


European Employment Observatory — Review: Spring 2008100

            

P o l a n d

•	 Only 4.2  % of employers created a ZFS. Big companies, 
employing 250+ people, dominated among the employers 
who had a ZFS. Medium enterprises create ZFS less 
frequently and small firms the least. This indicates a 
greater willingness to create the fund in economic entities 
employing more people. ZFS were created mainly by the 
employers’ initiative. The decision came less frequently 
from trade unions. Usually a ZFS was created without the 
participation of other entities or institutions. This indicates 
that, in practice, only employers show initiative within that 
area, and they decide about the resources for ZFS. The 
main cause for the creation of ZFS was employees’ training 
needs. The existence of adequate legal regulations and 
prospective profits for the firm had a lesser influence.

•	 Employers came across difficulties in the creation of 
ZFS, and small firms more often indicated permanent 
difficulties. The most significant difficulties in the 
creation process of ZFS included the lack of adequate 
resources for its creation (most often cited by micro-
companies), unclear legal regulations and procedures 
concerning the creation, difficulties in the definition/
forecasting of training needs, lack of adequate 
experience, and the lack of an organisational unit 
responsible for the creation and functioning of ZFS (a 
problem for small enterprises in particular). 

•	 Employers also indicated difficulties connected with the 
application of ZFS resources. The difficulties were more 
often noticed by the owners of small firms, and most often 
in micro-companies. Employers in medium and large 
companies indicated the difficulties far less frequently. 
The fundamental difficulties included the impossibility of 
reconciling work with training, a risk of inappropriateness 
of planned training, lack of offers on the educational 
market, which would be adequate for the needs of firms 
and lack of employees’ willingness to learn. Employers are 
afraid that sending employees on training can disturb the 
swift functioning of the business.

•	 Employers very rarely cooperate with the PES in the 
implementation of tasks connected with the application 
of ZFS resources. Moreover, they are reluctant to use 
the reimbursement of costs on education within the 
framework of ZFS from the Labour Fund’s resources. The 
main reason is that the procedures are strenuous and 
time consuming and employers were afraid of numerous 
controls. Reimbursements from the Labour Fund were 
assessed as minimal and hard to access. 

•	 Generally speaking, employers assessed public funding 
support for LLL in enterprises negatively. They expect 
changes in legal solutions, an increase of subsidy from 
national public resources and an increase in the financing 
from EU funds.

Despite some shortcomings in the functioning of ZFS, most 
employers supported the concept but put forward the following 
points: 

•	 vocational preparation, skills and qualifications are not always 
adequate for specific job posts/tasks; 

•	 ZFS facilitates the organisation of LLL to employees and can 
contribute to better preparation of the firm’s staff;

•	 the education of employees will be planned according to the 
development of the firm, and will not be accidental, owing to 
the existence of ZFS;

•	 training results in profits both for employers and employees;

•	 training can motivate employees to increase the productivity 
and effectiveness of work.

The results of research indicate that if there is a ZFS in enterprises, 
it is very useful. Its wider application would be a chance to 
improve the participation of the adult population in education 
and training (overall and employed population).

4.	Conclusions
Previously, the range of creation and application of ZFS in 
Polish enterprises was insignificant. Generally speaking, a 
ZFS is applied more by large companies, whose productivity 
depends strongly on the quality and stability of human 
resources. The interest in a ZFS from SMEs is insignificant. 
Simultaneously, ZFS is assessed highly by those employers, 
who created and used it. Hence, it might be worth 
modifying and adjusting the fund to meet the expectations 
of employers. The increase in interest of enterprises in LLL 
should be the result of the decrease of training costs borne 
by employers. Generally speaking, in order for employers 
to create and apply ZFS more willingly, solutions should be 
suggested to improve the co-financing of training activity. 
Simultaneously, procedural incentives should be applied, 
mainly to the decrease of obligations and the simplification 
of the proceedings connected with the creation and use of 
ZFS. Furthermore, a well-developed information campaign 
on the rules and benefits of ZFS is needed. 

It would also be possible to consider the introduction of the 
obligatory creation of ZFS by employers. This is a radical action 
but possibly the most effective. However, the obligation should 
not concern SMEs. Generally, different rules of the creation 
of ZFS in SMEs are necessary. The range of public support for 
various sized companies should have a regressive character. 
The lesser the entity, the greater the support it can get; with the 
increase of the size of entity, the support would be limited. 

In summary, a ZFS is an innovative practice, well adjusted to 
the needs of the Polish labour market. Actions to improve 
its functioning are worth taking, as it is highly useful and its 
usefulness will only increase with time.
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Portugal 
The modernisation of the social 
protection system

1.	Introduction and 
objectives
In the NRP 2005–08 (81) (PNACE) the recently elected government 
highlighted the need to conduct a comprehensive reform of the 
social security system. This reform was presented as a driver to 
achieve both macro-economic and employment policy goals. 
Several studies stressed that, due to demographic (ageing 
population and lower fertility rates), economic (increasing wages) 
and social (higher labour market participation rates) trends, 
considerable budgetary imbalances would arise in the medium 
term if things were left unchanged. This need to reform the social 
protection system to restore financial sustainability raised the 
possibility of achieving other economic and social aims such as 
active ageing, social inclusion, faster reintegration of unemployed 
people into the labour market and a better work–life balance.

A study of the Ministry of Labour (82) showed that if no measures 
were introduced, the Fundo de Estabilização Financeira da 
Segurança Social (Social Security Trust Fund, FEFSS) would be 
exhausted in 2015. According to the findings of the Economic 
Policy Committee working group on Ageing Populations (ECFIN, 
2006), Portuguese public pension spending was relatively high 
at that time and was expected to register one of the largest 
increases among the Member States. 

In April 2006, the prime minister initiated the debate over this 
issue in the parliamentary monthly debate. This first step brought 
social security reform to the top of the agenda. In October 2006, 
after a period of negotiations, the government and social partners 
(with the exception of the Confederação Geral dos Trabalhadores 
Portugueses — General Confederation of Portuguese Workers — 
CGTP-IN) signed the agreement on the reform of social security 
(Acordo sobre a Reforma da Segurança Social) (83). 

Since 2007, changes have been introduced in the methodology 
used to determine old-age pensions, the unemployment 
insurance system and invalidity pensions. Incentives were created 

(81)  http://www.estrategiadelisboa.pt/document/PNACE_2005-2008.pdf

(82)  ‘The analysis of the long-term sustainability of social security‘, 

MTSS, Análise da Sustentabilidade de Longo Prazo da Segurança 

Social, 2006. http://www.portugal.gov.pt/NR/rdonlyres/232EE9AD-

530F-4D0D-A2E0-0A08CCDFF9BF/0/Analise_SustentabilidadeSegSoc_

Longo_Prazo.pdf

(83)  http://www.portugal.gov.pt/NR/rdonlyres/BF2E7DA8-4F29-

469D-ABDC-7D7089F116E5/0/Acordo_Reforma_Seguranca_Social.pdf

to discourage early retirement and to persuade workers to 
remain active after the legal retirement age, and family benefits 
were enforced. The reform was not limited to measures aiming 
to re-define social security payments. It also involved measures 
on the revenue side, such as plans to tackle fraud and evasion of 
contributions, and the ‘Viável’ programme to offer a personalised 
and quick payment solution for those who owe social security. 
In 2005, the government had already taken some measures 
that complemented the reforms that would be implemented in 
2006 and 2007: for example, the convergence between pension 
schemes for the public and private sectors, and changes in self-
employed people’s contributions (Law Decree No 119/2005 of 22 
July 2005) (84).

The modernisation of the social protection system contains 
considerable potential for delivering results within the context of 
EU Integrated Guideline No 17 (Implement employment policies 
aiming at achieving full employment, improving quality and 
productivity at work, and strengthening social and territorial 
cohesion), No 18 (Promote a life-cycle approach to work) and No 
21 (Promote flexibility combined with employment security and 
reduce labour market segmentation, having due regard to the 
role of the social partners). 

It is important to notice that there are other programmes (for 
example, the national strategy for active ageing, the action 
programme for the integration of disabled people, the national 
action plan for inclusion, the network of community proximity 
services, and the new immigration law) directly linked with this 
reform that increase its ability to meet some of the challenges in 
the coming years, such as flexicurity. The process of simplification 
and modernisation of public administration, carried out during 
the last three years, feeds into the social security reform through 
the development of the Segurança Social Directa (direct social 
security service). This is an electronic platform that allows firms 
and workers to deal with several issues through the Internet. For 
example, firms can consult information on debts to the social 
security system, and take the necessary steps to admit or discharge 
employees, while workers can consult their identification details 
and contributory career payments, and apply for unemployment 
insurance, maternity, illness or invalidity allowances. The use of 
the service is shown in Table 4.

2.	Organisation, 
implementation and 
funding of the policy
Following the agreement between the government and 
social partners regarding social security reform, parliament 
approved the social security law on December 2006, which 
came into force in mid-January 2008 (Law No 4/2007, Lei de 

(84)  http://www.igf.min-financas.pt/inflegal/bd_igf/bd_legis_geral/

leg_geral_docs/DL_119_2005.htm
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Bases da Segurança Social) (85). The socialist party majority 
voted for the law against all of the opposition parties. 

To restore social, economic and financial sustainability in the 
social security system, the government introduced measures that 
apply to the public sector workers’ pension scheme (Caixa Geral 
de Aposentações, CGA) and the social security system for private 
sector employees. The following apply under the new scheme.

•	 Old-age pensions are determined in relation to the 
contributing career of the pensioner. To smooth the 
transition between the new and old schemes, special rules 
will be applied until 2016 (during this period, persons with 
longer contribution careers will receive special attention 
to ensure that they benefit from the most favourable 
terms).

•	 Replacement rates are differentiated according to the 
level of reference earnings. 

•	 A sustainability factor is introduced in the formula used to 
determine old-age pensions to take life expectancy into 
account.

•	 Since the sustainability factor decreases the expected 
old-age pension, complementary retirement pension 
plans are encouraged to compensate for the decrease in 
the replacement rate.

•	 Updates in cash benefits will relate to Indexante de 
Apoios Sociais (social support indexation, IAS), instead 
of the national minimum wage, which was used until the 
beginning of 2007. (The IAS value is defined each year 
to accommodate changes observed in consumers prices 
index and real output growth).

•	 Early retirement is subject to stricter eligibility rules and 
therefore only workers aged 55, provided that they have 
contributed for at least 30 years or more, are considered 
eligible to apply for early retirement (the pensioner 
must accept a penalty of 6  % per year prior to the legal 
retirement age and those who remain active after the 
legal retirement age benefit from an increased pension).

In addition to this reform, a new type of invalidity is considered 
in the Portuguese system. 

In addition to relative invalidity (i.e. a situation in which the 
worker, before reaching retirement age, becomes unable 
to earn more than one third of a normal wage, as a result of 
a permanent incapacity due to an illness or accident not 
covered by the specific legislation on employment injuries 
and occupational diseases), absolute invalidity (i.e. a situation 
in which the worker deals with complete and permanent 
incapacity to carry out any working activity) is also now 
considered.

(85)  http://www.portugal.gov.pt/Portal/PT/Governos/Governos_

Constitucionais/GC17/Ministerios/MTSS/Comunicacao/Outros_Docu-

mentos/20070116_MTSS_Doc_Lei_Seg_Social.htm

The Law Decree No 220/2006 of 3 November 2006 (86) brought 
considerable changes to the previous unemployment insurance 
system.

•	 Emprego conveniente (convenient jobs), emprego 
socialmente necessário (socially necessary jobs), active job 
search and non-voluntary unemployment were defined more 
clearly, in order to overcome some of the limitations arising 
from insufficient specification.

•	 Stronger relevance was given to vocational training and to the 
Plano Pessoal de Emprego (the personal employment plan).

•	 Compulsory visits to job centres every 15 days were enforced 
for unemployment insurance beneficiaries.

•	 The duration of unemployment insurance is determined 
considering age and contributing career.

•	 The concept of involuntary unemployment became stricter.

•	 Sanctions against illicit behaviour were enforced.

•	 An enlarged support for beneficiaries of the PES was 
established. 

This new scheme, which came into force in January 2007, 
demands more from the beneficiaries of unemployment 
insurance, who now have to search more actively for employment 
and be willing to accept a wider range of jobs. However, at the 
same time, it also offers beneficiaries more from the PES. Their 
responsibilities in this framework include providing information 
on national and European job vacancies, building a database 
with all registered unemployed people which is easily available 
to potential employers, encouraging firms to offer internships 
or permanent contracts to long-term unemployed people 
and people at the margins of the labour market, monitoring 
of job search efforts carried out by unemployment insurance 
beneficiaries, and suggesting vocational training to job-seekers 
to promote their employability.

This reform of unemployment insurance contains a set of 
mechanisms to promote faster reintegration of beneficiaries 
into the labour market. To reduce the number of long-term 
unemployed people, the government began granting fiscal 
incentives to companies that hire young job-seekers or long-
term unemployed people through permanent employment 
contracts (Law No 53-A/2006). The benefit is a 50  % reduction 
in their corresponding tax contributions.

The fight against fraud and evasion to contributions, launched 
in 2005, plays a decisive role in the government strategy to 
increase the financial sustainability of the social security system. 
Through the ‘Viável’ programme, more payment options are 
offered to firms and independent workers with social security 
debts, in order to raise the likelihood of collecting this debt 
and, therefore, increase social security revenues. As part of the 
strategy to avoid fraud and evasion, there is also an action to 

(86)  http://www.fenprof.pt/?aba=27&cat=36&doc=1944&mid=115
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identify cases of beneficiaries receiving benefits without proper 
justification. To prevent these situations, stronger surveillance 
started to be exercised over:

•	 beneficiaries of unemployment insurance, who refuse job 
offers or training suggested by the jobcentres, do not appear 
in jobcentres when invited, or receive social unemployment 
insurance;

•	 beneficiaries receiving an illness or invalidity pension.

With the reforms of old-age, invalidity and unemployment 
insurance in place, the government began focusing on 
measures with respect to family benefits. In July 2007, the prime 
minister announced that incentives to have children would be 
created and that benefits to families with more children would 
increase. Since then, in terms of social protection, family 
benefits and benefits for older people with lower income 
levels have been the target in the government’s agenda. The 
two agreements signed between the government and social 
partners in 2006 (the agreement on the principles of reforming 
the social security system and the agreement on the reform 
of social security) include a set of measures that imply the 
involvement of the social partners in monitoring the evolution 
of the social security system. In addition, the tripartite Comissão 
Permanente de Concertação Social (Standing Commission for 
Social Dialogue, CPCS) also regularly discusses issues related 
to this reform.

3.	Performance and 
achievements
At the moment, the key reforms in this area have been launched. 
A comprehensive set of changes has been introduced and 
further changes are only expected regarding the revision of the 
Labour Code. 

Assessment of the achievements must consider several 
aspects:

•	 These reforms will produce limited effects in the immediate 
short term. Moreover, since the majority of the new schemes 
came into force in 2007, the current statistics do not reflect 
their impacts, as most indicators are only available until 
2006. An assessment of the impact of the new old-age 
pensions on the labour market or on income inequality is only 
possible in the future. Regarding projections of the financial 
sustainability of the system, there is some research to report. 
The EES indicators that are more likely to reflect the changes 
introduced so far are employment rate in age groups 55–59 
and 60–-64; activity rate in the age groups 55–59 and 60–64; 
average exit rate from labour force; unemployment rate and  
long-term unemployment rate; preventative services; new 
start; and activation of long-term unemployed people.

•	 There are, however, some areas in which it is possible to 
evaluate the results of the policies recently carried out, such as 
the effects of the changes introduced in the unemployment 
insurance system and the plans to tackle fraud and evasion to 
contributions.

A study carried out by Banco de Portugal (Pinheiro and Cunha, 
2007) concluded that the reforms implemented in the social 
security system ‘with continuation of the process of fiscal 
consolidation under way should allow for the country’s public 
finance sustainability assessment to be improved from high to 
average risk’ (87).

Tables 1–3 show the very positive results from the measures 
taken to tackle fraud and evasion of contributions between 
2005 and 2007. The amount recovered from inspections and 
agreements to employer entities and independent workers 
increased from EUR 280 704 000 in 2005 to EUR 555 000 000 
in 2007 (+ 97.7  %). Debt recovery is the key explanation for 
these results — it grew by 377.24  % between 2004 and 2007 
(Table 2).

In the past two years, the number of actions to verify illness or 
incapacity reported by a beneficiary increased considerably. 
The effectiveness of these actions has been rising over the 
period. The identification of mis-use by the beneficiaries of 
unemployment insurance, according to the terms of the system, 
should lead to their benefits being suspended or ceased. This 
is due, to a great extent, to the interface between the Instituto 
do Emprego e Formação Profissional (Institute for Employment 
and Vocational Training, IEFP) and social security services.

