticeships, the majority which were in heavyndustry. Training in such apprenticeships
was based othe existing system of work organization (i.e., narrow jobs basetiantific
management). The apprenticeships typically lasted from five to seven years and progression up the
apprenticeship hierarchy was basedim® served, not skillacquired. Agiven union in glant
represented a very narrow set of jobs and fought to maintain the boubdasiesnobs. Thus
there was no point iteachingbroad orgeneral skillshat went beyondvhat wasneededor an

individual's current task (4).
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The government's policy of non-intervention in trainmgtters was subject ttew economic
and demographipressures during the ead960s. The baboomthat followed WorldWar 11
dramatically increased the number of 15 year-olds, promptegja concerraboutthe fate of
these young people when they enteredaber market. Thisame at a time when tiogeuntry was
facing relatively low levels oéconomicgrowth, particularly in comparisowith its European
competitors. The sluggish performance of th&. economywas increasgly linked by the

government and independent analysts to persistent skill shortages.

The combination of thespressures, and an apparent failuretlom part of employers to
undertake change sufficiently rapidly on a voluntaagis,led to theConservative government's
1962 White Paper on industrial training. In turthe WhitePaperled to the succeedingbour
government's 964 Industrial Training Act. Thiaree main aims of the Industrial Training Act

were:

1. To ensure an adequate supply of properly trained men and women at all levels in industry;

2. To secure an improvement in the quality and efficiency of industrial training; and

3. To share the cost of training more evenly among firms.

The Act established a network of industrial trainoog@rds undethe coordination of a new
Central Training Council. Both the Central Training Council and the industrial training boards
were composed of employer, union grmyernmenbfficials, andsome educationepresentatives.

The Central Training Council and industrial training boavdse part of the Britishexperiment

with corporatism, a policy favored by the two main political parties in the early 1960s.

The first industrial training board wasstablished in June964, forthe wooland flax

industry. It was followed shortly by boards in engineering, iron, and steel. Byti®@&9were 27
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industrial training boardsovering the major industrigectors and.5.5 million of Britain's then

25.5 million workers. The boards concentrated their effortsdentifying skill shortages and
fostering relevant training by employers. Trainiggants toemployers were financed fromevy

system, which placed a trainitex onall of the companieithin an industry and then distributed

the funds to those firmihat were training to an acceptaldeandard, aslefined by eacHboard.

The levy/grant systewasthe boards'main meangor overcoming potential poaching problems.

The Central Training Council was to coordindte work of the industrial trainingpards,
stimulate policy debate and encourage attempts to deal with cross-sectoral skiltew Hystem

did not require direct financial support from the state, and control of training remained in the hands

of employers and unions. The state's role was essentially that of a catalyst.

At the beginning of th@970s, atwhich point the majority oindustrial training boards had
only been in operatiofor five years,the government undertook a review of their performance.
The review responded primarily to the growrtpprus of complaints abotiie operation of the
levy/grant systenil). Complaintcame from those on the political lefho wantedraining to be
funded bytax revenues, and more vocally from those on the vigiatcharacterized the industrial
training boards as bureaucratic anlderentlywasteful. In addition, several economists attacked

the industrial training boards for distorting the operation of training and labor markets (23).

The resulting report, published bye Employment Department @gining forthe Future, A

Plan for Discussiongredited theboardswith increasing the overall volume dfaining and

providing an effective remedy to the poaching prol{feh). Nevertheless, theoardswere subject
to considerable criticism. They were judged as ineffective in dealing with tragsugs that
straddled several industries and walso accused a#xcessivébureaucracy. Thkevy rateswere
viewed asquite high, and companig¢kat had arestablished history of training were forced to

spend asubstantial amount dime and effort reclaimingnoneyfrom industrial training boards.
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The report als@oncludedthat very little progressvas made on the long-standing problems of
apprenticeship age entry restrictions and provision of training to adults. The report advocated,
among other things, the abolition of fbey and theransfer of all Industrial Training Board staff

to a national training agency (11).

The Employment and Training Act of 1973

The Heath Government's 1973 Employment and Training Act addressed many of the criticisms
that hadbeen directed at thstructure ofthe Industrial Trainindoards. It transformed the
levy/grant into a levy/exemption schememoved mangmall companies from the jurisdiction of
the industrial training industridboards, andabsolved largeremployers who weralready
providing adequate training from the burden of payindetyeand having to claim lback. The
act also replacetthe Central Training Council with the Manpower ServicesimissiofMSC), a
"quango” (quasi-non-governmental organizatitia} reported tohe Department of Employment.

The MSC retained the Council'structure,while increasing thestaff and resourcedevoted to

manpower planning. One of the MSC's divisions oversaw the Industrial Training Boards.

As unemployment grew, the role of the MSC evolved from that of makiblic servicesnore
efficient to being the main generator mbgrams forunemployed people, includingputh. As
described below, beforgs elimination in 1988, the MSC wasresponsible fothe creation of
several efforts to provide youth with training agrdploymentopportunities, and also directed a
major reform of education in tHé.K. The MSC wascredited withbureaucraticefficiency and
some successes in terms of reductions in youth participatiaimangployment. Th#MSC had its

failures and critics as well (table 1).
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One of the most strikinfeatures of the1SC wasthe remarkable speed with which it could
deliver programs. The MSC's capacity for rapid reformbleasattributed inpart tothe inclusion
of all the industrial partners in the policy design process. Another factor in the success of the MSC
was that itsemploymentand training mandate was so bréaat noadditional legislation was
requiredwhen theMSC sought to introduce aew program. TheMSC had a much smaller
bureaucracy than rival departments, and stroagagement, increasing the speed with which it
could implement gorogram. TheMSC also had the capacity target funds to particular
initiatives. TheMSC'sinstitutional capacity fothe rapid design and delivery afew programs
allowed the organization to triumph over the Department of Education and Science in a
bureaucratic strugglever the right to administer the governmelattgest school-leaver initiative
of this period, the Youth Opportunities Program (YQB)). Withthe creation of th®#ISC, the
British governmenfor thefirst time had the capacity foursue an active labor marksilicy for

youth.

The Youth Opportunities Program (YOP)

A report, Young People and Work, written byture MSCdirector Geoffrey Holland and

issued by theMSC, attacked the lack of coordination and planning in the government's existing
provisions forunemployed young peopl@6)® It criticized the different training programs for
their variation in quality and allowances, gaps in provisionth@dabsence of progression routes
between schemes. To remedy these shortcomingegpbe proposedhe creation of the Youth
Opportunities Program (YOPyyhich would consolidate the majority of th@SC’s existing

programs forthe 16- to 18-year-old age group. YJdiwever, was more than a mere

® These included the Work Experience Programme, the Job Creation Programme, and parts of the Training Opportunities Scheme
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consolidation of existing program&lodeled on &Canadiarscheme of the same namfY&®P was
designed tmffer work experience angreparation to alyoung people who wenenable to find a

job six months after leaving school.

Theoretically open tall unemployed young peopl®¥OP actually targeted "thenqualified
and least able" youtt26). TheMSC did notattempt todeliver YOP itself; rather, it laid out the
broad criteria and funding arrangements for the scheme and then asked local groups (i.e.. voluntary
organizations, employerassociations, local education authorities) to bid for places. About
162,000young peopleparticipated in YOP during thirst year. Four years after itsception,
YOP swelled to aotal of morethan 500,000 participants. Ase numbers grew, however, so too

did the criticisms of falling job placement rates and poor quality training.

