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Chapter 1

Introduction

Saul Schwartz
Carleton University

For those who watch from afar – policy-makers, politicians, parents – the calculus
of risk and reward attending the efforts of young workers has shifted significantly in the
past twenty years.  The rewards for success – stable, highly-paid and intellectually-
fulfilling work – seem greater than before but far less certain.  The alternatives to such
success for the unlucky, and for those unable or unwilling to compete for positions in the
labour market elite, have become less certain.  No longer does a strong back and a will to
work guarantee steady employment.

“Uncertainty” is now a constant.

What must a young person do to succeed?  To be sure, education is necessary for
labour market success but it is clearly not sufficient.  Where once a university degree
virtually guaranteed a steady, middle-class income, we can now point to a large number
of unemployed or underemployed graduates.  Where once high school drop-outs might
have found steady unskilled work in factories, in mines or on the ocean, they now must
work – if they can find work at all – in low-paid, high-turnover service sector jobs.
Young people have always faced the formidable challenge of discovering their
capabilities and skills.  Now they must also guess at which skills might remain in demand
by future employers.

Symptomatic of the increased uncertainty facing young workers is the misnamed
“school-to-work transition.”  In some imaginary or long-since vanished labour market,
Canadians went to school until they stopped and, upon stopping, took up full-time work.
In today’s labour market, many students work and many workers study, so that the line
between school and work has become quite blurred.

The next chapter of this report presents a snapshot of the youth labour market up
to the middle of this decade.  The overview prepared by Gordon Betcherman and Norm
Leckie uses a few simple labour market indicators – labour force participation rates,
unemployment rates, participation in school or adult training – to show that there is cause
for serious concern about changes in the operation of the youth labour market.  To be
sure, the job market for young people has long been “worse” than it is for adults:  labour
force participation rates are lower and unemployment rates are higher.  At any point in
time, a smaller proportion of young people are working or looking for work because some
are in school or raising young children.  And those who are in the labour market are more
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likely to be unemployed, since some will be moving from job to job, hoping to find one
that is both steady and satisfying.

Using data from Statistics Canada, Betcherman and Leckie show that the youth
labour force participation rate, that fell dramatically during the last recession, has been
continuing to decline during the current recovery.  And, while the gap between the
unemployment rates for youth and adults widened during the recession (as would be
expected), that gap has failed to close in the post-recession period.  While their
conclusion that the economic recovery of the 1990s seems to have bypassed youth may
perhaps be too strong,1 there is reason to be concerned by these trends.  In particular, the
industrial pattern of the jobs held by young people has also changed, so that an increased
concentration of youth is evident in industries (such as retail trade and personal services)
that are often characterized by relatively low wages, poor benefit coverage, a high
incidence of contingent work, and many part-time jobs.

It is well known that, on average, young people with more education are in a
better position than those with less.  However, over the period from 1980 to 1995 the
importance of education rose.  In 1994, the unemployment rate for university graduates
was 8.6 percent, while, at the other end of the educational spectrum, the unemployment
rate was 27.9 percent for those with 0 to 8 years of education and 22.1 percent for those
who went to high school but did not graduate.  Betcherman and Leckie point out that the
worsening employment situation of young people is particularly pronounced among
poorly-educated youth and suggest that education is becoming increasingly important as a
“sorter” in the labour market.

If we look beyond the more standard labour market indicators, we get some
glimpses of two relatively new features of youth labour markets – the increased
uncertainty of employment and increased underemployment.

Part of the uncertainty of employment might be captured by looking at the
volatility of earnings for young people.  If uncertainty is increasing, we should see young
people moving from job to job and from higher-paying to lower-paying jobs, and back.
We might also see individuals moving into and out of the labour force, or initially
working part time and then full time.  These so-called “labour force dynamics” are
difficult to analyze in Canada because of the lack of time series labour force data.  It is
difficult to know if young people now hold more jobs of shorter duration, or if workers
are cycling between “good jobs” and “bad jobs”, or if periods of unemployment are more
or less common unless we are able to systematically “watch” the careers of a group of
Canadians unfold.  Nonetheless, both longitudinal tax data and the National Graduate