In the autumn economic bulletin 2007 released by the 
Portuguese Central Bank (88), the high replacement rate and 
duration of unemployment insurance were identified as 
causes for high long-term unemployment. The changes on 
beneficiary duties and closer surveillance, introduced into the 
unemployment insurance system, have assumed an important 
role in tackling this kind of unemployment. In this bulletin, it 
was stressed that the decrease in the costs of unemployment 
insurance is explained by these changes.

Increased surveillance and the redefinition of the obligations 
of the beneficiaries of unemployment insurance reduced the 
overall number of beneficiaries in 2007 (Table 5). This is a 
particularly good result given that unemployment kept rising 
during this period (Figure 1).

(87)  URL: http://www.bportugal.pt/publish/bolecon/artigos/

op.asp?Lang=p&Ano=2007&Numero=3

(88)  http://www.bportugal.pt/publish/bolecon/antigos/bol_

outono07_e.pdf
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4.	Conclusions
The research carried out so far shows that the set of measures 
adopted to improve financial sustainability will be sufficient 
to meet the upcoming challenges of economic, social and 
demographic trends. The reform of the unemployment 
insurance system, in line with the plans to combat fraud 
and evasion, has reduced the number of beneficiaries in a 
period of increasing unemployment. However, such kind of 
structural reform will mainly deliver results in the medium 
and long term. 

In the reform of social security agreement, the stepping 
stones of the new system were agreed. Efforts to achieve the 
budgetary goals were tied to social and economic aims and 
important steps occurred in the past years. The revision of the 
Labour Code, which is currently under discussion between 
the government and the social partners, can also add another 
dimension to the framework and the modernisation process.

Table 2: Contributors — Debt recovery evolution (1 000 EUR) 

Years Debt recovery Change in  %

2004 65 732

2005 129 353 96.79  %

2006 238 262 84.19  %

2007 313 700 31.66  %

Source: MTSS

Table 1: The number of actions and amounts recovered (2005–07)

2005 2006 2007

Results Amount recovered 
(1 000 EUR) Results Amount recovered 

(1 000 EUR) Results Amount recovered 
(1 000 EUR)

Notification to employer entities 
and independent workers 402 266 94 688 271 332 68 613 168 506 37 900

Criminal investigation offices 46 300

Inspection actions 22 620 29 642 23 723 23 315 17 802 41 900

Debt recuperated through the 
confiscation of the debtor’s assets 129 353 238 263 313 700

Programme of agreements 
with debtors (with considerable 
debts) on favourable terms and 
conditions of payment 

44 085 88 601 115 200

Total 280 704 418 791 555 000

Source: Ministry of Labour and Social Solidarity (MTSS).

Figure 1: Unemployment and unemployment insurance 
beneficiaries (2006–08)

500000

450000

400000

350000

300000

250000

200000
II

2006

Unemployment

Unemployment insurance beni�ciaires

III
2006

IV
2006

I
2007

II
2007

III
2007

IV
2007

I
2008

Source: MTSS and INE.



European Employment Observatory — Review: Spring 2008106

            

P o r t u g a l

Table 3: Beneficiaries — Evolution of the number of actions and amount recovered (2005–07)

2005 2006 2007

Results
Suspensions 

and 
cessations

Estimated 
saving 

(1 000 EUR)
Results

Suspensions 
and 

cessations

Estimated 
saving 

(1 000 EUR)
Results

Suspensions 
and 

cessations

Estimated 
saving 

(1 000 EUR)

Interviews under 
SVI 122 252 14 419

8 314

144 180

54 430

9 398

1 611

245 150

81 504 18 700

SVI verification 
actions 96 126 24 132 117 010 n.a.

18 077

Housing 
inspection 

actions — illness 
benefits

19 516 6 796 1 748 21 739

Inspection 
actions and 

interface 
with IEFP 

unemployment 
insurance

22 316 1 076 1 595 22 867 56 265 35 130 7 101 85 152 62 100

Inspection 
actions to 

households 
with RMG/RSI 
(guaranteed 

minimum 
income/social 

insertion 
income)

6 073 5 215 24 176 4 157 3 751 25 778 5 234 7 000

16 872 49 889 87 800

Source: MTSS.

NB: Sistema de verificação de incapacidades, SVI (system to verify inabilities).

Table 4: Use of the direct social security service

Target 2006 December 2006 May 2007

Number of service’s users 150 000 218 042 299 039

Number of updates to social security databases 100 000 275 411 515 009

Total number of website visits 1 000 000 992 564 1 733 785

Number of services made available 20 27 33

Source: Instituto de Informática e Estatística da Segurança Social, IIES. (Institute for Social Security Informatics and Statistics).

Table 5: Unemployment insurance beneficiaries

January 2006 January 2007 January 2008

Unemployment insurance beneficiaries 312 999 297 211 258 319

Source: MTSS.
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Romania 
Increasing investment in human 
capital, strengthening the 
relationship between education 
and the labour market and 
improving the transition from 
school to work via the route of 
apprenticeships

1.	Introduction 
Apprenticeships are one of the oldest known ways of training 
an individual into the intricacies and specificities of a trade and/
or profession. So ancient is this route into the world of work that 
in many countries there is a long-standing tradition of using this 
path that combines work and training.

In today’s dynamic and global labour markets, apprenticeships are 
viewed as an alternative way of making the transition from school 
to the world of work. The aim is to combine theoretical training 
with practical, hands-on job experience in an apprenticeship that 
is usually acquired by young people while being employed, under 
the terms of specifically designed contracts, with an employer 
who practises a certain trade or profession.

It is from this point of view, combining learning in its most practical 
form with actual employment, that apprenticeships are captured 
as part of the EU Integrated Guideline No 23. This encapsulates 
apprenticeships as measures aimed at expanding and improving 
investment in human capital via ‘inclusive education and training 
policies and action to facilitate significantly access to vocational, 
secondary and higher education, including apprenticeships and 
entrepreneurship training’. 

Therefore, apprenticeships are rightly regarded not merely as an 
alternative way of vocational training, but also a major instrument 
for greater social inclusion. It is a specific path of combined training 
and employment, highly beneficial to categories of the population 
at risk of being marginalised or excluded or people in regions 
and localities that are remote and isolated. Apprenticeships are 
also beneficial for the trades, professions and occupations for 
which industrial-type training is at best ill-suited, including 
among traditional occupations that play such an important role 
in the preservation of the cultural identity and diversity of our 
continent.

Accordingly, support for apprenticeships as a route from school 
to work, has been rightly classified by Eurostat as a labour market 
intervention (labour market policy, LMP). Therefore, the financial 

schemes providing support, in a variety of forms, either to the 
organisers of apprenticeships programmes (enterprises or 
individuals exercising a certain trade/profession), are categorised 
as ALMPS and are included for statistical purposes into the second 
category of LMPs, namely those dedicated to vocational training 
and the support of such activities, with a special sub-category of 
‘support for apprenticeships’.

This article will look at the renewed interest into the practice and 
regulation of apprenticeships in Romania. 

From the very beginning of plan-to-market transition, voices 
were heard among both unions and among employers in favour 
of the re-establishment of apprenticeships not only as a distinct 
route of vocational training but also a self-standing institution of 
the Romanian labour market. However, the very pace of transition 
prevented a proper re-establishment of this institution until the 
new Labour Code was finally elaborated and enacted at the 
beginning of the current decade and just as Romania was ending 
its transition period and approaching its entry into the EU.

As such, the Labour Code, also known in Romanian legislation as 
Law No 53/2003, states in Title VI dedicated entirely to vocational 
training that apprenticeships are a recognised form of vocational 
training (Article 189 in the current as well as in the initial form of the 
law). An entire chapter is dedicated in the Labour Code (Chapter 
III/Title VI) to apprenticeships as self-standing-institutions of the 
Romanian labour market. While stating clearly that apprenticeships 
are to be considered an established, distinct form of vocational 
training, the Labour Code also established that they are to be 
undertaken under the terms of a specific type of determined 
duration (closed-end) labour contract, thereby assimilating fully 
apprentices with regular salaried employees and granting them 
all the associated rights, including those of social security.

Although the code explicitly left most of the technicalities 
for a future specific law to define, it nevertheless initially 
attempted to more strictly regulate the form of employment 
with training which apprenticeships are in essence, leaving less 
room for manoeuvre for the special legislation. As both unions 
and employers strongly protested at the initial provisions, 
with employers claiming that there was too much rigidity 
embedded in the code and the unions claiming that a modern 
form of slavery had been enacted, the government in office at 
the time did not manage to implement this part of the code. 
It was therefore left to the centre-right coalition that emerged 
after the 2005 elections to amend the code in 2005 and strip the 
chapter on apprenticeships of all but its basic provisions, with 
the rest being left for a special law to legislate. The act which 
therefore emerged has therefore been thoroughly negotiated 
by the unions and employers. 

The law, known as the Apprenticeships Act (Law No 279/2005), 
was passed in 2005. However, it only entered into force in 2006, 
when the Ministry of Labour finally elaborated its application 
norms without which, according to Romanian legislation, it 
would not have been able to produce any tangible effects. 
Therefore, the time since the application of the act and the policy 
itself is rather short and, as such, there are few if any evaluations 
of its efficacy. There are also very few, if any, reliable statistics 
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on the issue. Nonetheless, based on the information that does 
exist, as well as the fact that the provisions of the law have now 
stabilised, it is possible to provide a brief review of its provisions 
and make a range of qualified observations on the topic.

2.	Organisation, 
implementation and 
funding of the policy
According to the special law that regulates the institution of 
apprenticeships in Romania, apprenticeships are regarded as 
a special and distinct form of vocational training combining 
employment, in the form of a closed-end, determined duration 
contract, with vocational training, to be provided by the 
employer, both practical and theoretical. People entitled to 
apprenticeships must be individuals aged between 16 and 25 
years of age, with no prior qualification in the trade for which 
they are entering as an apprentice. The apprenticeship contract 
cannot be longer than three years but not shorter than six 
months, in accordance with the qualification to be provided. 
Actually, the law clearly states that the contract cannot exceed 
24 months so as to be in full compliance with the provisions of 
the Labour Code for determined duration contracts.

It is important to mention that while the apprentice is 
considered a full-time employee of the firm or of an individual 
authorised person or family association, he/she is entitled to all 
associated rights, including the minimum salary and working 
time regulations. The apprentice also benefits from theoretical 
training which is to be provided within working hours. Employers 
have to provide housing and accommodation for apprentices if 
they are unable to commute between home and work.

The State encourages apprenticeships and perhaps this is one 
of the most important aspects of the law. It provides employers 
committing themselves to providing apprenticeships with a 
financial incentive from the Unemployment Insurance Fund. 
The incentive equates, per trained and employed apprentice, to 
50  % of the statutory minimum wage (currently at RON 500/EUR 
139 at market exchange rate, which makes the subsidy equal to 
RON 250/EUR 70). To this one can add a further subsidy equal to 
the equivalent of the expenses incurred by the employer for the 
theoretical training of each apprentice, but no more than the 
equivalent of 20  % of the statutory minimum wage. 

This link with the minimum wage, which in Romania is 
particularly low, is, in the author’s opinion, not conducive to the 
application of the measure. The fact that so many incentives 
and stimuli are tied to the low threshold of the minimum wage 
makes them very unattractive as the amounts received are so 
low that they simply do not justify the bureaucratic procedures 
needed for their administration. It would be better for there 
to be a closer link between benefits and contributions and, in 
the case of incentives, between the amount to be disbursed 
and the objectives to be achieved. It should therefore be 

understood that while stability of the social protection schemes 
is paramount (in this case the Unemployment Insurance Fund), 
the fact that most of them are financed via contributions turns 
them also into vehicles for the promotion of their contributors’ 
interests and not only into additional pillars of overall/
consolidated budget stability. Therefore, while in the case of 
non-contribution financed benefits, a link with the minimum 
salary is welcome, in the case of contribution-financed 
incentives and benefits, such a link is counter-productive. It 
clear therefore that in this particular case, linking subsidies, 
which are meant as incentives for engaging apprentices, with 
the very low level of the minimum salary makes them wholly 
unattractive to the business community as the amounts 
disbursed cannot cover any expenses. Therefore, the way in 
which these subsidies are designed, to date, makes them more 
of a disincentive rather than a much-desired incentive for 
engaging into apprenticeships.

3.	Performance and 
achievement
Activity reports of the National Agency for Employment  
(NAE) (89) show that intake rates for the LMP destined for the 
support of apprenticeships have been particularly low. Only 
one firm has until now been reported as applying for the 
support offered via the PES (i.e. the NAE). Moreover, it seems 
that nationally only 30 individuals have been certified as 
‘apprenticeships supervisors’ according to the stipulations of 
the law. This is particularly worrying, as the legal conditions for 
the authorisation of the apprenticeship supervisor are the legal 
hurdle most often cited by employers as an insurmountable 
barrier to the expansion of apprenticeships. To a certain extent 
this is true, as it is not multinationals that are the most likely 
to engage into apprenticeships programmes but SMEs as well 
as individual craftsmen and family associations undertaking 
traditional craft and trades, many for whom this requirement is 
a difficulty. This difficulty is compounded if apprenticeships are 
also meant as a way of preserving, via traditional occupations, 
the cultural identity whereby practitioners of these trades are 
often aged and therefore, the mere requirement of them getting 
a certificate as an attested ‘trainer of adults’ is a particularly 
difficult barrier to overcome.

(89)  It has to be noted that the annual report for 2006 of the NAE 

clearly mentions that, while at the beginning there was great enthu-

siasm from employers for apprenticeships, this soon faded as they had 

to confront the necessity of getting their training personnel attested 

according to the methodological requirements enshrined in the law 

(the apprenticeships foreperson). As such, the NAE 2006 annual report 

clearly states that ‘no apprenticeship contract has been financed by the 

agency throughout 2006 according to the provisions of the Unemploy-

ment Insurance Act (Law No 76/2002). If this is the case for 2006, for 

2007 it seems that matters did not improve. On the contrary, the annual 

report of the agency chose to ignore the measure and failed to mention 

anything with regard to ‘support from apprenticeships’ as an active 

measure in the area/category of vocational training.
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Indicators for monitoring 

There are no indicators dedicated specifically to apprenticeships 
and the support to apprenticeships as an ALMP. Although 
Guideline No 23 clearly mentions apprenticeships, none of the 
indicators circumscribed to this guideline specifically looks 
at this measure. Therefore, one can only pick ‘investment 
by enterprises training adults’ and the more than obvious 
‘participation in continuing vocational training’, as the most 
likely though not necessarily the most suitable of candidates.

One can point to other indicators that are concerned with the 
ALMP measurements and therefore look at:

•	 amounts disbursed for apprenticeship programmes from the 
Unemployment Insurance Fund;

•	 number of participants in Unemployment Insurance Fund-
financed apprenticeship programmes;

•	 transitions from the Unemployment Insurance Fund-financed 
apprenticeship programmes by participants into such 
schemes.

Also, as all of the apprenticeship programmes have to be 
registered with the local directorates of the Ministry of 
Labour, a more than obvious set of indicators to be collected 
administratively would be:

•	 number of apprenticeship programmes registered with the 
local labour directorates;

•	 number of apprenticeship contracts registered with the same 
local labour directorates;

•	 number of individuals certified as ‘apprenticeship 
supervisors’ by the same bodies, number of licences and 
authorisations revoked by the same bodies and number 
of controls and verifications carried out by Labour 
Inspectorates on enterprises or other entities licensed to 
organise apprenticeship programmes.

4.	Conclusions
The new Romanian Labour Code together with the 
Apprenticeships Act create a modern framework for 
apprenticeships as a distinct, self-standing institution of the 
Romanian labour market.

In the meantime, the Romanian government has committed 
itself to the support of apprenticeships as a novel, innovative 
labour market policy by providing an incentive from the 
Unemployment Insurance Fund to those employers that engage 
in this specific form of employment with training. 

However, while these are the positive aspects, the disadvantages 
are linked to the rather strict and demanding conditions 

regarding the organisation of apprenticeships. This is especially 
with regard to the apprenticeship supervisor, where the 
conditions for most of the small entrepreneurs and especially 
for individual craftsmen and traders to whom the measure is 
aimed initially, are hard to accommodate.

Nonetheless, it is certain that a relaxation of the many restrictions 
in the law (such as the accreditation and attestation of the 
apprenticeships monitoring and training staff, and the tough 
conditions regarding the support for apprenticeships) would be 
beneficial in persuading employers to engage more actively in 
apprenticeship programmes.