The heart of YOP’s problems lay in thact that it basically paicemployers togive
participants temporary jobs bloiid no incentives encouraging or mandates requiring the provision
of training. Participantesere thereby implicitly encouraged to leave the scheme as sdbeyas
got a permanent job offer; as a result, little training occydedMoreoverthe progranwas not
designed to accommodate the number of young pdudieould eventuallyry to use it; all of the
tentative projections of future youtimemploymenhad assumetthatthe number of young people
out of workwould decline by thesarly 1980s (26). In spite of all of its failings, YOP was
considered an importamiilestone in thenistory of training in Britain in that it wathe "first
attempt to escape from rapidly-developed tempasengmes and to begin to build a permanent

bridge into employment” (31).
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Education’s Role in Preparation for Work: The Great Debate of the Early
1970s

An economiccrisis in thel970snot only forced the governmentptay amore active role in

training, but also to reevaluate the state of the country's educational system.

As in the United States, technical and work-related subjects in the British system $uffiered
a low status. Fothe mospart, astudent’s success wafined byhis or her performance in
academic examinations which were desigioedthose irthe top 20 percent of tlehievement
range. The curriculum was biased towards traditional academic subjects, and continuation in and
schoolpastage 16 waseen as the onlgppropriate anavorthwhile coursedor the academically
able? Finegold and Soskicargue thathe academibias ofthe secondary school system was
reinforced by the powerful influence of private schools, which, while catering to less than 6 percent
of the students, produced 73 percent of the directors of industrial corporatiansl] as the
majority of “Oxbridge” (Oxford or Cambridge Universitiegjaduates, Members of Parliament
and top education officialsThus, a larggercentage of those charged with formulating education
and training policy, both fagovernmentind industry, had no persomaperience in state-funded

education, much less in technical or vocational courses (20).

Prime Minister James Callaghan's famous speech at Ruskin CGlidgg], in October 1976
is widely cited as &urning point in British educational poli€®). In thisspeech, Ruskiblamed
the country'ssconomic problems itarge part onthe educational system. Education, the Prime
Minister contendedwas failing toprovide young people with the skills required to enter the

modern world ofwvork. The “Green Paper” th&gllowed Callaghan's speech declatbdt awide

“ The age of 16 hdseen araditional transition point in British education. Utiié late1980s,the majority of British youth left full
time education at age 16 to enter full-time employment. Historically, the British youthrlatiat hacdeen dominated by full-time jobs
in a relatively wide range of occupations, many offering relatively high pay. Enteringbtitemarket at age 1&as an attractive
alternative to continued schooling, not only in the short lrrminthe long term as well, because many training and career opportunities
were effectively restricted to those who had left school by age 16 or 17 (35).
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gap existed between the worlds of educatord work. The Gredhaperwent on to criticize

teachers for failing to teach young people about the importance of industry to society.

While the speech and the subsequent GRagrerignited what isnow known as "Th&reat
Debate" over British educational policy, they failed to produce any concrete afopmsals.
The major effort to make the world of education more relevant to the world of work eooogddin

the early 1980s under Prime Minister Margaret Thatcher.

Government’s Role in Youth Training for Employment Reduced

A new Conservative government came to power in 1979 strongly believingsimpirgority of
markets ovestateplanning and intervention, a startbatdirectly influencechew Prime Minister
Thatcher's education and training policies dufingt years inoffice’ Thatcherrejected the
consensus approach that had underpinned organizations suchS@eConsensus wasewed

as “the process of abandoning all beliefs, principles, values and policies" (21).

WhenThatcher firstook office in1979,the governmentgrimary focus washe deteriorating
economicsituation. Following a "winter of discontent,” the Conservativies) priority was
reducing inflation, which stood &tL.9 percent in Mayl980. Thatcher'solution to the inflation
crisis, and the philosophy that would guide floerher firstthree years in power, wése economic
doctrine of "monetarism.” Relying on the work of Milton Freidman, monetargfse that

inflation is caused by growth in th@oney supply; thereforegovernmentscan control price

® Finegold attributes this failure to the dearth of financial resources and to the time-commtmiegfthe Department of Education
and Science consultative process (19).

® Thatcher believed in the following principles: that it was up to managers, not government, to determine the demand for skills; public
expenditure on education and training should be tightly controlled; and, where the state did provide education and training, it should strive
to create a market-like environment (19). Thatcher wanted to remove obstacles, such as trade unions and wage-rigidities, that were
perceived to be hindering the proper functioning of the labor market.
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increases simply by regulating the flow of money into the economy. Thatcherosetarism as a
means of controlling theconomy which dighot entail bargaining with trade unions. The Thatcher
government believethat by announcing monetartargets in advance arten sticking to them,
they could compel unions to demonstrastraint inwage negotiations while denying them a role

in policy formation.

Monetarism had two other important implications for Thatcher's approach to education and
training. First, raisingducation and training levelgas notpart ofthe economistrategy because
stateintervention in the supply-side of tleeonomywas notconsidered necessary &zhieve
primary economicgoals. Second, the resouregsre not availabléor significantnew investment
in higher-skill levelsbecause of the spending limitmposed by theTreasury tokeep the
government close tis tight budget targe(d9). Therelatively minor importance attached to
education and training during the initial years of the Thatgbeernmentvasexemplified by the
ministers placed in charge of this policy and the lack of attegfi@n to thesassues in the
Cabinet; Thatcher'mmembers of inner circle were placedkay economi@osts,while those from
the rival moderate wing of the party (i.e.. non-monetarists) were put in charge of the Department of

Education and Science and the Department of Employment.

A month after taking office,the Thatchegovernment announceis intention to reduce
educational expenditures [8/5 percent. Shortly thereafter it announaads of 172million
pounds sterling in thB1SC'sbudget followed byanother reduction df14 million pounds later in

the year.

The Industrial Training Boardserealso targeted for cuts adeological andiscal grounds.
The Industrial Training Boardaere viewed as amnwarrantedgovernment intervention into
company affairs and the Bdillion poundsthatwould be saved by abolishing themppealed to the

country’s fiscal conservatives.
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The governmentnstructed thiSC toestablish a task force teview the1973 Employment
and Training Act. Whenits report, “Outlook on Training iroved inconclusive, th#1ISC was
ordered to conduct a sector-by-sector review ofrttlastrial Training Boards. As a result of this
review, theMSC concludedhat seven of thendustrial training boardeeeded to beetained and
warnedthat the governmentproposal to replace the other industrial trainegrdswith non-
statutory training organizationgould result inlower training levels. Theew Secretary of State
for Employment, Normaiiebbit,ignored the warning and abolishaitl butseven of thendustrial

training boards.

The abolition of 17 of 24 industrial training boamsncided with thenear collapse of the
apprenticeship system. As the recession worsened, commaniedack drastically on the
recruitment of new trainees and on existing training programsgoMeenment refused to increase
existing apprenticeship subsidies or too impose any requirement on employers to offer training,

arguing that the apprenticeship system helped to reinforce trade unions' restrictive practices.

The New Training Initiative of 1981

A dramatic shift in Thatcher's educational and training policy occurrE@8ih. Over the next
five yearsthe Prime Ministerwho hadcomeinto office committed to reducingtatespending and
intervention, introduced the most ambitious curriculum initiative ever attempted in Britain and the
first "permanent” training scheme for young people not pursuing postsecondary education (know as

“school leavers”).