On the other hand, the National Agency for Employment as 
a public body, which is entrusted with the administration of 
what is actually the support for apprenticeships as an active 
measure, would have to increase information and awareness 
measures. It seems that the most important obstacle in 
the application of the law is actually the lack of knowledge 
regarding it and greater promotion of the measure is 
required.
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Slovenia
Guidance for unemployed people 
as an active labour market policy

1.	Introduction and 
objectives
In Slovenia, as in other European countries, (vocational and 
career) guidance, defined as ‘services intended to assist 
individuals, of any age and at any point throughout their lives, 
to make occupational, training and educational choices and 
to manage their careers’ (Sultana and Watts, 2006) is a fast-
developing policy area, especially over the past 10 years.

On the other hand, it is not an entirely new concept in Slovenia. 
Vocational guidance was first introduced in the 1950s, when 
vocational guidance services within the regional employment 
service were established. During the 1960s and 1970s, the 
guidance services were offered as a part of school counselling 
centres addressing the needs of pupils and students in primary 
and secondary schools. Until the mid-1990s, they were the 
primary target group for career guidance. In the second 
half of the 1990s, when the unemployment rate increased 
dramatically, the Employment Service of Slovenia (ESS) 
reoriented its guidance services towards adults and especially 
unemployed adults. The major reform of guidance services in 
the ESS was carried out between 1997 and 1999, when vocational 
information and guidance centres were established (as a part 
of the PHARE project). In 2000, through the Slovenian National 
Centre of Vocational Guidance, the ESS became a member of 
Euroguidance (formerly NRCVG), a network of EU centres for 
vocational guidance. 

As a part of the Slovenian ALMP, guidance is one of the four 
main policy areas of the Slovenian Ministry of Labour, Family 
and Social Affairs (Molfsa) to improve the competitiveness of the 
Slovenian labour market and Slovenian workers. Development 
of career guidance should have a positive influence on the 
vocational education and training system in Slovenia for it to 
become more effective and efficient and address labour market 
needs and the needs of unemployed people.

Important influences on the development of career guidance 
in Slovenia are the relatively new strategies developed at the 
European level. The EES in the field of the labour market, and 
lifelong learning strategy in the field of education, are the most 
important. They have influenced the changes of existing social 
and employment as well as educational policies in recent years. 
One of the recent concepts, affecting the position of unemployed 
people in the labour market, is the concept of activation. The 
introduction of activation policy is intended to increase activity 

rates (or to lower unemployment rates) and to make social 
protection schemes more ‘employment-friendly’, and more 
effective and efficient. The activation strategy emphasises the 
role of work. It raises the question on the new role of guidance 
— should it provide only information for quicker re-entry into 
the labour market or should it provide a more comprehensive 
service for greater employability, regardless of the duration of 
unemployment? Furthermore, ‘within the activation context, 
career guidance has increased the role of mediator between 
the individual and the system and who plays the role of an 
agent, who should create ‘cognitive’ change in individuals, 
especially in the sense of accepting the existing circumstances 
of the functioning of the labour market (flexibility, precarious 
employment, etc.)’ (Kopač, 2007).

2.	Organisation, 
implementation and 
funding
In the labour market, the ESS is the most important provider, 
contractor and coordinator of guidance services in Slovenia. 
ESS activities are financed by the State budget together with 
the Structural Funds (especially active labour market policy 
programmes).

The ESS was established by Molfsa and its responsibilities are 
defined by the Employment and Unemployment Insurance Act 
(most recently from 2006). Within the ESS, a special Department 
of Vocational/Careers Guidance is responsible for a wide 
spectrum of activities regarding guidance — from developing 
methods and tools for guidance and counselling to delivering 
guidance services for pupils and adults (especially unemployed 
people). 

Within the ESS, guidance services are organised in a three-tiered 
system (Kopač and Ignjatović, 2006). At the first level, clients 
(adults and young people) have free access to information in a 
self-service mode, through a network of vocational information 
and guidance centres (VIGC) (90). Their primary goal is to provide 
individuals/clients with sufficient information, enabling them to 
make independent decisions about their future activities. 

A second tier provides group-based guidance, which can include 
job clubs, sessions that help clients to regain self-confidence and 
motivation, learn about job-searching skills, etc. Group-based 
guidance is a part of active employment policy measures, which 
are mainly contracted out to private organisations through 
tenders. 

In addition, there are also labour funds — institutions set up 
to implement active employment policy programmes, which 

(90)  There are three VIGC in Slovenia (in Ljubljana, Maribor and Koper) 

plus 18 VIGC (information points) and eight VIGC (information corners). 

In 2005, 65  % of all visitors were unemployed people (ESS, 2006).
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work on re-activating and finding alternative employment for 
redundant workers. They are private legal entities set up to carry 
out active employment policy measures within one or several 
municipalities, or within one or several companies. There are 
regional, branch and business labour funds. Labour funds bring 
together social partners and stakeholders at the local, regional 
and national levels (municipalities, trade unions, chambers of 
commerce and craft, companies, business centres, business 
incubators, technology parks, the ESS, etc.). 

A third tier of guidance services within the ESS provides 
individual-based career guidance (poklicna orientacija), which 
is performed by career counsellors to those who are perceived 
to need it (91). This is the most comprehensive, in-depth 
career guidance service available in Slovenia. Additionally, all 
registered unemployed people have a right and responsibility 
for an individual employment plan in which they define, in 
cooperation with employment advisors, their employment goal 
and ‘active’ steps (measures) for reaching such a goal. 

Besides the ESS, adult educational guidance centres are also 
important in terms of delivering educational guidance to adults 
(92). The Slovenian Institute of Adult Education regulates their 
activities, which are financed by the Ministry of Education and 
Sport. Centres are attached to or situated within local training 
centres called People’s University (Ljudske univerze) — which are 
the most important providers of adult education and training. 
There are currently 14 local adult educational guidance centres 
situated all over Slovenia. They demonstrate good practice in 
the area of LLL policy and have established cooperation with 
other stakeholders at the local level. Each centre has its own 
network of partners (i.e. experts and strategic partners), whereas 
the educational providers play the key role. 

The existing guidance service in Slovenia thus mainly consists 
of public providers (financed through direct service provision), 
where private or non-profit organisations play only a very 
marginal role. On the other hand, some companies do have 
organised internal career guidance, while certain organisations 
(and associations), such as chambers of crafts, chambers of 
commerce and industry, and especially trade unions are not 
involved enough in guidance. 

(91)  Career counsellors also undertake individual counselling for 

pupils making an educational choice.

(92)  However, adult educational guidance centres have different 

clients; half of them are employed, while the other half are unem-

ployed, pensioners or students and pupils.

3.	Performance and 
achievements 
As already stated, vocational and career guidance in Slovenia has 
expanded in recent years. Besides the institutional promotion of 
guidance, unemployed people as well as those already employed 
and younger generations especially are more and more aware 
of the importance of education and guidance services. Within 
the ALMP measures, Molfsa and ESS have noticeably increased 
planned activities in the field of counselling and guidance. Table 
1 shows the number of implemented sessions per year for the 
most recent period. 

Only quantitative criteria (the number of sessions and the 
structure of unemployed people included in the programme) 
are used in evaluating the programme (Molfsa, 2007). 

On the other hand, a more qualitative evaluation of the 
guidance programmes is relatively rare and primarily internal. 
According to the survey undertaken during the international 
project ‘Guidance in Europe’ (93), Slovenian counsellors reported 
that there were no officially defined intended outcomes of the 
activity. It can be concluded that the intensity of work and 
pressure on the employment and career counsellors increased 
dramatically in this period. The guidance services (the whole 
three-tier system) are usually subordinated (also financially) 
to other tasks of the ESS — especially to job placement and 
activation. Thus, career guidance seems primarily to function to 
make job mediation and the use of available active employment 
policy measures more effective. Even if there are no concrete 
performance targets, career counsellors feel the increased 
‘pressure’ towards ‘making their contribution to employment 
exit or inclusion of clients into education’. However, regardless 
of such pressure, all interviewed personnel gave an assurance 
that this is not done at the expense of individuals. Integration 
in the labour market is a priority but long-term goals are taken 
into account as well. 

The same assurance was also given by the interviewed clients 
— none felt any direct ‘force’ towards their reintegration into 
the labour market. All interviewed users were unemployed, 
attending career guidance sessions prior to their inclusion into 
education or training programme (i.e., Programme 10 000 +). The 

(93)  Spain, France, UK, Slovenia and Germany participated in this 

Leonardo da Vinci project (2004–07).

Table 1: Implementation of ALMP programmes, number of sessions per year

2004 2005 2006 2007

1. Measure: Counselling and job searching assistance 155 280 1 221 771 924 899

1.1 General counselling and information 145 427 1 075 764 813 968

1.2 VIGC 86 289 108 321 91 295 74 023

Source: ESS, 2005, 2006, 2007, 2008.
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expectations of users regarding career guidance were very much 
alike. They expected to receive assistance in making a choice in 
respect of their further career or selecting the most appropriate 
occupation. The key task of career counsellors, according to the 
clients, was to make a ‘balance between personal wishes and 
capabilities’ of their ‘clients. In the end, guidance counsellors 
had to estimate the chances of clients to successfully finish the 
educational or training programme. Thus, it is not a surprise 
that all interviewed users had a very positive attitude towards 
such ‘activation’ measures. They were also very satisfied with 
the help they received from the career counsellors. On the other 
hand, the interviewed users were less satisfied with the work of 
employment counsellors. They have perceived the relationship 
as highly instrumental. One said that ‘employment counsellors 
do not care for us, while the situation with career counsellors is 
totally different. They take time and listen to you.’ In relation to 
the employment advisors, there were also wider gaps between 
expectations and the services actually provided, especially in 
relation to the expected influence of employment advisors on 
the labour market or the recruitment policy of employers. Users 
tend to expect that employment counsellors will do more for 
them — that they will find them work. 

In general, career guidance tends to have a more positive, direct 
outcome for those who are seeking advice in respect to further 
training or education — and a less direct influence on labour 
market integration. Nevertheless, it is interesting that career 
counsellors manage to establish a relationship of trust, which 
enables them to ‘produce’ cognitive change within clients 
without adverse reactions. As one of the counsellors stated, 
‘we inform them about currently perspective professions 
and employment possibilities. No one will be able to avoid 
a change of employment, working place or even profession. 
Such a situation in the labour market forces us into constant 
adaptation to changes, both in a professional and a personal 
sense. Only people who will be prepared to continually learn 
and adapt themselves will be successful and perform their work 
well’ (Jamnik, 2007).

4.	Conclusions
The importance of (vocational and career) guidance in Slovenia 
is increasing. The introduction of the activation concept as one 
of the main policies for unemployed people also increased the 
dilemma for guidance counsellors.

One dilemma is obtaining the right balance between the needs 
of the individuals (their wishes, expectations, and aspirations) 
and the needs of the system (labour market, educational 
programmes or employers). The counsellors find themselves 
in the situation where the needs of employers (and the labour 
market) and unemployed people need to be balanced, by taking 
into account the wishes and career interests of unemployed 
people and the actual needs of the labour market. ‘The needs of 
employers in employing new workers are specific. Mostly they 
require a suitably educated/trained worker, who can perform 
his work independently right away’ (Vaupotič, 2007). For the 
majority of guidance counsellors, it is still important that the 
primary purpose of career guidance remains the personal and 
professional growth of individuals and not just a reduction of 
unemployment and increasing population activity at any cost. 
While the policymakers see guidance as a ‘tool for increasing 
employment and reducing unemployment’, the professionals 
emphasise guidance as a tool ‘to facilitate the successful 
development of individuals’ (Niklanović, 2003: 4). According to 
the Kopač (2007), ‘career guidance should thus, in connection 
with the labour market, follow long-term and not short-term 
goals and especially take into account the need to ensure life-
long employability of the individuals and not just the need for 
their immediate ‘activation’ with no regard for the quality of the 
service. The latter is naturally closely connected to the labour 
market situation, especially the quality of available workplaces. 
The change in the primary role of career guidance, that is, from 
the individual towards the system and understanding of career 
guidance as a key element that contributes to the building of an 
individual’s security (that is, the ability of the individual to adapt 
to a flexible environment), can be most prominently noticed 
in the European employment strategy, which consequently 
also determines national employment policies, at least on a 
declarative level if not on a practical’. 

Furthermore, in searching for the balance, employment and 
career counsellors in practice are still dealing with relatively 
high caseloads and increasing performance targets (in respect 
of employment/education exits). They have reported the need 
to introduce new counsellors into the field, their comprehensive 
and continuous education, closer cooperation between different 
institutions and the need for setting up national standards for 
performing counselling and guidance and national criteria for 
evaluating the results of their performance.
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Slovakia
One-stop shops for entrepreneurs

1.	Introduction 
Slovakia has made considerable progress over the past five 
years in terms of promoting job creation. The main drivers 
of growth were extensive reforms that eased conditions for 
doing business and increased people’s motivation to work, 
in conjunction with the growing interest of foreign investors, 
and, not least, the country’s EU accession. Slovakia has received 
international credit for implementing policies in favour of 
improving business environments from the World Bank and the 
European Commission. Despite certain accomplishments, the 
challenge to improve conditions for entrepreneurship remains 
vital, particularly in creating a better regulation framework, 
improving law enforcement and reducing administrative and 
fiscal burdens on businesses.

During 2006–07, when the business community signalled 
a general worsening of the entrepreneurial climate, one 
initiative, the concept of creating a network of one-stop shops, 
was met with outstanding acclaim. The main objective of 
creating one-stop shops is to simplify access to the market for 
entrepreneurs through integrating all necessary administration 
related to business start-up and operation into one place in 
a time- and cost-efficient manner. Another aim is to optimise 
administrative procedures and electronic contacts with other 
authorities. 

The policy is in full compliance with key national strategic 
documents, which unanimously emphasise the importance of 
creating a favourable business environment, particularly for 
SMEs (the manifestos of the Slovak government 2002–06 and 
2006–10, the competitiveness strategy of the Slovak Republic, 
and the national reform programme). An important impetus 
for the policy was the adoption of Directive 2006/123/EC of 
the European Parliament and of the Council on services in the 
internal market (94), which calls on Member States to simplify 
administrative procedures through the creation of ‘points of 
single contact’ for service providers by the end of 2009. With the 
aim of reducing administrative costs associated with regulation, 
the policy refers to Microeconomic Guidelines No 9 and 10 of the 
2005–08 integrated guidelines for growth and jobs (‘To create 
a more attractive business environment, to promote a more 
entrepreneurial culture and create a supportive environment 
for SMEs’), and also to Employment Guideline No 21 (‘Promoting 
flexibility combined with employment security and reducing 
labour market segmentation, having due regard to the role of 
the social partners’). The policy is aligned with the 2007 spring 

(94)  http://eur-lex.europa.eu/LexUriServ/LexUriServ.

do?uri=CELEX:32006L0123:EN:HTML

European Council’s conclusions on reducing administrative 
burden (95) and the Commission’s better regulation strategy (96).

2.	Organisation, 
implementation and 
funding of the policy
In April 2006 the government approved a draft ‘Concept of 
creating a network of one-stop shops’ (97). The concept laid 
down basic principles for the creation and operation of one-stop 
shops in Slovakia. According to the document, one-stop shops 
were supposed to:

•	 improve and streamline access to the market for a wide group 
of entrepreneurs in the business start-up phase as well as in 
the course of undertaking business activity, through more 
efficient administrative procedures and provision of assistance 
related to entrepreneurship;

•	 concentrate administrative procedures into one centre; 

•	 optimise the administrative process in terms of quality and 
time necessary for issuing relevant documents.

In response to the EC directive on services in the internal market, 
one-stop shops should provide for all procedures and formalities 
needed to access a service activity, charge fees proportionate to 
associated costs, provide additional services beyond the basic 
scope, respect the optional use of services by providers, and 
make services accessible across the entire country.

The Ministry of the Economy, charged with the transposition 
of the services directive, considered several alternatives to the 
setting-up of the network. Following inter-ministerial discussions, 
the decision was taken to establish one-stop shops within the 
existing network of tradesmen offices (tradesmen departments 
of district offices under the public administration), taking 
into account their infrastructure, technical and professional 
capacities, experience and the coverage of a decisive part of 
entrepreneurs. The Ministry of the Interior is responsible for 
small-scale trading and crafts. Therefore, joint responsibility for 
the implementation of the concept was agreed between the 
Ministry of the Economy and the Ministry of the Interior.

The Ministry of the Economy is responsible for the coordination 
and methodical activities, including the development of an 
integrated information system. The Ministry of the Interior bears 
responsibility for the execution of the policy, i.e. the setting up 
and operation of one-stop shops.