" According to Finegold, the elimination toaditional apprenticeshipspmbined with the weakening of trade unions through changes
in employment laws andss of membership, meahiatwhen the staténally choose to reforntraining within companies there was only
minimal resistance from organized labor (19).
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The governmentwvas impelled to re-examinés approach to training in 1981, because of a
sharp rise iunemploymenbrought about by deepeningecession.Between1979 and 1981 the
unemploymentate hadmorethandoubled from1.33 million to 2.73 million (11.3 percent of the
workforce), alevel unprecedented in tipst-war era.Young people were hitardest, withthose

under 25 accounting for close to half of all the unemployed in 1980.

TheMSC’s May 1981publication “A NewTraining Initiative (NTI),” calledfor a shiftfrom

temporary schemes to a more permanent training program. The three stated aims of the NTI were:

1. To reform apprenticeships mgmoving age-of-entrand time-served requirements and

establishing nationally recognized standards;

2. To provide all young people under the age of 18 with the opportumgytioipate irfull-

time education, training or a work experience program; and

3. To open up widespread opportunities adults,whether employed or unemployed, to

improve their skills (27).

The MSC’s NTI proposalsvere immediately dismissed by the Chancellor of the Exchequer
(equivalent to the Secretary of tfieeasury, inthe U.S. government) as too expensive. The
pressure on thgovernment, however, intensified in the summefl@1 when the higtrate of
youth joblessness wdisked to anoutbreak of inner cityiots. With opinion polls consistently
showing that youth unemployment had surpassed inflation as the ramab=ancern ofoters, the
governmentvas forced to takdecisive action to alleviate aisis. Days aftethe Julyriots, the
Prime Minster announced=®0 million poundpackage ohew measures forunemployed people.

This was followed by the Cabinet's approval of a number of NTI proposals in December (19).
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The Youth Training Scheme of 1983

In 1983, the first permanent national training program for Britaih®& and 17-year-olds
school leaversvas introduced. The Youth Traini®ghemgYTS) replaced YOP andffered all
unemployedl6- and 17-year-oldsne year of workexperience with training. In addition, YTS
provided 13 weeks of off-the-jdibaining. YTS wagleveloped irconsultation with, andeceived
the approval of,employer andradeunion representatives on tMSC. The new scheméad an

annual budget of over 1 billion pounds.

Under theYTS, the government assumed tiests of the trainees’ allowanaehich averaged
about a third othepay rates in regularouth employment.This allowed firms toemploy trainees
without incurring additional payroll costs. Tlelivery of YTS was contracted tmanaging
agentswho could be employers (individually or donsortia), private trainers, voluntary
organizations, or “further education” colleges. Managing agents in turn could use other employers,
colleges ottrainers to supply workxperience or off-the-job trainingSchemes were required to
satisfy certain criteriancluding a minimunrperiod of off-the-job training. Firms couldowever,
place theirown young employees TS, and in effect receive a subsifty theirin-company

training.

The move from YOP to YTS was particularlgignificant, according to Raffe, because it
marked anabruptshift in stated objectives from the alleviation of youtremployment to the
promotion of youth training35). Theschemegot off to a difficultstart, nevertheless, with a
national surplus otlose t0100,000 places, aschool leavers proved reluctant to enter the
program. In response, thel'S waslengthened fronone to twoyears,with off-the-job training
extended to 20 weeks. AlB- and 17-year-olds, not jubbse who were unemployed, wenade
eligible. Monitoring and evaluation were stepped up by requalingraining providers to attain

Approved Training Organization (ATO) status.
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In 1988,the government declar&@'S a"resounding success "they cited esdence the 2
milion YTS participants anthe fact that 74percent of young people leavingTS entered
employment,further education or training. Thgovernmentalso maintainedhat the training
providedwas ofgoodquality (8a).BeforeYTS, youth unemployment amorig- to 19-year-olds
had averaged almost twitgatamong20- to 24-year-olds. By 1988e fifth year ofY TS, youth
unemployment among tH&-19 group (towardvhomYTS was targeted had actuafalien below
that of the 20-24 age groupl0.3 percent v.12.9 percentrespectively. Theonly other
Organization for Economic Cooperation andevelopment (OECD) country with lower

unemployment among 16- to 19-year olds than 20- to 24-year-olds had been Gernfany (32).

The dramatic drops in youtimemployment were deast partiallycredited to theact that

participation in YTS was required for receiving any state welfare benefits from 1987 onwards.

The government’s favorable assessmeMTd was to dimited extentsupported by Marsden
and Ryan. Theyound that anumber ofYTS schemesparticularly those sponsored by large
firms, local authorities, charities and industrial training bogodsyided highquality training.
Apprenticeships for constructioangineeringand electricatraftswere widely converted to YTS
schemes without doss of quality. In addition, systematic training fgoung people was

introduced into many service sector occupations where it had been unknown previously (30).

As described in Box 1, however, others have criticit@® for itshigh attrition ratespoor
quality training, apparent lack of impacts on theoretieahan resourcaeeedsand the way the

work is organized, and its emphasis on occupational rather than “internal” labor markets.

8 In Germany, tha 989unemployment ratéor 15- to 19-year-oldarasabout Spercent, and fo20- to 24-year-olds, aboutpércent
(32).



BOX 1. Youth Training Scheme: Evaluation Findings

Attrition

From a program perspective, attrition rates in YTS were extraordinarily high, with only
seventh (37) to one-fifth of those leaving the scheme in 1988 having completed training (3

ne-
. The

attrition rate and the failure to achieve credentials have been attributed to the way employdgrs used
YTS (for those trainees who got jobs with their training employers) and to poor quality trainjng

(for those who left the program).

Capelli writes that, while credentials signaled competencies, the current employer alreafly knew

what the trainee could do. Thus, credentials merely indicated competencies to competitors
prompted competitors to hire the trainees away. Employers, therefore, pulled the desirablg
participants out of YTS and into jobs in order to keep them. Moreover, because training

and

employers were removing the participants they wanted to hire from YTS, the fact that a traijhee
actually completed YTS and then looked for a job implied that the training employer did notjwant

them. YTS credentials, therefore, could actually harm a young person's employment prosy

because of its focus on “occupational” vs. “internal” labor markets (4). YTS was intended
young people for a broad range of skills within an occupation; however, when skills were t
they tended to be specific to the employer (4).

The YTS design was to blame for the mismatch between employers and trainees in paJJ

Poor quality training
The poor quality of training in most YTS programs also contributed to attrition from the
program. Quality problems included lack of educational content, lack of relevance to work

ects (4).

o train

ghta

experience, and poor work experiences. Problems with quality were found to stem from leging a

priority on quantity over quality, insufficient funding, and a lack of incentives for employers
provide training.

An Essex University team found widespread tendencies for non-work-based training to

lack

either educational content or relevance to work experience (30). Likewise, they found that fhe

work experience provided by small employers generally failed to meet YTS training objecti
often consisted of long periods of inactivity or hard repetitive work. At the national level, lo
quality in work experience and training topped the list of complaints among those who left t
program.

Keep argues that the poor quality of training was in many ways the inevitable result of Te

speed with which YTS was assembled, and the priority placed on the number of training pl
over training quality. The scheme relied on employers to create the placements and to do §

s and

e

ces
(0]

virtually immediately. In response, the employers, through the Confederation of British Industry,

basically demanded that there be no interference with or regulation of the work experience

Thus,

quality control, from the government standpoint, was undesirable in that it would kill off the pnany

low quality places which were essential to meeting the scheme's employment objectives (23).

The lack of a sufficient subsidy meant that the training provision was slanted away fronj

~—

costly, intermediate skills towards low-cost, low-level ones, for which training needs were lirhited.
Lee and colleagues conclude that YTS led to an expansion of training only in the low skill sectors

of the economy, such as retail sales (24).




BOX 1 (cont'd): Youth Training Scheme: Evaluation Findings

Because employers received the government subsidy before the training began, there Was no
incentive short of the threat of administrative monitoring to alter the types of training providgd.
While a subsidy might have offset the financial cost of providing young people with work
experience, it created little incentive to provide training. The main effort to monitor work
experience was to ask providers and trainers to keep records of what they were doing. Le¢ and
colleagues found that these efforts were a failure. Accurate, informative records were rarely
available (24).

Human Resources Needs and Work Organization

Finally, from a competitiveness perspective, perhaps the greatest problem with YTS wgs that
employers did not appear to believe that improving the skills of young people was importanf for
their human resource needs. When employer providers were surveyed about what advantgges they
saw from the implementation of YTS for themselves, the most common responses were scieening
of new hires (42 percent) and saving of labor costs (32 percent). There was no mention offraising
skill levels or helping to change the organization of work, perhaps because the YTS subsidy was
insufficient to offset the costs of training in intermediate and high (38).

SOURCE U.S. Congress, Office of Technology Assessment, 1995, based on sources shown. Full citations cqn be
found in the list of references at the end of this background paper.
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A Complementary Education Initiative: TVEI

In 1983, the Thatchegovernment launched a major educational initiatiesigned to
complement the Youtfraining Scheme. The Technical and Vocational Education Initiative
(TVEI) marked the most direattervention ever by a British centgdvernment irwhat is taught
in secondary schools and colleg#g). Theinitiative wasconceived, according to Finegold, as a
direct response to a multitude of factors which combin&@pBritain in a low-skills equilibrium.
Like the trainingprograms launched during this peridd/El wasdriven by a perceived need to
close the supply-side skiligap that waseen to be hinderinigdustrial performance. It sought to

close this gap by addressing the major problems in the educational system, including:

» the failure to motivate the majority of individuals in the education syateon were not

going on to do advanced academic work;

» the need tobridge the institutional divisionsetween compulsorgnd post-compulsory

education; and

* theneed to improvehe attitudes and skills gbung people sthatthey would be better

equipped to find employment.

In addition to longer-ternpressures fochange(e.g., 3),TVEI was a response the same

external pressure that had led to the creation of YTS (19).

TVEI was conceived by policymakers who wermot part of the British education
establishment, and wakesigned to b@art ofthe radical break with the consenapgproach to
policy making. TVEI's startup in 10 months warsounced with nprior warning or consultation
with educational interest groups. The MSC director, Lord Young, went as far as to suggest that he

might set up separate schools if the Local Education Authorities did not cooperate.
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The surprise announcement of TVEI caused a considenatdar in Britisheducation.Some
teachers' unions in the Inneondon Education Authoritgecided taboycott the scheme. Their
opposition was based natly on the absence of consultataomd thehreat ofcentral-government-
run schoolsbut also on what wagserceived as a more genesitick oncomprehensive education
through a return to secondary technical schools. Their comesireightened by the decisitmat
the MSC, which previously focused solely on training and work cregbimgrams forschool

leavers, should administer a project that would intervene in the compulsory education sector (19).

Government policy makers quickly realizaéhtthe cooperation of educatorgas required to
makeTVEI work in such a short period tifne. In seeking to gaisupportfrom the education
community, TVEI was ultimatelydefined in awvay thatremoved thehreat of establishing separate
schools, and left, scope for Local Education Authoritiesld@sign projects tailored to local

circumstances within the broad TVEI guidelines (19).

The MSC sent an invitation to all 104 Local Education Authorities in Jah@&8/tosubmit
proposals for five-year TVEI projecthat would “explore andtest ways of organizing and
managing the education @#-18 yearold young peoplacrossthe ability range’(28). The

objectives of the TVEI projects were to:

» increase individuals' “qualifications/skills which will be of direct value to them at work”;

* ensurethat“more emphasis is placed on developing initiative, motivatiwh enterprise as

well as problem solving skills”;

* begin the construction of the bridge from education to work before age 16 through varied

work experience; and

» encourage closer collaboration between Local Education Authorities and industry (28).
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While TVEI guidelines allowedor a greateal of variationamong the pilofprojects, a
composite outline of the avera@®El schemecan be constructed. A pilot typically featuesght
or nine schools or colleges joined together incal consortium; irsomecases, a special TVEI
facility was constructed to serve as a focal point for TVEI activities. Thag# consist of a
range ofnew “work-related courses” (e.g., business studies, informaticmology)that were
used to supplement the curriculum of the students in each V¥&lscohort; new equipment
(usually computers); and other provisions suchrdmnced guidance and work placements. Each
TVEI pilot wasmanaged by a coordinator, appointed by the Location Education Authority who
was responsible for liaisongth the Manpower Services Commissid®). The coordinator was
appointed by the Local Education Authority. The proportion of sdhmelspent in TVEI courses
rose from an average of about 30 percent at age 14 to 70 percédmist®rl8 year-olds who

remained in the scheme.

Evaluation

The first pilotswere in the midst of designirgpurses and buyingquipmentor the students
who would arrive in Septembet983 when TVEI was declared a success and ty@ernment
expanded the scheme 103 Local Education AuthoritiesHowever, despite thé&ct that the
governmenfTVEI has evaluatedhore extensivelghan any other British education reform, their
studies failed to demonstrate any improvement in individual attainmprearation for work as
a result of theTVEIL. The MSC's own internal review ofTVEI concludedthat there was no
evidencethatthe TVEI had had a positiveffect on school-completiarates,examination success,
or career opportunities (25)Lacking any hardevidence ofTVEI's benefits, MSC officials
defendedl'VEI using softer measures of success. Tdieyl the large number of Local Education
Authoritieswho wanted taake part inthe program and surveys of indicating the enthusiasm of

participating students, teachers and employers for activities as evidence of the TVEI's success (29).
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Other analystbave beeskeptical abouthe ability of TVEI to meetits originalobjectives (7,
3, 39). According to Finegold, the main difficulties in achieving the original objecine®
caused by the institutional contextwhich TVEI was created. Th#SC wassuccessful in
getting TVEI into place rapidlybut the sheer speed with which the initiatwas devised created
problems both within each Local Education Authority and nationally. The quality dirghe
round of pilots suffered ansome of TVEI's initial aimswere de-emphasizedFor example,
lacking sufficient time to design a cohergmbogram for 14- to 18-year-olds, Local Education
Authorities struggled to get the program up and runfonghefirst cohort of 14- to 15-year-olds

before turning their attention to the 16- to 18-year-old phase (19).

In addition to poor plannindgpur obstacledbeyond the Initiative's immediate conttalrt the
pilots' efforts to elevate thetatus oftechnical and vocational studies accordindg/®C director

Lord Young:

1. Universities and employeese generally conservative in thewpproach tanew kinds of
qualifications and accreditation.  Unless thage fully aware and supportive of
developmentsuch as TVEI-typalevelopmentgrojects such as TVEhay never gain

momentum.

2. Employers have a key part to play but are not properly organized to play it.

3. The expansion of technology education in schodlisnised by the number of specialist

technology and design teachers qualified to teach the subject.

4. The examination system has numerous shortcomings (44).

In an effort toremedy problems with the examinatispstem, Local Education Authorities

worked with testingooards todevelop newforms of qualification. The conservatism lngher
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education and employer recruitipgactices however, meanthat these examinatioresultswere
devalued relative téraditional, academic examinatio(#0). Likewise, the examination system
institutionalized the break from school agd @tencouraging a large percentagel vEl students
to leaveafteronly twoyears andnaking it difficult to design coherentirriculum for training 16-
to 18-year-olds. Pilot projects wetteus forced to recrumew students for their 16- to 18-year

phase.