(95)  http://www.consilium.europa.eu/ueDocs/cms_Data/docs/press-

Data/en/ec/93135.pdf

(96)  http://ec.europa.eu/governance/better_regulation/index_en.htm

(97)  http://www.rokovania.sk/appl/material.nsf/0/DAFA4A617262C72

CC12571460044B79F?OpenDocument
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The implementation of the policy is planned in phases. In the first 
phase, one-stop shops shall provide services for entrepreneurs, 
who carry out business based on trade licences (i.e. tradesmen). 
This concerns approximately 95  % of the total number of 
entrepreneurs. The first phase was launched in October 2007 
with the amendment of the Trade Licence Act. Entrepreneurs 
who perform activities on the grounds of other permissions 
and registries, such as persons registered with the business 
register or persons in freelance occupations shall gain access 
to one-stop shops in the second phase. The concept envisaged  
31 December 2008 as the deadline for the second phase. 
However, this date may not be feasible in view of the policy 
adjustments (98).

The amendment of the Trade Licence Act (99) enacted the 
creation of one-stop shops within the existing network of 
district (tradesmen) offices. Since 1 October 2007, the 50 district 
offices provide one-stop shop services within their territorial 
competence for all persons and legal entities, commencing or 
operating business activities according to the respective law. 
Foreign persons, originating from EU/EEC countries, can access 
one-stop shops in district offices located in the eight regional 
centres. The official language for all procedures and participants 
is Slovak. For the time being, staff and technical capacities do 
not allow for the use of foreign languages.

One-stop shops widen the existing agenda administered by 
tradesmen offices. Most importantly, they:

•	 enable persons and legal entities, applying for a trade licence, 
to complete income tax registration and registration in the 
system of compulsory health insurance;

•	 provide for the electronic issuance of a defaulter sheet.

Under the previous regulation, commencing entrepreneurs 
were obliged to arrange the abovementioned formalities in 
person, which was a time-consuming and thus costly operation. 
One-stop shops collect data from applicants needed for the 
registration, verify it and submit it instantly by electronic means 
to the respective authorities, such as the territorial tax office, 
health insurance company, and prosecutor’s office. Against 
initial plans, registration for the purpose of social security is not 
included in the service package. The main reason is the deficient 
interlinking of information systems, but also the current terms 
of registration of tradesmen with the Social Insurance Agency 
(liability to register after 18 months since the commencement 
of a trade).

(98)  This concerns the different claims and interests on the part of 

competent authorities (State administration bodies, self-governments, 

professional chambers). The Ministry of the Economy is expected to 

draft new legislation that would tackle the discrepancies. Otherwise, 

the Ministry of the Interior is ready to amend anew the Trade Licence 

Act to integrate ‘other’ entrepreneurs so that they can take advantage 

of one-stop shops.

(99)  http://www.nrsr.sk/exeIT.NRSR.Web.Webclass/SSLP.

ASP?WCI=SSLP_NZWorkitemHist&WCE= Master=2158

One-stop shops also assume advisory functions. Specifically, 
they provide information about general and specific conditions 
related to the operation of trades, procedures associated with 
the acquisition of a trade licence, contacts and information 
about relevant authorities and institutions, access to public 
registries and databases of service providers, and available 
procedures of settling disputes. Information provided is only 
advisory and the service is not a legal consultancy. Information 
may be requested electronically.

The integration of administrative procedures into one centre 
does not interfere with the allocation of functions among 
competent authorities. The service provided by one-stop 
shops is optional, i.e. entrepreneurs may decide to complete 
procedures and formalities individually. One-stop shop 
services are free of charge. Fees are charged for the different 
administrative procedures, such as issuance of trade licences 
and certificates of professional qualification, according to a 
tariff of rates. The amended law introduced formal changes 
in trade licences, which are now issued separately for each 
business activity. Under previous regulation, the number of 
activities registered per trade licence was not limited. Fees were 
lowered accordingly. The new Trade Licence Act also transposes 
provisions of Directive 2005/36/EC on the recognition of 
professional qualifications. In summary, the recognition of 
qualifications — an important condition for the acquisition of 
a trade licence — has been liberalised, which should facilitate 
labour market entry, particularly for school leavers. 

The policy is financed from the State budget, specifically, from 
the budgetary chapter allocated to the Ministry of the Interior. 
There is no co-financing from EU funds. The total cost of creating 
one-stop shops, (the adjustment of tradesmen offices to 
perform functions of one-stop shops), is estimated at less than 
SKK 2 million (EUR 67 000) (100). Services are usually carried out 
by tradesmen offices’ employees, who are primarily responsible 
for the registration of trades. Special departments with staff 
performing exclusively ‘one-stop shops’ services were only set 
up in offices situated in bigger cities, mainly regional centres. 

There is no specific involvement of social partners in the 
policy. Trade unions and employer associations participated in 
standard legislative procedures, but did not decisively impact 
on the setting and/or performance of the policy. 

(100)  Source: Ministry of the Interior of the Slovak Republic.
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3.	Performance and 
achievements
One-stop shops are in operation for a relatively short time (101). 
Even though the policy requires further adjustment and fine-
tuning (see conclusions), it may be already assessed as a useful 
measure. Since its launch on 1 October 2007, almost 100 000 
persons have made use of one-stop shop services (see Table 1). 
This is roughly one quarter of the total number of tradesmen 
(physical persons) (102). 

There is no comprehensive evaluation of the policy available 
so far. The Ministry of the Interior is interlinked with tradesmen 
offices and regularly monitors and publishes general data on 
output indicators (see Table 1) for each district office, including 
data on the number of office employees broken down by basic 
scope of work (registration, inspection). Data primarily serve the 
ministry for internal analysis. 

The policy was met with a clearly positive response from 
beneficiaries and providers of the service (103). The most 
praised assets of the policy are simplified business start-up 
and reduced (or faster) red tape. The project ‘Evaluation of 
economic and social measures’, run by the economic think-
tank INEKO, awarded the policy the second highest ranking 
among 20 key economic and social measures approved or 
implemented in the first half of 2007 (104). The evaluation 
committee formed of 50 independent experts evaluated 
the creation of one-stop shops as the best measure in the 

(101)  At the time this report was prepared, one-stop shops were 

operating for eight months.

(102)  One of the indicators, which could serve to follow the impact of 

the policy, is the number of employed by sector and status in employ-

ment. Alternatively, employment growth could be a relevant indicator. 

The Commission’s compendium of indicators for monitoring the 

employment guidelines includes the indicator of employment growth 

(annual percentage change in employed population) broken down by 

main sectors.

(103)  This assessment is based on the author’s interviews conducted 

for the purpose of this article with representatives of the Slovak 

Tradesmen Union and the Ministry ofthe Interior.

(104)  http://www.ineko.sk/heso/projekt-heso-1-a-2-stvrtrok-2007

area of business environment improvement since the current 
government came to office in June 2006.

4.	Conclusions
One-stop shops represent an important step towards reduced 
administrative costs of starting and doing business, improved 
quality of services and better governance of policies and 
institutions in charge of business environment regulation. 
During the short time in operation, one-stop shops received 
credit from the business community for their contribution to 
improving the entrepreneurial climate. In spite of indisputable 
assets, the policy includes certain limitations which require 
further policy attention.

•	 Development of an integrated information system — 
this is perhaps the most important challenge. Flawless 
functioning of one-stop shops requires a reliable interaction 
of information systems operated by all competent authorities. 
An upgrade of technical capacities, adjustment of procedures 
and formalities, audit of data accuracy and reliability, but also 
the introduction of electronic procedures in all spheres of 
public administration, as well as the fine-tuning of existing 
legislation (such as simplified use of electronic signature) is 
necessary.

•	 Widening the scope of services provided by one-stop 
shops — this requirement is directly connected with the 
implementation of the previous condition. The existing 
package of services provided by one-stop shops is rather 
limited and could be potentially widened. New services could 
include the registration of entrepreneurs for the purpose of 
social security, registration of other tax liabilities (VAT, excise 
taxes and motor vehicle tax among others), and mediated 
registration with the Business Register. Foreign entrepreneurs 
could be given the opportunity to complete procedures in at 
least one commonly used foreign language (e.g. English).

•	 Reduction of procedures — along with the concentration of 
administrative procedures and formalities into one centre, a 
re-assessment of their purpose, structure and number should 
be undertaken in order to further reduce red tape. Procedures 
and formalities should be reduced to the essential level, 
duplications should be removed, and the ultimate principle 

Table 1: Key performance indicators of one-stop shops (1 October 2007 to 31 May 2008)

Number of subjects entitled to start business 
activity (new trades)

Number of subject which made use of OSS 
services

Number 
of OSS 

operations 
for the 

purpose of tax 
registration

Number 
of OSS 

operations for 
the purpose 

of health 
insurance

Physical 
persons

Legal entities Total Physical 
persons

Legal entities Total

29 042 10 579 39 621 86 325 9 944 96 269 103 668 69 628

NB: OSS — one-stop shops.

Source: Ministry of the Interior of the Slovak Republic.
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should be pursued that information already filed in the 
information system should not be requested from citizens/
entrepreneurs again, unless for serious and clearly defined 
reasons.

•	 Removal of territorial competence — this would allow people 
to use services in any office irrespective of their residence. 
Preconditions include a well-functioning information system 
and easy use of secure electronic signatures.

•	 Capacity building in one-stop shops — suggested 
improvements imply increased demands for financing 
and capacity building. Investments into quality of human 
resources and technical assistance are necessary pre-requisites 
for enhanced quality and access to services. Activities should 
focus on human resource development (training of personnel, 
possible staff increase, development of language skills), and 
measures to improve policy monitoring and evaluation and 
quality management. Possibilities of co-financing from  the 
ERDF and ESF should be explored. 
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Finland
The renewal of public 
administration and new 
activation measures for long-term 
unemployed people

1.	Introduction and 
objectives 
After the economic recession in the early 1990s, unemployment 
expanded to record proportions in Finland. As a result of the 
change in the economic output structure, brought on by the 
prolonged recession, the problems of long-term unemployment 
rapidly became critical.

The share of those unemployed for over a year (of all unemployed 
people) rose from 2  % prior to the recession to 30  % after. At 
the turn of the decade, long-term unemployment decreased 
slightly and stabilised to about 22  % in the first few years of the 
present decade (Figure 1).

High long-term unemployment and its slower decline 
in comparison to short-term unemployment led to a 
re-evaluation of labour market policy in the early 2000s. 
The renewal of labour market policy was made concrete 
in the government’s employment programme in 2003. 
Lowering structural unemployment via cross-governmental 
measures, entailing reforms in labour administration and the 
unemployment benefit system, was singled out as one of the 
prime objectives.

2.	Links with EU 
employment policy
Due to structural unemployment expanding sharply at the 
end of the 1990s, a broad reform of labour market policies was 
undertaken. The general direction of the policy, for example, 
in the reform of labour administration and improving labour 
market eligibility of those in the most difficult situations, 
followed the Lisbon strategy quite closely. 

Finland can also be regarded as something of a forerunner in 
terms of the EU’s employment policy reforms implemented in 
2003. The new EU guidelines placed a stronger emphasis on 
measures aimed at balancing regional development and the 
social dimension. These were in harmony with the employment 
programme of the government drafted in 2003, focusing on 
lowering structural unemployment.

The comprehensive policy strategy integrating different 
governmental areas and interest groups was in unison with the 
review of the EES carried out in 2005. The national objective of 
Finland aimed at lowering structural unemployment corresponds 
well with Integrated Guideline No 19 of the EU employment 
strategy (to ensure inclusive labour markets, enhance work 
attractiveness, and make work pay for job-seekers, including 
disadvantaged people and the inactive).

3.	Measures and timing
The employment policy introduced by the government 
consisted of three parts. The supply part of the package included 
the reorganisation of job referral services and making the PES 
customer service more effective.

In fact, the reforms focusing on making labour administration 
more effective had already started in 2001, when the 

Figure 1: Unemployment in different groups 1993–2007 (1993=100))
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government decided to set up regional service points alongside 
employment offices. From the beginning of 2004, after a trial 
period, employment service centres became established as 
service organisations for long-term unemployed people and 
other people difficult to employ.

According to the employment programme, a total of 40 
employment service centres were to be set up by 2006. The 
operative model of the service centres is to integrate the services for 
people most difficult to employ by including employment offices, 
social and health functions of municipalities, youth functions, the 
Social Insurance Institution and other service providers, mostly 
from the third sector. 

The demand aspect of the programme package, aiming at 
lowering long-term unemployment, included the condition that 
recipients of benefits must participate in activation measures 
and that the employment incentives for municipalities should 
be increased. These reforms came into effect from the beginning 
of 2006. The eligibility conditions for long-term unemployed 
people receiving unemployment benefits were tightened and 
job-seeking obligations were increased to activate unemployed 
people to participate in ALMPs.

Additionally, the reform included a component where the funding 
responsibilities of municipalities and the State were changed so 
that the responsibility of municipalities for the employment of 
long-term unemployed people would increase. 

The three reform projects formed a solid whole. The objective of 
the renewal of the labour administration was to make unemployed 
people more accessible through increasing the supply and quality 
of services, to encourage long-term unemployed people (who do 
not have the inclination) to participate in activation measures and 
also to increase the willingness of municipalities to decrease long-
term unemployment with their own actions.

4.	Organisation and 
implementation of the 
reform programme 
The employment policy programme started in 2003 and 
continued with the present government, coordinated by the 
Ministry of Labour (from 2007 onwards, the Ministry of Trade 
and Industry). A ministerial task group was founded to support 
decision-making and the development of the policy programme. 
A separate programme leader assisted the Ministry of Labour. 
The content of the policy programme and the organisation 
remained essentially unchanged in the programme of the 
present government, appointed in 2007. 

In the integrated model of the employment programme, special 
project managers were appointed to each ministry. Their task 
was to ensure the programme was successfully implemented 
by the ministries and central interest groups (the association 

of Finnish local and regional authorities, and labour market 
organisations).

In addition to the management and the project managers 
assisting them, the implementation of the programme was 
carried out in close cooperation with the association of Finnish 
local and regional authorities, the Social Insurance Institution 
and organisations offering services furthering education 
and employment. Labour market organisations and other 
organisations constitute key interest groups with whom the 
implementation of the programme was regularly monitored in 
the labour policy committee. 

By setting up employment service centres, local government 
(and other service providers) became involved in the network-
type cooperation. This sort of network-based way of work 
fosters multi-vocational work experience, which is necessary 
in the case of long-term unemployed people who are the most 
difficult to employ and are in danger of becoming alienated 
from working life.

The management of the employment programme and 
programme leaders have supported the activities of regional 
and local government (employment and economic development 
centres, labour force offices), for example, by organising 
communications campaigns and education in every province.

5.	Cost and financing 
of the reform 
programme
The operation costs of labour service centres had already risen 
to about EUR 30 million by 2007. Service centre expenditures 
are split in half between municipalities and central government 
labour administration. Expenditures in the municipal sector are 
determined by the number of residents receiving labour market 
support. 

According to the employment programme, about 100 new civil 
service jobs were to be established in 2006. According to the 
newest figures, an average of 325 full-time and part-time people 
was employed in service centres in 2006 and 2007. 

The increase in demand for staff stemming from the 
establishment of the new service organisation is visible in the 
development of the amount of labour personnel specifically in 
2005 and 2006 (Table 1). The work input of municipalities and 
the Social Insurance Institution has most probably also grown, 
so that the overall number of public employees necessitated by 
the reform has probably increased by about 300 people.  

The funding of labour market support was changed in the 
beginning of 2006. The labour market support costs of people 
having received labour market support for over 500 days 
passively would be divided evenly between municipalities and 
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the central government (passive support receivers). The costs 
of passive support are about EUR 500 million annually and the 
costs of the reform will be split evenly between municipalities 
and central government. The costs of beneficiaries participating 
in activation measures will be financed by central government 
alone, which was anticipated to increase the measures of local 
government to tackle long-term unemployment.

Regarding the tightening of eligibility conditions for long-term 
unemployed people receiving unemployment benefits, the 
objective was to ensure that unemployed people seek jobs on 
their own initiative. The conditions of labour market support 
were tightened through obligating long-term unemployed 
people to participate in activation measures or risk losing labour 
market support. According to the new rules, unemployed people 
can lose labour market support if they have received labour 
market support for over 500 days or the maximum time period 
of income-linked daily benefits, and after this 180 days of labour 
market support if they refuse to participate in, discontinue or 
resign from labour market measures to which they have been 
referred.

The municipalities received compensation for the financial costs 
of the labour market support reforms. The cost compensation 
to the municipalities caused by the reform was about EUR 180 
million in 2006 and it will gradually decrease during the three-
year transition period to the target level of about EUR 150 
million a year. The final costs depend on the extent to which 
municipalities are active in placing long-term unemployed 
people in activation measures (rehabilitating work activity, 
workshops, social companies and third sector organisations) 
and being employed in the open labour market. 

6.	Achievements and 
results
The most significant achievements of the service centre reform 
are indirect processes that have improved the customer service 

for long-term unemployed people. The more network-based 
approach of regional and local authorities produced further 
information on the obstacles to finding work for potentially 
employable persons and has, in part, increased the willingness 
of long-term unemployed people to return to the labour 
market with the help of tailor-made rehabilitation and working 
life training programmes. On the other hand, the number of 
unemployed people who voluntarily become involved in the 
activation measures has increased through tightening the 
eligibility conditions for receiving unemployment benefits and 
also through measures of municipalities to decrease long-term 
unemployment.