The incentivefor young people to leave before completion of the TMEI program was
further reinforced by anothé&!SC program, YTSwhich provided young people withveeekly
stipend and, irsomecases, access to jobs thetre unavailable if they remained in ftiline

education (19).

Despite the less thaglowing evaluations of TVEI and significant oppositievithin the
government, the nation embarked on a national expansioWEifin 1986. Theextension was
designed taeacheveryLocal Education Authority, school, teacher and 14- to 18-year-old student
in the country over a ten-year phase-in period. As a result ahtluk broaderimplementation,
the resourcer each institutionverespreadmuch thinner resulting in funds insufficient to invest
in neededand expensive equipment, facilities, ataff. Bythe timethis background paper was
being prepared in 19950fficials at theU.K. Employment Departmeritad concededhat it is
extremely difficult to identify any tangible improvements in the education and training system

attributable to TVEI, they are currently in the process of winding down the initiative (10).

City Technology Colleges: A Conflict with TVEI

In addition to the problems inherentTWVEI, the program faced major challenges from the

U.K. Department of Education and Science. The initial comflicte in1987when theEducation
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Secretaryannouncedplans to create 20 “Cityechnology Colleges.” Aseparate vocational
institutions outside Local Education Authority control, the Collegese anathema to the way

TVEI was by now attempting to spread a work-related curriculum across all secondary schools and
colleges. Théhreatposed by the proposed Citgchnology Collegesyaslessened by the failure

of the government tattractthe anticipated industrigupport to buildhese institutions, arféwer

than a dozen had been set up by 1991 (19).

The Education Reform Act of 1988 and the National Curriculum

A second external challenge TWEI came in1988with the passage of the Educati@aform
Act whichremoved théfurther educationtolleges fronlLocal Education Authorities control and
introduced a National Curriculum focused on traditional subjects. The Department of Education
and Science style of central governaramedirectly counter to the locapproachthe MSC had
developedfor gaining commitment ta'VEI. The National Curriculunbecame the immediate

priority for all practitioners and threatened to push TVEI work out of the school day.

Abolition of the MSC

YTS and TVEI had denmstrated the capacity of tiSC toestablish national programs
almost overnight, although not without problems. With the falumemploymentand the
resurgence of the Department of Education and Science, however, two main justifioatibes
MSC'’s existence were removéd.The Thatchegovernment moved tabolish theMSC in 1988

and transfer its employment functions (e.g., the YTS) to the Department of Employment.

® This total reversal of the MSC's fortunes was summed up by Norman Fowler, the Secretary of State for Employment following the
1987 election: "The commission had become a piece of outdated machinery whose only function was to delay government action" (20a).
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The abolition of the1SC wasseen agpart of awider effort topursue goolicy of employer-
led vocational training. The role of trade uniamas minimized; employers could choose to invite

individual unions to participate in vocational education and training decisions (23).

The Youth Training Program (YT) and Training and Enterprise Councils
(TECS)

The Youth Training Scheme was replaced with the Youth Training program (YT) in April 1990.
The introduction of YT was consistemith wider governmengfforts to transfer responsibility for
training to employers and to reduce levelggoternment expenditure. Employemsw pay the
traineesliving allowanceout of amodeststate subsidy, buhe ultimate goal is to have employers
pay all the costs of training.Even though the level gbublic expenditurenas beencut, the
government maintairthatthe quality of trainindhasimproved. Thdact thatthe payment of the
subsidy to firms is conditional on the trainee beiegmed to b&working towards" in approved
National Vocational Qualification &fevel 2 is cited as evidence of the governmewoi'smitment
to highquality, butthe operative phraseorking towards"has nobeen well defined33). The
system of National Vocational Qualificatiopsing created by thidational Council on Vocational

Quialifications is described in box 2.

The Youth Training program is administereddogployer-ledTraining and Enterprise Councils
(box 3). Employment Secretary Norman Fowler advocated the creation of Training and Enterprise
Councils in1988,following a visit tosomePrivate Industry Councils (PICs) ihe UnitedStates.

The PIC model fit closely with the prevailing beliefs of the Conservative government that:

1. Employers themselvesiust assume active leadership in preparing and maintaining a
skilled workforce and in creating a climate conducive to business development, self-

employment and vigorous job creation; and



BOX 2: National Vocational Qualifications (NVQ)s and the National
Council of Vocational Qualifications (NCVQ)

The National Council of Vocational Qualifications (NCVQ) was another important Thatcher
initiative in upgrading youth skills and capacities for employment. NCVQ originated in the 1
1980s when there was a general acknowledgment that the UK’s vocational qualification sys
needed reform. A major review undertaken on behalf of the government, concluded that thg
“jungle” of awards needed to be simplified. Moreover, it was vital that the qualifications be
on real life employment standards and that more people become qualified.

The NCVQ is responsible for rationalizing all the country’s training qualifications into fiv
levels. The NCVQ does not award qualifications itself. Rather, it assays the qualifications
by industry in conjunction with awarding bodies such as City & Guilds, the Royal Society o
and the London Chamber of Commerce to decide whether they meet the NCVQ’s criteria.
criteria are met, then the qualification becomes accredited as a National Vocational Qualifi
(NVQ). To satisfy the criteria, qualifications must reflect the needs of industry and be base
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demonstrated competence. NVQs are to testify to the effective performance of an individugl and

not merely an academic understanding of what is required. The government’s long term vi
that qualifications will become the currency upon which the employment market is based.
Employers should be able to recruit and train, and workers find jobs and acquire new skills
the use of National Vocational (16).

For the most part, National VVocational Candidates, who may be any age and can achig
skills through any route, are assessed in the workplace. Assessments are intended to be fi
Candidates are assessed when they are thought to have reached the standard required by
NCVQ.

NVQs are one of the three main avenues of progression available to 16-year-olds leavi
compulsory schooling, and NVQs form an important part of the government’s training provi
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for 16- to 19-year-olds. They are designed for those who opt for a work-based route of career

development in preference to staying on in full-time academic or vocational education. Cur
all government-funded youth trainees received education, training and work experience deg
achieve a minimum of an NVQ level 2 qualification. The new Modern Apprenticeship initiat
intended to provide education, training, and experience leading to at least an NVQ level 3

fently
gned to
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gualification for over 40,000 young people annually (5). Over 750,000 NVQs have been ayvarded

to date.

Evaluation

According to a CBI evaluation, the introduction of NVQs into a company is strongly aidgd by:

1. the positive commitment of top management;

2. the presence of a coordinating group with the necessary range of expertise within tll\e

company to act as points of reference and facilitators (in smaller companies this ta
form of ready access to external expert advice);

3. the active involvement of line managers (5).

According to the CBI, success thus far appears to be particularly evident in larger
organizations with an established training culture but without a pre-existing vocational
qualification structure. Where a qualification system existed before, it frequently command

es the

5 the

loyalty of managers and employees alike (5).




BOX 2 (cont'd): National Vocational Qualifications (NVQ)s and the
National Council of Vocational Qualifications (NCVQ)

A number of companies participating in the NVQ system reported to CBI that the systefn has

improved employee satisfaction, enhanced team work skills, helped to break down rigid job
demarcations, and significantly improved employee productivity (5). Nevertheless, there hg
some problems.

Employers reported that the biggest barrier to NVQ implementation is the perceived
irrelevance of the qualifications to company and individual needs. Many employers say th
current faced with NVQs made up of mandatory units or limited options which are irrelevan
their business. Employers also complained about the jargon associated with NVQs. Somg
necessary to spend valuable time translating standards and assessment requirements into
can be easily understood and acted upon by their employees. Overall, user-friendly materi
NVQs and their implementation is lacking.