The central tool of the labour market support reform is the threat 
of losing support stemming from the tightening of eligibility for 
unemployment benefits. It has been noticed that unemployed 
people’s active search for work or training does not really start 
until unemployment benefits are threatened by a decrease or 
its duration is ending (the job-seeking of unemployed people 
accelerates to its peak just before placement measures). The 
effect of this threat can also be seen in the growing participation 
of long-term unemployed people in placement measures from 
2006 onwards when the eligibility for receiving labour market 
support was tightened (Table 2). 

According to follow-up reports of the labour market support 
reform, the wage support paid to employers has proved to be 
the most significant of placement measures. In 2007, 62  % of 
the activation measures of labour market support consisted 
of wage subsidies paid to employers. The second most used 
activation measure was training, where 12  % of those engaged 
in activation measures participated. 

In the statistical compendium compiled by the European 
Commission, the results of the Finnish programme aimed at 
lowering structural unemployment are best illustrated in Table 
19.M1 (Long-term unemployment rate). 

According to the statistical data, the number of long-term 
unemployed people in relation to the labour force decreased 
especially fast during the years 2006–07. The statistical data 

Table 1: Development of public labour personnel, 2003–07

Year Ministry of Labour

Employment 
and economic 
development 

centres

Employment offices 
(including service 

centres)
Total Change

Persons

2003 340 413 3 256 4 009

2004 337 410 3 351 4 098 + 89

2005 334 437 3 433 4 204 + 106

2006 338 464 3 533 4 335 + 131

2007 335 452 3 510 4 297 – 38

Source: Ministry of Labour employment bulletin (including part-time and fixed-term workers).
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show that the steepest drop occurred at a time when eligibility 
for long-term unemployed people receiving labour market 
support was tightened and the terms of its funding were 
changed. 

7.	Assessments on 
impact of reforms
The impact of the employment programme on structural 
unemployment has been assessed in Finland in four different 
reports. The first report published by the parliamentary auditors 
in 2005 stated that the service centre reform is a step in the right 
direction. The parliamentary auditors saw the weak availability of 
drug and mental health services and the scarcity of suitable work 
and training places as the greatest dilemmas. A more concrete 
impact assessment was not made in the report, because the 
reform was still in a starting phase. 

Another significant study assessing the operation of service 
centres was conducted by the Social Insurance Institution in 2006. 
According to the study, cooperation between public authorities 
was proceeding well. Additionally, labour service centres seem to 
have avoided, at least the largest, pitfalls of network cooperation. 
The general tone of the report is more positive. 

A third more extensive research report, from the Ministry of 
Employment and the Economy, concerned the impact of the 
reform of public labour services. In the study, special attention 
has been directed to assessing separate effects and the overall 
effect. According to the report, employment service centres 
have been targeted as service providers for persons difficult to 
employ and disadvantaged job-seekers, as the objectives for 
the reform stipulated.  

The service centres have only been operating for a relatively 
short time and their customer volumes have been small 
in relation to the amount of the difficult to employ and 
disadvantaged job-seekers, so it was premature to assess their 
impact, for example, on structural unemployment. Additionally, 
the assessment of effects had been made difficult by the lack 
of follow-up and statistical data concerning the achievement of 
employment and social policy goals.

However, the separation of customers and services had in part led 
to the fact that the newly established service centres might end 
up with the ‘bottom of the barrel’, separate from employment 
office functions and the basic duties of job referral.

The fourth extensive study, also from the Ministry of Employment 
and the Economy, dealt more generally with the activities 
and functioning of employment offices and service centres. 
According to the study, the reform has been fulfilled relatively 

Table 2: Activation and job-search plans of long-term unemployed people and disadvantaged people 

Year Activation and renewed job search 
plans, numbers

Activation and renewed job search 
plans, percentage of all unemployed 

over five months

Number of employment service 
centre clients

2003 31 039 19.3

2004 30 275 18.5 12 676

2005 36 051 22.1 20 614

2006 59 289 30.9 24 567

2007 57 238 30.6 26 171

Source: Ministry of Labour employment bulletin (including part-time and fixed-term workers).

Table 3: ALMP placements in different unemployment groups  

Year Total placements Recipients of labour market subsidy for over 
500 days

Percentage share of unemployed

2004 30.2

2005 30.8 19.7

2006 34.2 27.4

2007 40.2 34.8

Source: Labour market subsidy report, KELA (the Social Insurance Institution of Finland).
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well by employment offices. The best aspects of the reforms 
have been the strengthening of the initial stage of customer 
service and the development of self-service assistance such as 
the use of online services and the establishment of job-search 
centres speeding up job referral.

The founding of job-search and joint service centres has led to 
positive customer results. The service models of the employment 
office have developed and networking has improved between 
different authorities. There is a need for strengthening the 
strategic position of the employment offices, broadening the 
clientele, improving service processes and service entities and 
the development of integrated services.

On a local level, the labour service centre concept has turned out 
to function well. Service centres have developed positively in 
finding out and supporting the working and functioning ability 
of customers, yet there is reason to develop their connections to 
the open labour market. Municipalities have become even more 
involved in service centre activities.

The study states that new indicators should be developed for 
monitoring the performance of service centres to measure both 
the effects on welfare and employment. Additionally, it is stated 
that the labour administration will be facing problems of labour 
shortages, the alleviation of which will require the strengthening 
of labour services and the business and customer-oriented 
activities associated with them. 

8.	Conclusions
The three reform projects of the government’s employment 
programme aiming at lowering structural unemployment 
formed a comprehensive whole. The objective of the reform 
of the labour administration was to increase the accessibility 
of unemployed people by increasing the amount of services 
and to raise the quality of customer service, to encourage long-
term unemployed people in danger of becoming alienated 
from working life to participate in activation measures and to 
increase the willingness of municipalities to decrease long-term 
unemployment with their own actions.

The overall effect of the different components of the overall 
programme lowering structural unemployment on the decline 
of long-term unemployment in the programme period of 
2004–07 seems to be indisputable. This result is strengthened 
by the prolonged boom in economic growth and the excellent 
employment possibilities for short-term unemployed people 
(Table 4).

When taking into account the timing difference of the 
three different measures, the greatest decline in long-term 
unemployment, in light of the indicator data representing the 
number of people participating in active measures, did not take 
place until after 2005. 

The results indicate that, in fact, the establishment of labour 
service centres had little effect on the number of unemployed 
people. The positive effect strengthened in 2006, when the 
eligibility for receiving unemployment benefits was tightened 
and a funding incentive for municipalities was created for 
encouraging unemployed people in the most difficult situations 
to participate in activation measures. 

The reform package implemented shows that lowering 
unemployment in a welfare State requires a continuous increase 
in the number and productivity of ALMPs and encouraging 
those eligible for unemployment benefits to participate in 
activation measures. Increasing the supply of labour services is 
not by itself efficient, but rather will most likely lead to growing 
public expenditures at the same time as expenditure on 
unemployment remains unchanged.

In the coming years, and as the economic boom subsides, 
it will become more apparent how the reform programme 
has affected the level of long-term unemployment and 
unemployment expenditure. At least, in research studies 
conducted with macro-data, the efficiency of the active labour 
force policy seems comparatively modest, if it is not linked to 
eligibility requirements for receiving unemployment benefits. 
On the other hand, it must be noted that statistical open 
unemployment can be brought down in the short term through 
active labour policy measures. However, the price of this sort of 
policy is the growth of labour policy measures under conditions 
of sluggish growth.  
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Table 4: Short and long-term unemployment

Year Unemployment Short term unemployment 
(< 1 year)

Long-term  
unemployment

Long-term  
unemployment

change, 1 000 persons Percent of total 
unemployment

2003 – 5.1 0.1 – 5.1 25.1

2004 – 0.4 – 1.1 0.6 25.3

2005 – 13.1 – 12.4 – 0.7 26.3

2006 – 25.7 – 18.3 – 7.5 24.0

2007 – 32.7 – 19.9 – 12.8 22.0

Source: Ministry of Labour employment bulletin.
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Sweden
Plus Job scheme for long-term 
unemployed people

1.	Introduction and 
objectives
Since the late 1950s, ALMP has played a vital role in stabilisation 
policies and constitutes one of the cornerstones of the Swedish 
model. ALMP programmes have been used not only to promote 
an efficient allocation of resources and to facilitate transitions 
from unemployment to employment, but also for the integration 
of marginal workers who, without public intervention, would 
have been excluded from the labour market. Traditionally, the 
social partners’ support for this policy reflects their desire to 
foster the integration of unemployed workers, instead of relying 
on unemployment benefits. During recent years, Swedish ALMP 
schemes, in particular recruitment subsidies, have had a clear 
tendency to be more firmly targeted toward specific vulnerable 
groups (young people, older workers, long-term unemployed 
people and the foreign-born population).

Evaluation studies of Swedish ALMPs conducted in the 1990s 
have, however, indicated rather disappointing results for 
the participants, either in terms of subsequent employment 
outcome or earnings developments (see Calmfors et al., 2002). 
On the other hand, a number of studies (see Forslund et al., 2004) 
have also suggested that measures close to the regular labour 
market, i.e. measures close to ordinary jobs such as recruitment 
subsidies, have been more successful than other programmes. 

In order to limit social exclusion and reduce long-term 
unemployment, a set of new ALMP programmes were launched 
by the former social democratic government in January 2006. 
Part of the former government’s jobs package (a special 
recruitment incentives programme), the so-called Plus Job 
scheme, targeted towards long-term unemployed people, were 
implemented. The Plus Job scheme belongs to the set of ALMP 

measures aiming at achieving full employment (Guideline No 
17) and insuring inclusive labour markets (Guideline No 19).

A recent follow-up study (Lindqvist, 2007) indicates that the Plus 
Job scheme has been successful in achieving its objectives — 
long-term unemployed people (re)-entered the labour market 
and improved their employability, while employment in the 
public sector and the quality of services provided increased. 
Negative side effects traditionally associated with recruitment 
subsidies, such as deadweight loss, crowding out, creaming and 
displacement effects appear to have been limited. 

2.	Organisation and 
implementation 
An individual employment subsidy, the Plus Job, was introduced 
by the former social democrat government from 1 January 
2006. The recruitment subsidy was targeted at long-term 
unemployed people. The eligibility requirement stated that 
the potential participant has to be at least 20 and registered 
at the PES (Public Employment Service) as unemployed for at 
least two years. The subsidy covered 100  % of total wage cost 
and was paid for a maximum of two years and was limited to 
public employers (State, regional and municipal sector and also 
sub-contractors) (105). 

The Plus Job scheme had three main explicit objectives:

•	 enhance the employability and labour market prospect of 
long-term unemployed people; 

•	 improve the extent and/or quality of public services through 
an increased number of employees — only public employers 
and/or associated sub-contractors could recruit Plus Job 
participants; 

•	 anticipate and reduce skill shortages related to an expected 
large exit rate through retirement in the public sector, by 
training Plus Job workers who could replace the retired 
employees. 

(105)  Private childcare providers or private schools could also benefit 

from the recruitment subsidy.

Table 1: Regulations and eligibility criteria of the Plus Job scheme 

Eligibility criteria Unemployed job-seekers at least 20 and registered at the PES for at least two years

Duration of the subsidised 
employment Maximum of two years, full-time employment

Type of employers Public sector: State, municipal and county authorities and their sub-contractors 

Labour cost The wage subsidy covered 100  % of labour cost up to a ceiling of EUR 106 per day. A supplementary grant 
of EUR 16 per day could also be obtained in order to cover additional costs such as personal training.

Source: Lindquist, 2007.
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The strengthening of the labour market situation for long-
term unemployed people was expected to occur either 
directly throughout a transition from subsidised to ordinary 
non-subsidised employment and/or indirectly throughout 
the contact with employers (network effect) and also via an 
improved labour market experience.

The subsidised Plus Job employment could be a new job or tasks 
that had not been undertaken previously due to the budget 
cutbacks. The formal requirement was that the Plus Job should 
improve the level of activity and/or the quality of the service 
provided and that the task performed did not compete with 
ordinary activity at the workplace, i.e. that the Plus Job did not 
replace work tasks normally carried out at the workplace.

The selection of participants in the Plus Job scheme, i.e. the 
assignment process, involved four sets of actors: caseworkers 
at the PES office, eligible unemployed job-seekers, and the 
employer and trade union representatives at the workplace. 
In order to start a Plus Job, a prior cooperation-agreement 
between the PES and the public employers had to be concluded. 
An agreement between the employers and the trade union 
representative at the workplace regarding the content of 
work tasks was also required, in order to limit the possible 
crowding-out effect.

The planned volume of subsidised employment in 2006 was set 
to a maximum of 22 000, 1 000 of which were reserved to young 
long-term unemployed people (20–24 years old). In October 
2006, the new elected centre-right government decided to 
abandon the Plus Job scheme, referring to the fact that only 19 
700 job-seekers had participated in the scheme. 

As shown in Table 2, comparing the participants and 
non-participants in the eligible population, the share of 
participating women is slightly higher. In contrast to other 
recruitment subsidies, the more even gender distribution might 

be ascribed to the fact that the Plus Job scheme was restricted 
to public employers, where women are over-represented. The 
average duration of unemployment is significantly higher 
among the participants, compared to the whole population 
of registered unemployed people, but lower than in the 
eligible population. It should also be stressed that the average 
unemployment duration was significantly higher among 
Plus Job participants compared to other ALMP programmes. 
The PES seems therefore to have succeeded in reaching 
unemployed people with a long average unemployment spell. 
In other words, the caseworkers have respected the eligibility 
requirement suggesting that the scheme has, to a large extent, 
benefited the targeted population. The share of participants 
with reduced working capacity is slightly lower compared to 
the eligible population, but much higher that other recruitment 
subsidy programmes or labour market training schemes.

More than 90  % of the subsidised jobs are found at the local 
authority level (municipal and regional level (see Table 3). 

Schools (31  %), childcare (11  %) and elderly care (23  %) are 
the more frequent workplaces for Plus Job workers. The most 

Table 2: Comparisons between participants in the Plus Job scheme, eligible long-term unemployed people  
and all registered job-seekers 

Plus Job participants Eligible long-term unemployed All registered unemployed

Share of women 52  % 44  % 47  %

Average age 45 years 46 years 39 years

25–34 years old 

35–44 years old

45–54 years old

55–64 years old

15  %

24  %

27  %

28  %

17  %

26  %

27  %

29  %

23  %

20  %

20  %

17  %

Disabled 25  % 32  % 29  %

Average unemployment 
duration (months) 37 46 26

Total 20 228 40 573 426 707

Source: Lindquist, 2007.

Table 3: Distribution of Plus jobs by sector 

Sector Share

State 6  %

Municipalities 82  %

Regions 9  %

Sub-contractors 3  %

Source: Lindqvist, 2007.
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common occupations within the educational sector are teacher 
auxiliaries and janitors, while in the healthcare sector homecare 
and nursing auxiliary/assistants dominate. 

According to Lindqvist (2007), the fact that four actors 
(caseworkers, job-seekers, employers and trade unions) were 
involved in the assignment process has positive synergy effects. 
Both employers and the participants have a strong interest that 
the tasks performed are meaningful: for the public employers, 
important tasks can be performed with reduced labour costs; 
for the Plus Job workers it implies a higher likelihood to get a 
stronger foothold in the labour market and also higher chance 
to get permanent employment. The involvement of the 
caseworkers and the trade union representatives in the content 
of the job is also a way of preventing the potential crowding-out 
effects and the usual displacement and substitution effect 
associated with recruitment subsidies.

3.	Performance and 
achievements
The Institute for Labour Market Policy Evaluation conducted a 
follow-up and a partial evaluation of the Plus Job programme 
in 2007 (Lindqvist, 2007). This evaluation was partly based on 
a questionnaire to PES caseworkers who have been working 
with the programme and partly on register data of the Swedish 
National Labour Market Board.

The analysis of the survey suggests that the implementation 
of the programme has worked out well. A large majority of the 
caseworkers found that the available information about the 
programme was good and the regulations/rule sufficiently clear. 
Furthermore, a large majority of caseworkers (80  %) expressed 
that the scheme was an efficient instrument in improving the 
employability of long-term unemployed people. The result of 
the survey confirmed also that the PES has managed to recruit 
job-seekers with, on average, long unemployment records and 
often reduced work capacity.

The analysis of the assignment process also gives valuable 
information about the potential crowding out effect and the 
likelihood that the Plus Job workers obtain a non-subsidised 
job after the completion of the programme. There is reason to 
believe that if the initiative in the assignment process comes 
from the employers, the chance to obtain a non-subsidised 
job is greater. On the other hand, as stressed by Lindqvist 
(2007), if the initiative comes essentially from the employers, 
the crowding out effect could be larger. Furthermore, some 
creaming effect might occur with employers having a tendency 
of selecting job-seekers with shorter unemployment spells and 
better socio-economic characteristics than the average eligible 
job-seeker.

In the survey of PES caseworkers, a question about who 
normally took the first initiative was therefore asked. The results 
of the survey show that the initiative came essentially from the 
caseworkers, more than 70  % of the assignment to the Plus Job 

came from the PES and only 20  % from the employers. Also it 
is interesting to note that in 80  % of the cases, the trade union 
representative at the workplace was directly involved in the 
assignment process.

As mentioned earlier, a Plus Job is supposed to consist of 
activities which are normally not carried out at the workplace. As 
stressed by Lindqvist (2007), this means that the labour market 
effect for the participants is presumably lower as compared to 
other types of subsidised employment. On the other hand, the 
programme seems not to have created crowding out of regular 
employment to the same extent as other recruitment incentives. 
A direct question to the caseworkers was also asked regarding 
the potential dead-weight loss and crowding out effect of the 
Plus Job scheme. A majority of caseworkers (91  %) answered 
that the employers would not have recruited the job-seeker 
in the absence of the Plus Job scheme or a similar recruitment 
subsidy. As also stressed by Lindqvist (2007), it seems that the 
crowding-out effect was lower in the case of the Plus Job scheme 
compared to other existing recruitment subsidy schemes.

The report also includes an analysis of the locking-in effect 
during programme participation. The locking-in effect implies 
that a job-seeker’s time without regular employment is 
lengthened due to participation in an ALMP programme. By 
using register data and a matching estimator method, Lindqvist 
(2007) estimated the locking-in effect associated with the 
programme. The result of the estimation suggests that the 
job-seekers would, on average, have been working during 
28  % of the programme period if they had not participated in 
the programme. 

3.1.	 Reaction of social partners

Over 80  % of those who obtained subsidised employment 
through the Plus Job programme were affiliated to the Swedish 
Municipal Workers’ Union (Kommunal). Kommunal expressed its 
satisfaction with the programme and deplored its removal. The 
trade union considers that the initiative fulfilled its objectives 
and that it was an appropriate way for long-term unemployed 
people to access the labour market. As mentioned previously, 
the trade union at the local level was involved in deciding the 
content of the job tasks through the conclusion of a collective 
agreement, reducing in this way the potential negative 
crowding-out effects usually associated with wage subsidies. 
The Sveriges Kommuner och Landsting (Swedish Association 
of Local Authorities and Regions, SKL) was also positive in 
its assessment of the appropriateness of the programme. 
According to employers’ organisation SKL, the Plus Job scheme 
fulfilled its aim by both enhancing the employability of long-
term unemployed people and increasing the service level in the 
public sector. One of the advantages of the programme was its 
relatively long average duration, which gave the participants a 
good insight into working life in the organisation, increased job 
experience and also provided a way of reducing the cost related 
to the asymmetry of information regarding the productivity of 
a job applicant. According to a survey conducted by SKL (2007), 
around 70  % of the local authorities intended to employ the 
Plus Job workers after the end of the programme, implying that 
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one of the objectives of the programme, namely, to ease the 
transition towards a regular job, has been fairly successful.

4.	Conclusions
The evaluation of the Plus Job scheme seems to suggest that 
the scheme has been successful in achieving its objectives as 
long-term unemployed people entered the labour market and 
improved their employability. The usual negative side effects, 
such as deadweight loss, crowding-out, and creaming and 
displacement effects seem to have been marginal. Even though 
some locking-in effect could be identified, this effect seems to 
have been lower compared to other ALMP programmes.

The positive impact of this targeted recruitment subsidy contrast 
with other Swedish programmes such as labour market training 
where the available evidence suggests that these programmes 
have had negative or insignificant effects. This would seem 
to suggest that a heavier emphasis on targeted employment 
subsidies should be taken forward.
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United Kingdom
City Strategies Pathfinder

1.	Introduction 
The City Strategies Pathfinder initiative was first announced in 
the 2006 welfare reform Green Paper ‘A new deal for welfare: 
empowering people to work’. It was intended to stimulate the 
debate on the future direction of welfare reforms. It also set out 
the government’s intention to introduce new measures aimed 
at breaking down the barriers that prevented disadvantaged 
people engaging in the labour market — based on the premise 
that work was the most effective route out of poverty. A 
significant part of the Green Paper covered the problems faced 
by those receiving incapacity benefits where the dangers of 
slipping into long-term benefit dependency were high and 
where the level of support available to tackle this was, by the 
government’s own admission, inadequate. 

The approach in the Green Paper was set in the context of a 
target employment rate of 80  % and, in particular, the following 
three targets towards this goal were set:

•	 reduce by one million those on incapacity benefits;

•	 help 300 000 lone parents into work;

•	 increase by one million the number of older workers.

At the time, the UK had comparatively high employment rates 
within the EU for all of these categories. Nevertheless, the aim 
was to improve this performance.

The basic statistics show that there is a disproportionate 
concentration of these target groups in the urban areas, especially 
the large cities. The Green Paper pointed to the fact that over 
half the most severe pockets of deprivation are found in just 100 
parliamentary constituencies that are also those areas with the 
largest number of incapacity benefit claimants. This explains the 
focus of the City Strategies initiative, with the pathfinders involving 
15 ‘cities’ (106) of Birmingham, Blackburn, Dundee, Edinburgh, 
Glasgow, Heads of the Valleys, Leicester, London East, London 
West, Manchester, Nottingham, Rhyl, Sheffield and Tyne & Wear. 

(106)  The term ‘city’ is interpreted loosely here since some of the 

pathfinder locations are not strictly cities. For example, the Heads of the 

Valleys is a large geographical area in South Wales encompassing five 

local authority areas with many small towns and villages. Furthermore, 

some constitute city ‘regions’ such as Birmingham, which encompasses 

Coventry and the Black Country as well as Birmingham itself. However, 

all pathfinders share similar problems regarding the target groups of 

the initiative.

These 15 pathfinder areas account for around one quarter of 
the UK working age population but contain around 30  % of all 
unemployed adults, 34  % of all benefit claimants and 36  % of 
children in workless households. Furthermore, there is a high 
concentration of those with low or no skills (31  % have below 
Level 2 qualifications), which is out of line with the requirements 
of the new jobs being created (around half require at least a 
Level 3 qualification). 

In April 2007 the Department for Work and Pensions (DWP) 
outlined the core ingredients of the City Strategy Pathfinder 
initiative:

•	 direct control of the Deprived Areas Fund after targets had 
been agreed (the total fund is around GBP 32 million (around 
EUR 40 million) per year);

•	 a key role in shaping delivery of the flagship ‘Pathways to 
work’ programme (107) in helping people move off incapacity 
benefit;

•	 access to improved data sharing;

•	 greater ability to influence the provision of training 
opportunities and employment programmes at a local level;

•	 potential additional reward funding in meeting targets (108) 
for getting people back into work.

The key innovative approach within the City Strategies initiative 
is to offer what can be called a ‘progressive’ approach to support, 
whereby clients are supported before they find work and afterwards 
when they are in work. This involves three key ingredients — full 
engagement with the client, bespoke support with training, and 
engagement with employers (on behalf of the client).

The approach of this initiative falls immediately within the 
Integrated Guidelines Nos 17, 18 and 19, with some relevance 
also to No 20 with its emphasis on the development of a new 
approach to harnessing job support and related services.

2.	Organisation, 
implementation and 
funding of the policy
When the initiative was launched in 2006, the government 
provided an initial GBP 5 million (around EUR 6.3 million) to get 
the plans developed. Each area was required to produce its own 
business plan. These varied considerably between the 15 areas, 

(107)  More information on the Pathways to Work programme is avail-

able at: http://www.dwp.gov.uk/welfarereform/pathways.asp

(108)  The initial agreed target between DWP and the Pathfinders 

was a 3  % reduction in the numbers of people on benefit that would 

translate into a 3  % increase in employment.
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reflecting the general stance of the initiative that areas should 
customise their approach to local needs. 

Beyond the initial injection of money, there has been little 
additional funding and so reliance for delivery funding has 
been placed on the following sources:

•	 Deprived Area Fund (DAF) — a flexible source of funding that 
is allocated to deprived wards across the UK that fall within 
City Strategies and has now been devolved to the Pathfinders. 
The allocation of funds in 2007/2008 was GBP 32 million 
(around EUR 40 million) and the same is available in 2008/09;

•	 Learning & Skills Council (LSC) mainstream funding — the 
normal funding available for the provision of education and 
training falling within the approved framework;

•	 LSC Skills for Jobs funding — covers a range of pre-Level 2 
provisions that aim to promote employment and progression 
with further learning for low-skilled adults (aged 19 plus) who 
do not have a job but want to work;

•	 European Social Fund (ESF) sources — encompassing the 
co-financing organisations such as DWP, LSC and regional 
bodies that ensure funds from this source complement 
national sources.

Some of these sources of funding are available through 
tendering, though others may be allocated by area or based on 
provision meeting the criteria laid down. Additional funding in 
cash or in kind might be available to the City Strategies projects. 
DWP has also set aside GBP 5 million (around EUR 6.3 million) as 
‘reward money’ to successful City Strategies, though the terms 
for awarding this have yet to be clarified.

In terms of organisation of the initiative, it is difficult to provide an 
overall perspective as each City Strategy Pathfinder is customised 
to its own needs and circumstances so it is best to illustrate the 
approach by reference to two contrasting examples. These are 
summarised below in Boxes 1 and 2. Example A is what might 
be called the more typical City Strategies Pathfinder — a large 

city encompassing six local authority areas while Example B is a 
small town with a long-term regeneration plan.

The basic approach to delivery is set out in the business 
plans (109) though these are likely to have evolved since being 
first drafted during the first year of funding (April 2007–
March 2008). These vary a lot in terms of their complexity 
and level of detail. Box 1 illustrates one of the more complex 
arrangements in a city with a long history of collaboration on 
addressing the local issues and access to an array of funding, 
especially the ESF.

In Example A (Box 1), the City Strategies initiative has been 
overlaid onto an existing complex set-up and appears to have 
had the effect of allowing the local partners to reassess their 
existing collaboration — from which has evolved the new 
structure. In the case of Example B (Box 2), the area covered by 
the City Strategies Pathfinder is a small local authority but with a 
familiar problem of economic malaise and large concentrations 
of hard-to-reach groups. However, the two cases illustrate that 
while the target groups are similar across the pathfinder areas, 
their structures are reflective of local circumstances. So, for 
example, in Example B, the initiative has been blended with 
the existing economic development initiative and while it has 
a distinct profile, it is less prominent than in Example A. In part, 
this is due to the lack of influence Example B has on the funding 
flows, which are organised on a wider spatial basis than the 
area covered by the pathfinder. In a sense, control and effective 
influence over funding is crucial to what City Strategies can 
achieve since the additional funding provided by government 
is relatively small and aimed at helping to set up and operate 
the organisation rather than delivery.

With the emphasis on developing local structures, there is no 
single model that applies across the initiative. However, there 
are some common elements that can be identified such as the 
need for partnership working to include all key stakeholders; 
the significant involvement of employers; harnessing the 

(109)  The business plans can be accessed at: http://www.dwp.gov.uk/

welfarereform/pathfinder_business_ plans.asp

Box 1: City Strategies Pathfinders — Example A: Large city  

Partners — Six local authorities plus 12 others including JobCentre Plus, LSC, Connexions, regional development agency and 
employer and trade union bodies.

Approach — Comprehensive approach involving the strategic coordination of mainstream and additional provision as well as 
the commissioning of new approaches to meet the needs of employers and individuals. Demand led that engages employers and 
delivers effective recruitment and training packages.

Target groups — Lone parents, invalidity benefit claimants, those with low/no qualifications, young people not in education, 
employment or training, the over 50s, those in workless communities, women returners, residents in low-income households 
where children are living in poverty.

Resources — A complex mix of mainstream, regeneration and ESF sources with a stated objective of ‘maximising the pooling and 
alignment of funding’. 

Management — Board comprising representatives of all the agencies and key stakeholders
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available resources and making better, more coordinated use of 
them; and focusing on the hardest to reach groups among the 
inactive and customising the support accordingly.

The City Strategies initiative has at its centre the need to help 
those on benefits to find useful and rewarding work and from 
the start it was designed to tie in with the new employment and 
support allowance (110). This will be implemented in October 
2008 offering an integrated contributory and income-related 
allowance that effectively replaces incapacity benefit and 
income support. Those receiving the new allowance must show 
their willingness to seek work by undertaking work-related 
interviews, agreeing an action plan and taking part in work-
related activity — if not they will receive reduced benefits 
unless they have severe health or disability problems.

3.	Performance and 
achievements
The Pathfinders have now been operational for just over 12 
months of a two-year firm commitment to funding, but overall 
information on their performance is not currently available. 
Each Pathfinder has responsibility for monitoring its own 
activity and maintaining appropriate management information 
systems (MIS). However, the MIS adopted tend to vary, though 
a number are using a similar system that should allow a degree 
of comparability. Each Pathfinder has been allocated funding 
to carry out their own independent evaluation and most 
have commissioned external evaluators to assess the first 
year. In addition, the DWP has commissioned an independent 
organisation to undertake a national evaluation. Within this 
project, there is provision for a network of independent area 
evaluation advisers (AEA) to advise individual Pathfinders on 
methods and provide a link with the national evaluation team.

(110)  More information on this is available at: http://www.jobcentreplus.

gov.uk/JCP/Customers/WorkingAgeBenefits/Dev_015412.xml.html

The first report of the national evaluation is not yet available 
and the individual evaluations that have been completed are 
not yet in the public domain, so only some observations from 
various indirect sources can be made.

The first year of their operation has been mostly focused on 
the establishment of the Pathfinders. This in itself is no modest 
achievement given the need to overlay the new initiative 
onto — in many cases established — partnership networks 
and structures. In some areas, the development of effective 
partnership working can take more time than others. Many 
Pathfinder areas have a number of local authorities to work 
with and this often requires a ‘multi-area agreement’, which 
in some cases have to be formed from scratch. Furthermore, 
the development of the Pathfinders comes at a time when 
other related initiatives are developing or being introduced. 
For example, employers are being encouraged to get more 
involved with a plethora of initiatives such as ‘Train to gain’ 
and in particular the more recent pronouncements on the 
‘Skills pledge’ and ‘Local employment partnerships’ (111) and 
the Sector Skills Councils following the Leitch Review. This 
raises the very real danger that their involvement in the City 
Strategy Pathfinders could be seriously curtailed because of 
these growing requirements — yet the success of the initiative 
depends to a great extent on effective employer interaction.

There is also the danger (as with any partnership activity) 
that the need to involve all the stakeholders in an area could 
make the resultant body unwieldy. In one Pathfinder area, 
for example, a complex structure of around 40 organisations 
has led to concerns that any decision-making process will be 
seriously impaired. 

There is also the wider economic context to consider. The UK 
has experienced an unprecedented run of economic expansion 
but the signs are that the ‘NICE’ (i.e. non-inflationary, continuing 
expansion) period is ending and the weaker labour market 

(111)  Further information can be found on these initiatives can be 

found at: http://www.dius.gov.uk/publications/ready_to_work.pdf

Box 2: City Strategies Pathfinders – Example B: Small local authority  

Partners — Representatives from key local organisations from the public, private and voluntary sectors with the overall lead 
vested in the county council.

Approach — City Strategies fits into the existing economic development initiative and supports this wider vision for the area and 
aims to harness the power of local partners to help people into employment, helping people to remain and progress in work and 
to rethink Welfare to Work.

Target groups — Incapacity benefit recipients, lone parents, older people who need to be re-skilled and re-energised, ex-offenders, 
young people not in employment, education or training, workless families and job-seeker’s allowance recipients.

Resources — This small area faces the problem that most funding is organised on a larger spatial area so it has to focus on achieving 
change through the better coordination and integration of services.

Management — The initiative has been slotted into the existing development structure with overall responsibility falling under 
the county council but with City Strategies having its own executive board drawn from key stakeholders and comprising separate 
task groups.
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conditions likely to ensue will make the Pathfinder targets even 
more challenging. 

This challenge of increasing the employment rate to 80  % 
through efforts such as getting more people off incapacity 
benefit and into work was highlighted in research by Fothergill 
and Wilson (2007) using a model of flows on and off incapacity 
benefit and their impact on the stock of claimants. They 
found that the flow off benefit and into work would need 
to rise significantly if the targets were to be met — but the 
problem is that in many of the areas where the City Strategies 
Pathfinders are focused, the availability of appropriate jobs 
was insufficient. Basically for such a strategy to work requires 
favourable economic and labour market conditions and these 
have deteriorated since 2007. 