Another major deterrent to implementation of NVQs is that many of them are not yet av]
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for use. They are in the development phase and the time involved in creating many of theny has

been excessive according to some observers.

The awarding bodies themselves have also been a major source of criticism. Employes
found that different awarding bodies offer different levels of services and guidance. Many H
called for awarding bodies to adopt common procedures, common requirements, and comn
recording systems and to simplify and make more transparent, their procedures.

Some employers have raised concerns about assessment procedures, in particular an
reliance on simulations for assessment. In a number of cases, simulation represents all o]
all of the performance evidence for an NVQ. For some companies, only NVQs awarded or
basis of direct work-based assessment are reliable indicators of practical competence (5).

NVQ level 1 has been heavily criticized is being too simple. The qualification is compog
the simplest tasks in a given occupation, such as answering a telephone or making beds.
argues that the standard essentially legitimized and institutionalized the unskilled status qu
Prais goes even further in his criticism when he comments that “the NCVQ's level 1 qualifig
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will be eventually regarded by the public as showing the candidate has taken a test that requires

neither reading nor writing, and thus confirms the candidate of being of limited ability and c¢
to boot” (Prais, Training Tomorrow, 1990). Both the government and the CBI defined NVQ
1 on the grounds that it helps to ease the transition of unskilled persons and individuals wit
learning disabilities into the workforce.

Finally, Outon and Steedman see the lack of external assessment and the failure to req
passing of a written test as major failings of the NVQ system. According to them, the meth
assessment is inherently unreliable and open to abyse (33
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SOURCE U.S. Congress, Office of Technology Assessment, 1995, based on sources noted. Full citations ca|
found in the list of references at the end of this background paper.
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BOX 3: Training and Enterprise Councils (TECs)

Training and Enterprise Councils (TECs) are private companies with separate legal identitips.

They each have a board of directors, usually 9- to 16-members, of whom two thirds are dr3
from top local private sector business leaders. The remaining directors are drawn from ed
local authorities, trade unions, voluntary organizations and the public sector. The 82 TEC
size according to the locality they serve, from the Isle of Wight with a working population of
59,000 to Central London with 1,055,000. TECs contract out training for young people an
unemployed adults to training providers. In 1990, the TECs assumed reseonsibility for the
and business assistance programs previously run by the Employment Department.

Training providers come in many different forms: local education authorities, colleges @
further education, chambers of commerce, private training companies, national and local ¢

that does formal audits of training providers. They check attendance sheets and trainee lo
regular basis. Likewise, TECs have the authority to drop a training provider if there is a hi
attrition rate or if a significant number of people fail to achieve vocational qualification (NVQ

and voluntary organizations. In order to ensure quality, each TEC has a specific monitorinF team

“TECs havefunds for: Youth Training; Trainingor Work; Business and Enterprise Training; Local Initiative Funds; Enter
Allowances; Business Start-ups; Business Education Partnerships; Compat&riri@elated Further Education. TEenployment
Department continues to draw up the framework for these programs and monitors the performance of the individual councils.

SOURCE U.S. Congress, Office of Technology Assessment, 1995.
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2. The delivery of training must relate closely to the circumstances of each local area (8a).

To their supporters, such e Confederation of British Industry, the Training and Enterprise
Councils arethe cornerstone of a successfavernmenteffort to decentralizgovernment and
return power tondividual localities. To theidetractors, Training and Enterprise Councils are the
latest in d'seemingly endless line of gimmicks, doomed to be underminglaebiostility of the
Treasury and &ickle private-sector(8). Bennett, in a detailed study of Training and Enterprise

Councils, identified three flaws in their structure:

1. Training and Enterprise Councils have failedrtake raising the skills of thevorking
population their top priority. Insteadhey have concentrated almost exclusively on
delivering “welfareprograms,” such as Youth Training for school-leavensployment
Training forpeople whaareunemployed long-ternand special-needs trainifay people

with disabilities.

2. Training and Enterprise Counddee inflexible. They vary considerably in the size of their
budgets,depending on thstrength of the locaéconomy,but they are prevented from

properly adapting to circumstances by the tight control of the central government.

3. Training and Enterprise Councdlee mired in a civil-service culture. They are being
forced to administer a fragmented group of programs which reflect the conflicting
priorities of jostling departments rather than the needs of their localities (2).

Youth Credits and Modern Apprenticeships

Youth Credits
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Youth Creditswere conceived by th€onfederation of British Industry five young people
the power to choose apdirchase theiown career traininggiving themgreater choice, increased

personal involvement, and increased personal responsibility for important career decisions.

By April 1995, allyoung people in England, Wales and mainland Scot#aadohavebeen
offered Youth Credits at age 16 or 17 (BYx EachYouth Credithas a financial valuehich
varies according to tHevel and type ofntendedtraining. Youth Credits can be presented to an
employer or training provider foay for approved traininigading toward the awarding of NVQs
at level 2 orabove (see boR). Academically able studentgll be able to use their Youth Credits

for Modern Apprenticeships (see below).

Moneyfor the Youth Creditsomesvia the local Training and Enterprise Counailjch set
the value for the credit. Although each youth credit is typically worth approximia®@€§pounds
(U.S. $647 in 1995)omefor higher-level qualifications isectorslike information technology,
engineering, omanufacturing may be issuédr amountsver 5,000 pounds. Training and
Enterprise Councils set the value of the credit according to the costs of training amegasiand
the particular needs of the individual youngerson. Programs may offercentives, such as
bonuses for NVQchievements. Sonadso have additional featuresdppeal toyoung people,

such as reduced fares on local transport and shopping discounts.

Modern Apprenticeships

Beginning in September 1995, 16- to-17-year-old school leavers will be able to use their Youth
Credits for “Modern Apprenticeships,” an approach that has altesety pilot-tested in thd.K.
(box 5). Modern Apprenticeshipsredesigned to meet tleduntry's skillneeds at theupervisory,
technician, and junior management levels, andtarigetmore academicallgble, bettegualified

students. Training must lead to a National Vocational Qualificatibeval 3 orabove. Training



BOX 4: How the Youth Credits Process Works

The Youth Credits process begins with career education and guidance to ensure that the 1
old school leaver will be an informed consumer. Information on Youth Credits is made aval
schools for career teachers to use in their classes. As students approach age 16, they arg
their career plans with career advisers in one-to-one interviews, looking at all the possibiliti¢
receiving impartial advice and guidance. If, after considering all the options, employment w
related training seems the most appropriate choice, the adviser will draw up an action plan
young person. Advisers are to identify the chosen occupational area and to set out the roy
achieving the NVQ. They explain what needs to be done to help the young person achievg
her career aim, including how to use the credit to obtain the appropriate training. The your
person is then given a packet of supporting literature.
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Young people who find a job are to discuss their training needs with their employer and]agree

on the most suitable training program. If a young person is unable to find a job, the career
will help them find a training placement with a paid allowance.

During training, the employer or training provider is to keep a record of the trainee's prg

service

gress

(e.g., the units of competence, skills and qualifications achieved as the trainee moves towafds his or

her NVQs). These notes will be added to their National Record of Achievement.

As the young person uses his or her credits to pay for an element of training, the amoupt is

automatically deducted. Some of the Training and Enterprise Councils participating in pilot

projects have experimented with quarterly statements which set out the usage and the balgnce

remaining in the account, just like bank statements. The training plan is to be reviewed by

the

young person and his or her training provider every three months. When the period of trairfing

ends, participants are to be given a detailed record of their qualifications and of their skills
achievements. If they change jobs or training sites, they may take their unused Youth Creq

hnd
its with

them and complete the training course elsewhere. Alternatively, they can begin a new course of

training (13).