4.	Conclusions
The City Strategies Pathfinders initiative is at present funded 
until 2009, though the fact that the employment rate target 
extends to 2012 suggests that an extension of funding might be 
a serious consideration at some stage. In fact this has happened 
already in some Pathfinders where the devolved administration 
has pledged a commitment for five years. It is certainly clear that 
to show results consistent with the target set will require more 
than two years, but the emerging scenario of a weaker economy 
and labour market in the UK must be a cause for concern for the 
initiative — it will make it much more difficult to get the people 
into jobs when there are fewer openings in the first place.
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Croatia
Adjustment of the mismatch 
between demand and supply on 
the labour market

1.	Introduction
The Croatian labour force does not have the knowledge and 
skills required for a modern competitive economy, and the 
education and training systems have not yet taken adequate 
steps to remedy this situation. The skills of employed and 
unemployed people in Croatia are often obsolete, as they use 
outdated technologies (a consequence of the technological 
under-development of the economy) and/or they are not 
adjusted to the needs of the labour market. The education 
system is old-fashioned and produces workers with skills 
that are very often unnecessary. Furthermore, participation 
in LLL and adult education is generally low and does not 
provide the necessary knowledge and innovation. Possible 
accession to the EU puts further onus on Croatia to improve 
its education system. 

This situation causes, on the one hand, relatively high 
unemployment (particularly among young people) and 
labour shortages on the other hand. The main reasons for 
high unemployment among young people are widespread 
skill mismatches (the qualifications obtained do not respond 
to the requirements of the labour market) and school 
drop-out rates. Young people are often not motivated to 
learn as they believe they have limited opportunities to find 
a job with knowledge acquired. 

2.	Background
Skills needed in the knowledge economy are reading, writing 
and arithmetic skills, technical/ICT skills, communication, 
learning ability, team work, capacity for self-management, 
problem identifying and solving, and analytical skills (OECD, 
2004). Yet, these are not yet in demand in Croatia. According to 
the survey by Poloski and Frajlic (2004), Croatian employers still 
very much respect loyalty and obedience from their employees, 
and some basic requirements in the modern economy, such as 
inventiveness, self-reliance, team-work, are less sought after. 
Of course, the value placed on particular worker characteristics 
differ between jobs with diverse requirements. 

Lowther (2004) stresses a significant discrepancy between 
required and acquired labour force skills. Croatian workers 
generally have high reading and writing skills, although 
computer literacy is very low, particularly for lower 

skilled workers. Communication skills are good, with the 
exception of knowledge of foreign languages, which is 
quite low. Learning skills are good. Team work abilities are 
somewhat low. Capacity for self-management is also lower 
than it should be, particularly for middle and high skilled 
employees. Problem solving skills are good and analytical 
skills are somewhat low. Although there is widespread 
evidence of a mismatch in the labour market, there is 
also a general view amongst employers that far too many 
job-seekers lack basic skills.

Evidence suggests that a substantial proportion of long-
term unemployed people in Croatia lack skills required 
by employers. In some part, this reflects the failings of 
the educational system. Workers need to be equipped 
with broad and transferable skills and provided with LLL 
opportunities to be able to meet the challenges of a dynamic 
labour market and to support strategic restructuring in firms. 
Skills mismatch between jobs lost in the old manufacturing 
sector and those created in the new service sector is one of 
the factors behind unemployment in the country. New jobs 
are created mainly in the service sector in urban regions, and 
these jobs may require skills not possessed by unemployed 
blue-collar workers in other regions.

In Croatia, spatial skill mismatches occur. Unemployed workers 
in declining regions (largely less-skilled blue-collar workers) 
may have been reluctant to migrate to expanding regions 
because they lacked the skills in demand in these regions 
(mainly white-collar skills in the service sector). Obadić (2006) 
calculated particular mismatch indicators for Croatia during 
the period 1993–2002 using disaggregated data in 21 macro-
regions. The results show that such skills mismatch explains 
some unemployment and could be considered as a factor for 
increased unemployment. 

3.	Organisation and 
implementation 
Various policies and actions on the issue of tackling skills 
mismatch have been proposed and accepted by the government, 
but their implementation differs. In 2004, Croatia adopted the 
first national action plan for employment (NAPE), based on the 
revised European employment guidelines. The first NAPE helped 
to develop a more strategic approach to employment policy. In 
this context, Croatia started to develop a capacity for analysis, 
implementation and assessment of employment policies. The 
background paper for the action plan for employment 2005–08 
clearly states that: 

After the year 2000, the occupations with the highest 
unemployment frequency were mostly the same, from 
which we can conclude that there is a constant structural 
mismatch between labour supply and demand. This should 
be solved by re-qualification programmes or by opening up 
job opportunities where these unemployed people could use 
their skills and knowledge.
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Since the time NAPE was prepared in summer 2004, a high 
proportion of the unemployed people are under 30. Thus, one of 
the main obstacles to their employment (in addition to insufficient 
number of vacancies) is a significant mismatch between the 
outcomes of the education system and the labour market.

NAPE Guidance 4: ‘Promote development of human capital and 
lifelong learning’ proposed measures and policies for reducing 
skills mismatch and bottlenecks in the labour market. Among 
others, it stipulated the following key issues: 

Vocational education has not adjusted quickly enough to 
the changes in the economy and to the needs of small and 
medium-sized businesses. There are three- and four-year 
educational programmes, special programmes for under-
qualified workers or students with special needs, and a dual 
system of schooling with work placement. However, due 
to technological developments and structural changes in 
the Croatian economy, there is no longer a need for most of 
the listed specialisations. The curriculum is too focused on 
subject-specific skills, competencies and attitudes. 

Universities are not sufficiently in tune with the needs of 
employers, although the universities are more influenced by 
the needs of the market than other parts of the education 
system. And as in primary and secondary education, there 
are no effective university standards relating to educational 
processes and learning outcomes.

Similar conclusions are drawn in the employment policy review 
for Croatia (International Labour Office and Council of Europe, 
2006). The review emphasised skill mismatches, arising from 
a lagging response of the education and training system to 
changing demand of skills in young people and adults. The 
rather loose connection between the education and training 
system and the labour market is fairly well known and is due to 
several factors. 

Firstly, public expenditure on education and training has been 
rather low, but is moving closer to the OECD average of 5–6  % 
of GDP. While public funding is low, enterprises are generally not 
prepared to subsidise schools. As a consequence, the quality of 
education and training suffers considerably. 

Secondly, there is evidence that this low expenditure on 
education is not efficiently allocated. The network of schools 
and training centres overlaps. In some regions, there are several 
schools and centres offering the same courses and thus compete 
for students (and scarce funds), while their capacity is under-
utilised and resources are wasted. Simultaneously, there is a 
shortage of certain programmes offering skills in high demand 
by employers. 

Thirdly, educational programmes are still too narrowly 
specialised, their curricula over-emphasise factual knowledge, 
and teaching methods are based on passive acquirement of 
knowledge and practical skills instead of active involvement 
of students and trainees. New competences, required by the 
world of work, such as sound numeracy and literacy skills, 
‘learning to learn’ skills, social and interpersonal skills, business 

and entrepreneurial skills, multiple technical skills, diagnostic-
analytical and technical (media) skills as well as good command 
of one or more foreign languages are either taught insufficiently 
or not taught at all. 

Finally, schools and training centres are financed according 
to the number of students and are therefore not motivated 
to react to changing needs. School leavers or trainees, unable 
to find a job due to obsolete skills, have then to be retrained 
at additional costs, which come from the same limited public 
budget, mostly from the Croatian Employment Service (CES).

The 2007 joint memorandum on social inclusion of the Republic 
of Croatia (JIM) also underlines the existence of widespread skill 
mismatches which appear to be a major impediment to a more 
dynamic labour market. Among the key challenges identified in 
the JIM is the area of development of an inclusive labour market 
and promotion of employment as a right and opportunity for 
all citizens: 

In order to facilitate and improve employment, the structural 
mismatch has to be eliminated or reduced first of all through an 
active labour market policy (ALMP) directed primarily toward 
those persons who have lower employability prospects 
or toward those who are long-term unemployed, such as 
young people, older workers, particularly women, people 
with disabilities and the Roma population. More attention 
has to be given to creating conditions for employment of 
the most endangered and vulnerable groups in the labour 
market, persons exposed to accumulated problems and the 
consequences of social exclusion, whose access to the labour 
market is consequently specially difficult (such as persons with 
intellectual and health problems, addicts, victims of violence, 
former inmates, homeless people and similar). 

The CES developed a series of active labour market measures, 
including incentives to self-employment, loans for SMEs and 
public works. Some of the measures were directed to speeding up 
the hiring of young and highly qualified people by co-financing 
a percentage of their gross pay. Active labour market measures 
in Croatia have been monitored but not evaluated for their net 
effect, for example, assessing what would have happened to the 
individuals who had not participated in an active measure like 
training. Due to the lack of real evaluation of outcomes, it is not 
possible to draw clear and firm conclusions about the value of 
individual active labour market measures. It is apparent that the 
measures are not sufficiently integrated with the administration 
of unemployment benefit or the activation agenda. Active 
labour market measures reduce existing skills mismatch but 
their financial effectiveness are questionable. However, the 
evaluation of active labour market measures has begun and its 
first results are expected by the end of 2008. 

The CES is being modernised and transformed through the 
introduction of modern management techniques, technology 
and advanced training for managers and counsellors. It is a key 
instrument of government policy in developing an efficient 
labour market. It has been successful in introducing measures 
arising from the recent legislative changes and has potential 
to play a more effective role in the labour market. It has a 
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considerable body of knowledge about the labour market(s) in 
Croatia and unemployed people and is piloting arrangements 
to obtain a better understanding of employers’ labour 
requirements. 

The CES and other governmental bodies were included in 
the EU CARDS (Community assistance for reconstruction, 
development and stabilisation) projects, aimed at initiating 
a systemic reform of the secondary technical and vocational 
education system. This has to be done through support to 
policy and legal development, labour market/sector analysis, 
VET profiles and curriculum development, better adjustment 
to labour market needs, school manager and teacher training, 
and equipment upgrading in pilot schools. One of the 
activities was an annual survey of labour needs implemented 
for the first time in 2008. 

Activities are also planned in the educational system, as 
envisaged in the education sector development plan 2005–10 
(Ministry of Science, Education and Sports, 2005): 

Linking education with the labour market is a key 
factor in forming a Croatian education system which 
will be able to respond to market and social changes, 
thereby increasing opportunities for employment. For 
this reason, it is necessary to develop a unified system 
of school-based and professional guidance that is 
recognised in the EU countries as the ‘tool’ of a unified 
policy of education and employment.

4.	Conclusions 
Investments in human capital are necessary to keep pace with 
the growing demand for high skills. Although the workforce 
in Croatia is (mostly) well educated, employers have difficulty 
finding workers with the right skills.

The upgrading of skills will be one of the major tasks in order 
to overcome the problem of skills mismatch. Participation rates 
in education need to increase throughout the educational 
system and at all education levels. 

The Croatian workforce should move towards knowledge-
based industries, jobs and innovation-driven economic 
growth, and workers should be able to change jobs quickly, 
manage themselves and others, and engage in continuous 

learning. Students and employees should learn to work 
together by developing a team spirit and appropriate social 
behaviour, while at the same time allowing their individual 
preferences and talents to develop.

Until recently, appropriate analyses of current and projections 
of future labour market needs were missing. Active labour 
market measures need to be further developed in order to 
remedy the current mismatch of skills on the labour market. 
A more strategic approach to employment policy needs to be 
developed and matched by appropriate capacity building for 
analysis, implementation and assessment. The strengthening 
of the PES should be supported by the continuation of 
modernisation initiatives.

Education and training have to adjust to changing skills 
requirements in the labour market. Schools and training centres 
should restructure their courses to discontinue inappropriate 
programmes and replace them with programmes offering 
skills in demand. Curricula have to be constantly adjusted and 
modernised to include newly required competencies, and 
teaching should be made more proactive and participatory. 
Employment of graduates should be an important criterion for 
assessing the quality of training programmes, while the funding 
of schools and training centres can be used as leverage.

Curricula in schools should be reformed to increase links with 
the needs of the economy, reduce the number of compulsory 
subjects and increase optional subjects, begin later 
specialisation in the vocational path, broaden specialisations, 
emphasise problem solving, develop teamwork, increase 
the ability to learn, develop students’ ability to manage 
themselves and others, build communication and technical/
ICT skills, and reduce the emphasis on the memorisation of 
facts. The curriculum reform should be accompanied by new 
textbooks, teacher guides and learning materials, changes 
in teaching methods, and new measurements of learning 
outcomes. Schools and universities should be accountable for 
education results.

Educational policy should be formulated in a partnership 
between the relevant ministries and the social partners. 
There is a need for regular analysis and short to medium-term 
projections of demand for labour and skills through surveys 
of employers and forecasting models to inform and direct 
educational policy. Social partners should also be actively 
involved in the implementation and evaluation of educational 
policy at all levels. 
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Turkey 
Non-governmental initiatives in 
vocational education 

1.	Introduction 
This article describes and provides a preliminary analysis of 
non-governmental initiatives in vocational education. The 
challenge which the practice seeks to address in the national 
employment and labour market policy context is the shortage 
of qualified technical personnel in the labour force. 

National policy ambition in terms of economic and employment 
goals in Turkey is fast growth that creates employment. High 
growth rates in Turkey that have averaged around 7  % in 
the past six years have failed to deliver a similar employment 
growth performance. Net employment creation remained far 
below the increase in working age population because of the 
haemorrhaging of workers from agriculture. Unemployment 
rates have not changed and the labour force participation rates 
have decreased. 

Paradoxically, the large, organised manufacturing sector faces 
a bottleneck of skilled technicians. Predicting, and already 
suffering from the shortfall, industrialists in Bursa (a southern 
Marmara city in the north-west, which is an industrial hub in 
automotive and clothing and textiles) initiated two significant 
projects that surpass the usual context of building an occasional 
training facility in the local vocational school (112). This was 
achieved through an umbrella foundation BEGEV (Bursa 
Education Development Foundation, www.begev.org.tr) and Koc 
Holding (the largest conglomeration in Turkey). The initiatives 
touch upon the EU employment guidelines that promote a life-
cycle approach to work (through a renewed endeavour to build 
employment pathways for young people and reduce youth 
unemployment; resolute action to eliminate gender gaps in 
employment, Integrated Guideline No 17), improve matching 
of labour market needs (through better anticipation of skill  
needs, labour market shortages and bottlenecks, No 19), and 
expand and improve investment in human capital (through 
increased access to initial vocational, secondary and higher 
education, including apprenticeships and entrepreneurship 
training, No 22). 

There is a strong consensus on the inferior quality of vocational 
and technical secondary and higher education training 
institutions in Turkey. Graduates fail to meet the skill needs of the 
labour market. Vocational schools are not preferred over general 
high schools by students or their families. The stigma is that they 

(112)  Turkonfed (2006) has a descriptive list of private vocational 

training and scholarship programmes in Turkey.

are a poor person’s fast track route to the labour market, instead 
of the coveted university degree, however useless the latter 
may be in many cases. It is hard for vocational school graduates 
to get into college. Interestingly enough, this understanding is 
also shared by the Ministry of National Education (MoNE) and 
by the Ministry of Labour and Social Security (MoLSS), both of 
which routinely acknowledge the problem. 

In Bursa, a group of businessmen founded BEGEV in 1992. In 
1999, the Bursa Association of Industrialists and Businessmen 
joined forces with BEGEV and vocational training courses 
began. BEGEV continued to grow through local support. In 
2004, Butgem (Bursa Design and Technology Development 
Centre) was founded. In 2006, Bursa Chamber of Industry and 
Commerce also became a supporter. BEGEV currently boasts 
12 000 square metres of space for vocational education, and 
it constantly revises its curricula according to the needs of 
Bursa’s industry. Its certificates are approved by the MoNE. It 
remains unique in scope and vision among the industrial cities 
of Turkey. 

Koc Holding describes its objective in instituting the initiative 
‘Meslek Lisesi Memleket Meselesi’ (vocational school country 
issue) thus:

‘within the framework of the joint ‘vocational technical 
education incentive programme’ by Koc Holding and MoNE, 
our objective is to encourage successful basic education 
graduates who lack the means to enrol in vocational high 
schools that train individuals for the industrial, informatics 
and services sectors; augment their knowledge, skills, and 
qualifications through industrial practice; and train qualified 
technical personnel that the economy demands’ (113). 

The industrial practice supported vocational school scholarships 
were awarded to 2 000 students from 182 schools in the 2006–07 
school year, covering all provinces of Turkey. The recipient 
schools increased to 250 in the 2007–08 school year. 