Whichever route the young person follows, an individual training plan must be developed and the credit used to pay for ol
training with an employer, day-release courses at college, or evening classes.

Depending on the circumstances and the length of training already undertaken, TECs may agree to restore the credit to
value.

SOURCE: U.S. Congress, Office of Technology Assessment, 1995.
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BOX 5: How the Modern Apprenticeships Process Works

Young people are to be informed about Modern Apprenticeships during career classes andin
discussions with career advisors. Employers are to select individual participants. A training
agreement will be made between the young person and employer detailing: the training to be
offered, the qualifications to be obtained; and the commitment of both parties to a successiul
outcome. The duration of the Modern Apprenticeships is to be flexible to suit the needs of the
sector and the individual employer, but it is expected to average between 2.5 and 3 years. | The aim
is that all apprentices should be given employed status at the start of their training. Wage¢ or
allowances are to be worked out by the young person and the employer (9).

SOURCE U.S. Congress, Office of Technology Assessment,.1995
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must also providéor breadth andlexibility according to sector anedmployer needs, and is to
include both core skill§e.g., communication, numeracy, problem solving, team work), and
supervisory or entrepreneurial skills. Industry Training Organizations working with Training and
Enterprise Councilsire responsible fodesigning Modern Apprenticeships onsectoral basis.

Training and Enterprise Councése responsible for delivery of the programs at the local level.

Over half of the current apprentices in Modern Apprenticeship pilot prejexysung people
who would havestayed on to do advanced academic work had they not had amgtheuality

option.

Preliminary Evaluations of Youth Credits and Modern Apprenticeships

The Confederation of British Industry believes that Youth Credits and Modern Apprenticeships

have a number of advantages over previous youth training schemes:

1. They should motivate young people to continue their education and traigivingythem
an entitlementhat signalshe importance which societiytaches to work-related skills and
the rewards that learning can bring. Youth Credits are to bridge the education and training

divide, and raise the status of vocational education and training.

2. Youth Credits should create a markat training programs for 16- to 19-year-olds, in
which employers and training providers will competenteet young peopleBaining

requirements.

3. Youth Creditsmake the funding systewiear, both to administrators and users of the
system, and should generate a sense of coherence in a cystemiy characterized by
multiple funding flows overseen by several government departiaettiinding councils,

104 Training and Enterprise Counailsd 133 Local Education Authorities.
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4. The Youth Credit system shoypdt pressure oemployers who don'turrently provide

training.

5. Theknowledgethat the training costwill be covered by the credit should encourage

employers to meet the wage costs of employing young people (6).

To date, only preliminary evaluations have been conducted.

Youth credits

The Employment Department claintisat bothyoung people and employers have responded
well to Youth Credits in pilot projects. Their surveys shdvat most young people using the
credits thinkthatthe credits havkelped them get theaining they have wanted. Motiean half
surveyed saidhat they felt more in control of theitraining. Over two-thirds oemployers
involved in YouthCredits coulddentify specific benefits to their companiesg in fivesaid that
the credits haded totheir spending morenoney onyouth training. Employers also reported

providing a greater volume and variety of training opportunities (12).

The major problenthatthe Employment Departmer@ports thus far is théhe creditsare not
transferable across regions. In order to ensla® young people haveccess to training
opportunities nationwide, locally-based Training and Enterprise Coareitpoing to have twork

together to ensure that young people can use their credits anywhere in the country.

Further evaluation dhe Youth Credits programill be needed irorder to assess its impacts

on young people's achievements and on employer behavior.

Modern Apprenticeships
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Modern Apprenticeship pilotsun by 42 Training and Enterprise Counuilsre recently
evaluated by Ernst &oung, an accounting and consulting fi{id, 15). Ernst &Young’s

evaluations found that:

The most common reasons employers reported for taking on apprentices were:

* to acquire a better qualified staff (64 percent);

to build on established training programs (42 percent);

* to obtain extra funding (38 percent); and

to attract better qualified recruits (33 percéht).

When askedvhat factorsvould determine whether they wilke on morenodern apprentices

next year, the top three employer responses were:
* business need;
« how suitable the current apprentices prove to be; and
« funding.

For a variety of reasons, recruitingeshployershasbeen difficult insomesectors bunot in
others. Ernst &oung's evaluation of the pilot projects fouhat it hasbeen relativelyeasy to
recruit employers insectors such as agriculture, chemicafggineering, and the steel industry;

conversely, employgparticipation haveen more difficult to achieve lusiness administration,

0 Total percentages add up to more than 100 percent because employers were able to answer positively to more than one response in
the questionnaire.
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child care, information technology, merchant navy, retailing and travel services. Differential

recruiting success by sector tended to be accounted for by:

» whether the sector hadpasthistory of apprenticeships, an Industry Training Organization

with wide coverage, and support within the sector;
* NVQs that are available and accepted within an industry; and
» pre-existing employer support for initiatives.

In somesectors (e.g., retaidmployers seemed margerested in recruiting older (18-year-old)

than younger (16-year-old) youth.

There aresome specific fundingssues thatnake taking on moderapprentices financially
unattractive to certain industries. An indusiryere employers traditionally have not contributed
to the cost of training is child care. As well, some engineering companidsdeavee accustomed
to a situation irwhich they recruited young peogéerthey had completed thdsasicfoundation
training at a local college. Both of these seatgitshow have topartially finance thédirst training

of any modern apprentice they recruit.

Before employergan be “sold” on the Modern Apprenticeships ideay will need to be
convinced of the validity oNVQs, but insomesectors, such as informatidachnology and
childcare, NVQs are ndully established. In retail, the NV@vel 3 is beingre-accredited,
meaningthatthe Industry Training Organizations and Training and Enterprise Cobaébeen
trying to sell Modern Apprenticeships without a full understanding of what the WW@over

(14, 15). With Modern Apprenticeships the governmentgain trying to promotdigh skills

" In the retail sector the NVQ level 3 contains a high degree of supervisory skills.
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training thatwill be transferable along occupational lines. The nature oflaber markets,
however, might make it impossible sastain any large-scale, broad-based occupational training

program in Britain.

Finally, high caliber recruits ar&ey to ensuring employgarticipation in the program, but
attractingwell qualified youth may prove to be difficult task because teachers aguidance
counselors are biased towartti® academitrack andcommonly dissuade young people from

becoming modern apprentices (15).

Ernst andYoung concludedhat, if the governmentan not provide adequate incentivesye
is a real possibility thahe success of Modern Apprenticeships coulddodined to thossectors
of the economy whertnerehasbeen an establishédhdition of workforce training.Further, the
evaluatorsotedthat the support of teachergiuidance counselors, apdrentswill be crucial to
the success of the program. To gain this support Modern Apprenticeghiieed todemonstrate
a real paritywith advanced academic accomplishment at the secondary level. To acctmglish
Modern Apprenticeships must provide access to higher education. Finally, graduates higlst get

quality jobs if the system is to attract able applicants (15).