2.	Organisation, 
implementation 
and funding of 
non-governmental 
vocational education 
practice 
The BEGEV initiative is local but cross-cuts across industries 
(Bursa is a big city). Although the initiative only recently acquired 
greater momentum, its distribution of instructors gives an idea of 
its mission — there were 27 resident instructors at the complex 

(113)  See: www.mesleklisesimemleketmeselesi.com
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(in June 2008). Five teach web design, four teach computer-
assisted sheet metal cast design, four teach computer-assisted 
textile weaving pattern design, four teach mechatronics, another 
four teach computer-assisted design in garment design, and six 
teach other specialisms. This is a very high-tech line-up and the 
fact that BEGEV could retain these training professionals on the 
payroll (as opposed to them working in the field) attests to an 
established level of organisational competency. Some of these 
courses are free of charge. Evening courses are fee-based. The 
only requirements are that the candidate is aged between 18 
and 30 and a high-school graduate. There are garment industry 
courses that guarantee employment (to vocational school 
graduates). BEGEV states an 80  % employment rate after their 
certification programme began in 2001.   

Between May 2001 and June 2006, BEGEV’s training centre 
certified 476 trainees in sheet metal cast design, 349 trainees in 
textile weaving pattern design, 244 trainees in garment design, 
253 in CNC workbench operations, 74 trainees in automation, 30 
trainees in quality control and 45 trainees in German language 
(a total of 1 471 trainees). This is close to 500 trainees a year. 
Courses are designed to be 200 to 600 hours to completion.

During its founding stage, BEGEV started with donations from 
local industry that amounted to about USD 800 000 (EUR 516 
000 at USD/EUR 1.55) (Turkonfed, 2006: 50). Between 2002 and 
2004, BEGEV trained 286 students on behalf of the Turkish 
Employment Agency (ISKUR) which was funded by the World 
Bank’s ‘Privatisation and social support’ project. BEGEV was one 
of the beneficiaries of the EUR 25 million EU initiative, MEGEP 
(‘Strengthening the vocational education and training system’ 
project, run by the MoNE) and received equipment support in 
2004. BEGEV also ran a EUR 250 000 ‘New opportunities’ project 
supported by ISKUR and the EU in 2005 (www.begev.org.tr). 
Overall foreign-sourced funding was around EUR 800 000 in 
2004 and 2005.

Current funding appears to be coming from continued donation 
and support of the industry and from fee-based programmes. 
Note also that BEGEV received building and land donations: a 
Butgem (Bursa Design and Technology Development Centre) 
donation from the Demirtas Organised Industry District in 2004 
of 38 acres of land and training buildings, and Bursa Chamber of 
Industry and Commerce training centre support in 2006. These 
ties are not likely to wane as it is the industry itself that asks for 
trained personnel from BEGEV. Neither the automotive nor the 
textiles and clothing industries are likely to ease their mid-level 
technical personnel demand as these two sectors are the top 
two exporting sectors of Turkey. BEGEV seems to be making 
its mark in achieving its goal of training for critically-needed 
professionals in the Bursa region. 

Koc Holding initiative, on the other hand, is at the national level. 
It addresses the nationwide problem of a shortage of skilled 
personnel (despite high overall unemployment rates). Koc 
Holding started the initiative in the 2006–07 school year. The 
practice is called the ‘industrial practice supported vocational 
high school scholarships’. They envisage a seven-year period 
and will reach 8 000 students in four years (the duration of the 
vocational high school). There will be 2 000 recipients from 

poorer family backgrounds every year. The last recipient, who 
will have started in 2009, will finish school in 2013. The recipients 
received YTL 50 per month for 10 months in 2006, YTL 55 per 
month in 2007 (EUR 26.3 and EUR 29, respectively).

The programme gives priority to girls and graduates of boarding 
primary education regional schools (usually the children of 
poor peasant families attend these boarding schools). If a 
child has a deceased parent, that child will take priority, also if 
the father has a disability or was martyred in an act of terror 
or war. The important incentive in the programme seems 
to be the industrial work placement component that will be 
provided by Koc Holding firms. The modest monthly sum also 
goes a long way as pocket money for poorer students in many 
poorer provinces. The recipients will be monitored by the firms 
and vocational high school coaches (volunteer Koc Holding 
employees), and will receive priority for taking up employment. 
At www.mesleklisesimemleketmeselesi.com website, there are 
moving letters from the recipients who view the programme as 
an opportunity for a better future life. 

Koc Holding runs the initiative with the MoNE, which runs 
the general vocational schools. No other funds are used. The 
holding company and Vehbi Koc Foundation (in the name of 
their founder) provides 15 million YTL (EUR 7.9 million at 1.9 YTL/
EUR) for the initiative. Note that Koc Holding’s TOFAS produces 
Fiat in Turkey and its division Arçelik produces BEKO consumer 
durables for the European market.

3.	Performance 
measures and 
achievements 
The effective performance of the BEGEV system is guaranteed 
in the sense that they train and should continue to train 
highly desired professionals by the industrial establishment 
of Bursa, which is fully involved in the process. Koc Holding’s 
foresight will also supply them with able future technicians in 
their firms within a few years. This is why Koc professionals are 
monitoring the participants. A performance measure for both 
schemes is the employment ratios and unemployment rates 
(by age group and, in an ideal world, wages) of the recipients. 
One would then compare this with the overall employment 
and unemployment patterns (and wage gaps). 

One should hope that both programmes keep track of 
measurement indicators for a future evaluation, as neither 
practice has yet been evaluated. The key output would be 
the proportion of skilled professionals in their respective 
sectors. A key outcome would be the increase in firm-level 
productivity. Societal impact would be favourable as these 
are relatively high-paying occupations. At present, there is 
no evidence to interpret any impact. It is too early for the Koc 
initiative and there has not yet been a follow-up study for the 
Bursa initiative.
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4.	Conclusions
The Minister for National Education has recently said that, 
following the introduction of the Koc Holding initiative, there 
was a boost in vocational school enrolments. MoNE did not 
publish its most recent statistics, but such a statement from 
the minister is significant. After the closing of the junior-high-
school levels of vocational schools in 1997 when Turkey moved 
from five to eight years of compulsory schooling, the blow 
to the religious vocational school component of the system 
came in 1998. It was made more difficult for vocational school 
graduates to further their education at the tertiary level outside 
their vocational high schools. The technical component of the 
system was already suffering. Enrolment fell sharply as college 
education is coveted in Turkey, vocational school is a poor 
second best. At its peak in the 1996/97 school year, the VET 
system enrolment consisted of 46  % of total enrolment at the 
secondary level, more than half in religious schools. Ten years 
later the system recovered to the rate of 36  % only. The State 
Planning Organisation envisages a reversal of this enrolment 
proportion with a two-thirds enrolment in vocational schools 
and one third in general high schools. This is unlikely to happen 
in the near future.

Initiatives like BEGEV in Bursa that emphasise high-tech, 
productive and the well-paid nature of contemporary technical 
training, or Koc Holding scholarships, which talented and poor 
young students see as a means for a desired future in Koc 
company employment, are vital. They are steps in changing the 
societal stigma of vocational school graduate employment in 
informal, small manufacturing or repair service establishments. 
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Norway
Qualification programmes for 
groups at risk 

1.	Introduction and 
objectives
In 2007, the Norwegian parliament established a scheme 
involving a qualification programme and the right to a 
qualification benefit. The target group of the programme is 
people of working age with considerably reduced working 
and income-generating ability and with no or very limited 
subsistence benefits from the national insurance system (NIS) 
or from participating in labour market measures.

The qualification programme is based on cooperation between the 
Norwegian Labour and Welfare Service (NAV) and the respective 
municipalities. It is a new policy instrument developed in the 
context of the reform of labour and welfare administration.

The background for this programme is the action plan against 
poverty and action plan for integration and inclusion, presented 
as addendums to the 2007 budget (114). These documents 
present the ambitions of the government to fight poverty and 
to facilitate the integration of immigrants by promoting labour 
market inclusion.

The strategy seeks to strengthen support to individuals with a 
weak connection to the labour market. This group has a high 
risk of remaining passive recipients of social security benefits 
and suffering from income poverty combined with negative 
social and/or health-related living conditions.

The aim of the qualification programme is to establish a more 
systematic and binding approach to keeping social benefit 
recipients more active. The objective of the qualification 
programme is to engage more individuals in employment or 
some other form of activity that facilitates a closer connection 
to the labour market. Furthermore, the programme aims to 
improve the quality of life of the participants. 

The intention is to emphasise a clear connection between rights 
and obligations, and to implement consistent and systematic 
principles for defining and following up mutual expectations, 
requirements and obligations in the interaction between the 
individual and the public administration. 

(114)  The design of the qualification programme and the qualifica-

tion benefit are described in the report ‘Work, welfare and inclusion’, a 

governmental White Paper presented in November 2006 as report No 9 

to the parliament. See also Proposition No 2 to the Odelsting (2006–07).

The rights will entail economic security, predictability and 
labour-oriented measures that are adapted to individual needs. 
Obligations will entail active participation in appropriate 
programmes and measures that can both provide motivation 
and promote a transition to activity and working life, thereby 
improving the responsibility for one’s own life. The obligations 
are also intended to ensure that those who are able to work do 
not remain passive recipients of benefits. Testing of ability to 
work is a condition for participating in the programme. 

An approach adopted in the Norwegian welfare policy and the 
qualification programmes in particular is to foresee activity as a 
condition for receiving benefits, a move obviously inspired by 
international experiences with workfare programmes. Workfare 
is defined as entitlements or programmes where the recipients 
have to participate in some kind of work (or activities preparing 
for work) to continue to receive their welfare benefits. A report 
commissioned by the Ministry of Labour and Social Inclusion 
presents an overview of different types of workfare programmes 
in Norway and abroad (115). 

The qualification programme will consist of employment-
related measures that can be combined with medical 
treatment, rehabilitation and personal initiatives which support 
the participant’s transition into employment. The participant 
will follow the programme for a year on a full-time basis. Each 
participant in the qualification programme will be entitled to 
qualification benefits.

Persons who have not earned social security rights in the NIS 
and who have social cash benefit as their primary source of 
income represent a particular challenge. Their income situation 
is uncertain and time-limited. Through the qualification 
programme, they will benefit from receiving a predictable 
income for a specific period of time, in return for following a 
specific, comprehensive qualification programme. 

The qualification programme will essentially consist of a full-
time, work-related activity adapted to the needs and abilities 
of the individual. The qualification benefit will be curtailed or 
lapse entirely in the event of unwarranted absences. To promote 
the transition to employment, recipients are allowed to receive 
income from employment with a corresponding curtailment 
of the benefit. Participation in ordinary working life can lead 
to a reduction in the requirement for other activity within the 
programme. The benefit is granted for a period of up to one 
year at a time, and for a total of no more than two years.

(115)  Harald Dale-Olsen and Pål Schøne, (report 2006:07, only in 

Norwegian), ‘Omfang og effekter av vilkår i velferden. En kunnskaps-

oversikt om velferdskontrakter’ (Use of and effects of conditions in 

welfare. Knowledge status on workfare programmes).
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2.	Organisation, 
implementation and 
funding 
The programme will draw on all of NAV’s existing instruments. 
Programme participation will, in each local NAV office, be 
determined by the corresponding municipality, based on 
applications from the participants. Each participant in the 
qualification programme will be entitled to qualification 
benefits. The qualification benefit is set to 2 G (G = basic amount 
of the national insurance) for individuals 25 and above, whereas 
individuals below 25 are entitled to 2/3 of 2 G.

In 2006, a new Employment and Welfare Administration was 
established by merging the public employment services, the 
national insurances services and the municipal social assistance 
services. By the end of 2009, there will be joint labour and welfare 
offices (NAV offices) that cover all the municipalities in the 
country. The NAV offices are based on cooperation agreements 
between the NAV and the individual municipalities. Both the 
State and the municipal part of the NAV office are going to be 
involved in the formulation and adaptation of the qualification 
programme. 

Setting up a qualification programme will imply using resources 
such as municipal adult education services, municipal job 
recruiting schemes, health-related initiatives, NGOs and State-
funded labour market measures.

The municipal social welfare services have the main responsibility 
for the follow-up of participants and the coordination of the 
programme. The programme will draw on all existing NAV 
instruments. The qualification benefit will be paid by the 
municipality, similar to the social cash benefit.  

The qualification programme is to be implemented by local NAV 
offices as these offices are established across the country over 
the next two years.

The municipality is financing the qualification benefit and the 
municipal services linked to the programme. Municipal costs 
resulting from the qualification programme are mainly related 
to implementation costs, administrative costs of staffing and 
rent, as well as costs of implementing measures for participants. 
In addition, there will be some costs resulting from the fact that 
the qualification benefit will be on average higher than previous 
social benefit payments. 

The increased municipal costs linked to the programme and the 
qualification benefit will be financed by grants from the State.

The labour market measures will be financed by central 
government. 

3.	Performance and 
achievements
The programme is currently (mid-2008) in its inception phase. 
As part of the background for designing the programme, a 
report was published to examine experiences from previous 
introduction and qualification schemes and identify elements 
that can be usefully transferred to the new qualification 
programme (116).

The analysis particularly relies on experiences from Tettere 
individuell oppfølging (TIO) (closer follow-up of individuals 
who need special assistance in order to utilise employment-
related measures), New Chance (a qualification programme for 
immigrants who have lived in Norway for several years, without 
having succeeded in getting a permanent foothold in the labour 
market and thus are dependent on social security benefits), and, 
lastly, the Introduction Scheme for immigrants and refugees. 

3.1.	 Barriers to employment

Experiences from such schemes indicate that many participants 
in the qualification programme will have previously gone 
through several labour market measures (such as job search 
training and work experience placement) without having 
succeeded in getting employment. Many participants have little 
faith in their own learning and skills acquisition, with resulting 
low motivation.

Many participants in the qualification programme have 
psychological and physical health problems. Some may have 
health-related problems that are difficult to diagnose. Many 
participants have difficulties in other areas of life, relating to 
family and networking issues, housing and personal finance. 
Each participant will have different needs. The amount of time 
each individual needs within a qualification programme course 
before gaining employment will also vary.

Some of the participants in the qualification programme will be 
from groups with an ethnic minority background. Experience 
from similar schemes suggests that these participants will have 
very little or no work experience in Norway, even if they have 
lived in the country for several years. Many participants will 
need Norwegian language training. 

3.2.	 Programme content

Experiences from all the three examined schemes show that 
measures such as a fixed contact person, thorough ‘mapping’ 
(understanding each participants background and needs), 
individual adaption and close follow-up of participants are key 

(116)  Trude Thorbjørnsrud and Jorun Andreassen, ECON Pöyry, (2008-

018) ‘Opp om mårran. Forslag til innhold i og organisering av Kvalifiser-

ingsprogrammemet’ (Getting up in the morning’. Proposals to content 

and organisation of the new qualification programme).
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success factors. Such measures are likely to be suitable also 
within the qualification programme.

Close follow-up contributes to strengthening the participants’ 
ability to attend work and meetings, follow instructions, work 
independently, show initiative, understand norms, and handle 
relations with colleagues and superiors. This also includes 
following up with both the participant and the employer when 
the participant undertakes work experience. 

Practice and learning through work experience placement is key 
to ensuring that participants enter employment. In many cases, 
however, several other factors also have to be in place for the 
participant to fully utilise work experience placement or training 
measures. Such factors include social competence training such 
as learning how to cooperate, keep appointments, manage 
personal finances, handle challenges, plan daily schedules as 
well as relating to new people. 

Elements to be incorporated into the qualification programme 
include Norwegian language training, social and cultural studies, 
work training, motivational start-up courses, data training, job 
search training, physical exercise, courses in personal financial 
management, individual coaching and creative measures.

The programme should include various efforts to increase 
motivation and a positive attitude among participants. Group 
participation is seen as important, as it provides a sense of 
community as well as a forum for exchanging information and 
experience. 

Action plans, developed in cooperation with the participants 
themselves, are viewed as an important tool for clarifying 
individual goals. 

3.3.	 Achievements

The effects of the three examined schemes have not formally 
been evaluated. However, reports from TIO and New Chance 
suggest that the transition to employment has been somewhat 
more successful than in other similar initiatives aimed at the 
same target groups. 

In general, the effects of schemes aimed at social benefit 
recipients are limited and seem to differ between different 
groups. The largest effect is among groups furthest away from 
the labour market. 

4.	Conclusions
In 2007, the Norwegian parliament established a scheme 
involving a qualification programme and the right to a 
qualification benefit for groups with considerably reduced 
working and income-generating ability and with no or very 
limited subsistence benefits. The programme is in its inception 
phase. Experiences with earlier schemes aimed at benefit 
recipients are not promising. However, the stronger emphasis 
on a connection between a right to a benefit and an obligation 
to participate in a full-time, albeit limited duration programme 
and stress on a programme content more tailor-made to each 
participant’s needs, could be both a helping hand and a push 
into working life for more people.  
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