Somefear thatthe highly selectiveature of Modern Apprenticeshipsill result in the
stigmatization of young peopferticipating in the Youth Training programhich is open to all
16- to 19-year-olds. Officials #te Employment Departmecwncedehat this is groblem. One
went sofar as tocharacterize YT as a social program kats whocannot make it in thi&bor
market (10). Ashe Modern Apprenticeship program expands, Britaight become a thrdeack
society with YT youth at the bottoropllegestudents at theop, andModern Apprenticeships in

the middle.
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Further evaluationvill be needed to determinghether the Modern Apprenticeship Program
joins theratherlong list of unsuccessful youth policy initiatives or achievesa breakthrough in
raising the skilllevel of theBritish workforce. Because Britain has had a successigouth
training programs (YOPYTS, YT), one might wondewhat will set Modern Apprenticeships
apartfrom therest. TheEmployment Department clainisat Modern Apprenticeshipare unique
in that employers, not the governmeiaire the driving force behind them. TEeployment
Department stresses tlamhployers themselves have identifiedegdfor vocational training route
for young people to addresgew and emerging skill needs atraft, technician and junior
management levels. Similarly, Modern Apprenticeshifgs based oamployefled partnerships
between Industry Training Organizations, Training and Enterprise Councils eanployers

themselves (9).

LESSONS FOR THE USA

It is always difficult to compare problems and public policy interventibesigned to
ameliorate themacross national boundari@¢onetheless, this Britistase when accompanied by
OTA's recentreview of work-based learning policies in te5. (41),may provide somealuable
insights for U.S. policy makers interested in education and training reform. In particular, it may be
comforting toU.S. mlicymakersthat at leasbneother nation faces the same persistent problems
as theU.S. in attempting to ameliorate youth unemployment the perceiveghp between
employers’ needand youths’ skills (bo®). Both countries may benefit from additional in-depth
cross-national comparisons of past and future policy soluti®egiaps anore systematic attempt
to understandgvhy theseefforts succeed and do not succeed would be beneficial to young people,
the employers who want greater skills, and the policymakers who see implications for their nation’s

standards ofiving and international competitivenes&ritain, which has labor markets and
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employer hiringoractices that are similar tbe UnitedStates, hasxperimented with many of the
same education and training initiatiteathave been tried aare currentlyunder consideration in

the United States.



BOX 6: Similarities in U.S. and U.K. Policies for Occupational Training
for Youth

A reading of this case study, as well as the main report from OTA’s assessment of work-ba
learning in the school-to-work transition (41), suggest the following similarities in at least s
the practices of both the U.S. and the U.K., as they attempt to reduce youth unemploymen
enhance the skills of young people entering the work place. Some of these problems seem
irresolvable than others because they are rooted in national character, culture, or long-star
customs. Rather than blame a program for failure (or incorrectly credit it with success), it i
important to understand the influences of these inherent and possibly unchangeable factor
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Perhaps one lesson of this case study is that governments on both sides of the Atlantic shguld try

more to understand the nature of their youth unemployment and skills problems, and the rg
different policies in curing them.

» Lack of Consensus on the Government RoldBoth countries have varied considerably in
extent and the nature of government intervention in the youth unemployment and skills
problems. Marked, rapid-fire variations over time appear to be due at least in part to b
shifts in the political and ideological winds (e.g., whether certain problems should be lef

es of

he

bth
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market to solve), and the presence or absence of public outcries over the extent of a prpoblem

(when even market-oriented political leaders attempt to step in and try to solve the prob
These rapid-fire changes in policy lead to “initiative fatigue,” a public unwillingness to try
another attempt to fix the problem.

» Employer Incentives. When governments do step in, they vary in whether and how they
provide incentives to private employers to hire and train young people. The U.S.’s cur
School-to-Work Transition program does not provide direct incentives for employers to
sponsor work-based learning (41). The U.K., on the other hand, has put in place for yq
people a novel approach to employer incentives--vouchers to be spent by the trainees
themselves. This idea has been suggested in the U.S., but not implemented. The U.S
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learn something about reactions to this approach by watching the U.K. experience cardfully.

* Need for Quick Results. Because government intervention with private labor markets is
suspect in both countries, and because governments can turn over quickly, each new
government-sponsored program is usually under immediate pressure to prove whether
or not. OTA suggests that it may take ten years to see whether the ultimate long-term
higher wages and better jobs result from U.S. students’ involvement in work-based lear
(41). Results that can be measured in shorter time frames (e.g., students’ and employ
attitudes toward work-based learning; students’ grades; student placement in jobs imm

t works
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after high school) may be either ambiguous or unpersuasive to policymakers, hard-noged

evaluation researchers, and program critics.

» Spreading of Resources Too ThinAgain, perhaps because both countries are uncomfor

fable

with government intrusion in private markets (relative to other countries such as Germapy and

Japan (41), both countries have a tendency to apply insufficient resources to extinguisl
persistent, pervasive problems such as youth unemployment and lack of work-related g
(see, e.g., TVEl in table 1).
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BOX 6 (cont'd): Similarities in U.S. and U.K. Policies for Occupational
Training for Youth

Lack of Experimental Design to Evaluate Programs and Policied-or a variety of reasong
programs and policies such as those intended to solve youth unemployment and skills
are rarely subject to evaluation by experimental design (see U.S. Congress, OTA, LTW
1995). This situation makes it difficult to determine whether a program or policy is effeq
or not. For example, during the course of a policy’s implementation, there are typically
economic changes that can substantially affect the demand for youth labor and the wa
offered to young people. Without a control group that is subject to the same macroeco
changes, but randomly assigned to not participate in a particular program, it is unclear
observed changes (or lack of changes) in outcomes (e.g., youth unemployment, wages
can be attributed to changes in the general economic climate, the program itself, or
unmeasured differences between program participants and nonparticipants.

Conflict between Values Placed on Higher Education and on Training for Workin
general, both countries tend to show more respect for those young people who seek hig
education than for those who go to work immediately after secondary %cmoabntly, the
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U.S.’s School-to-Work Transition Program, and the U.K.’s Youth Credits Program are

U.K. has instituted a separate program (“Modern Apprenticeships”) designed to make
based learning while in secondary school more appealing to students with the best gra
U.S. program is taking a theoretically more egalitarian approach (41). It remains to be
whether either approach can remove the stigma that is often attached to students’ cong
on work during their secondary school years.

intended to deliver work experience to students at all levels of academic achievement. \fhe

Fragmentation of Effort, Exemplified by Different Bureaucracies for Labor (training) and
Education. Both the U.K. and the U.S. have national departments of Labor and Educat]

ork-
es. The
seen
entration

on,

they sometimes clash (see, e.g., TVEIl in table 1). Itis only recently that coordination dfrected

toward occupational training for young people has been attempted in the U.S. A coord

nating

function has been set up to increase cooperation between the U.S. Departments of Ed§ication

and Labor (41). Whether this mechanism will help to foster cooperation at the grass-rg
level (i.e., between individual schools and individual workplaces) remains to be seen.

Attention to Development of Skills Standards.Interestingly, both the U.S. and U.K. have

ots

under way ambitious efforts to define the skills needed for particular occupations. In sgme

respects, the U.K. seems further along than the U.S. However, both countries are
experiencing some similar problems (table 1; 41). For example, skills standards can b
difficult and time-consuming to develop and apply. In addition, when they are develope
broad occupational skills standards may be seen as inappropriate to the needs of indiv
employers, too difficult for individual employers to interpret, or set at such a low level as
meaningless. The development and authentication of skills standards on both sides of
Atlantic bear very close watching.

*Concrete examples of this variation in respect in the U.S. include the wage premium put on a four-year-college (and

degree, by the media’s using as a measure of high school quality the proportion of students who go on to college, and by anec
of graduating seniors who profess that they intend to go to college even though they have made no realistic plans to do so.

SOURCE U.S. Congress, Office of Technology Assessment, 1995
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