                                                
1 In addition, the reasons for the continuing decline in the youth participation rate are not clear – some
people may be choosing to leave the labour market to go to school full time or to raise families.  Moreover,
the youth unemployment rate has, in fact, declined in the post-recessionary period, it just has not declined
as much as might have been expected based on the experience of the past.
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Survey can be used to shed some light on the extent to which the working lives of young
people have become more uncertain.2

Anecdotes about underemployment are quite common.  While we have all heard
stories of Ph.D.’s driving taxis and English majors tending bar, actually measuring the
extent of underemployment, and judging whether it has increased or decreased in recent
years, is quite difficult.  For every welder driving a truck, there is an accountant working
as a middle-level manager; for every Arts major waiting tables, there is a Social Science
major turned construction contractor.  “Underemployment” is clearly quite subjective.
Much more work remains to be done in this area.

The examination of the youth labour market helps us to understand the intellectual
motivation for the youth initiatives mounted by governments.  The “school-to-work
transition” has been the focus of a number of HRDC programs over the past two decades.
However, the increase in involuntary part-time work among youth and the fall in their
labour force participation suggests that the problem remains.  Similarly, the greater
importance of high school graduation might justify efforts such as the Stay-in-School
Initiative.

The principal purpose of this report is to review evaluation studies dealing with a
number of programs – in Canada and elsewhere – that have tried to address the
employment-related problems of young people.  This is done in three separate chapters:
Craig Riddell examines Canadian studies, David Long deals with American experimental
evaluations, and John Burns and Vanessa Thomas summarize information from Australia
and the United Kingdom.

In examining program effectiveness, our principal interest is employment-related
impacts.  In some cases, programs have been successful in producing intermediate
outcomes, such as higher educational attainment or a reduction in anti-social behaviour
(e.g., involvement in criminal activity).  However, the main focus here is on whether
programs produce positive results in terms of labour market outcomes – mainly increases
in employment and earnings.

The education and training programs discussed here are aimed at young workers.
But the employment success of such workers is also affected by other important factors.
First, these programs operate on the “supply side” of the market, while the employment of
young people is also clearly affected by what is happening on the demand side and by
other government policies with other objectives (including deficit reduction and price
stability) that may dampen the overall level of economic activity.  Perhaps by the middle
of the next decade, as today’s young people settle into jobs once occupied by baby-
boomers, they will enjoy the fruits of such policies. But, like so much of the lives of
young people today, these longer-run benefits look uncertain.

                                                
2 Ross Finnie of Statistics Canada and the School of Public Administration at Carleton University is
engaged in on-going work in these areas using these data sources.  I thank him for pointing out the potential
usefulness of those data sets for studying volatility.
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Second, an increasing body of evidence suggests that early intervention – as early
as the pre-school period – can prevent the occurrence of later problems.  In Canada, that
evidence is most closely associated with the work of the McMaster University
psychiatrist Dan Offord.  The problems that we try to solve in the “repair shop” of
education and training programs may actually originate at very early ages and may be
more fruitfully addressed at that time.

In reviewing the findings of evaluation studies, we would want, ideally, to focus
on those that have used rigorous methodologies and, in particular, those which have
estimated program impacts, rather than those which simply provide formative
assessments or descriptive analyses.  Common sense lies at the heart of all evaluation
research.  Before a program can be evaluated, the desired outcomes and the time period
over which the occurrence of those outcomes will be measured must be specified.  Then,
we must “compare comparables,” which leads to the use of comparison groups and a
variety of complicated methods for adjusting for selection bias.

In light of the evolution of evaluation techniques over the past couple of decades,
it is perhaps not too surprising that the program evaluation studies reviewed for this
report employ a wide range of methodologies.  However, the variation in the reliability  of
the findings from such diverse studies increases the difficulty of generalizing from the
reported results.  Some studies do not even attempt to generate comparison groups and
estimate impacts.  Other studies provide impact estimates that focus on the short-run
effects at the expense of the long.  Why should this be so?

First, when policy-makers feel certain that a program will accomplish its
objective, a comparison group may be considered unnecessary.  For example, summer
jobs provided for young people in rural Newfoundland are almost certainly
“incremental.”  All observers seem to agree that, absent the government-funded jobs,
there would be no other jobs available.

Second, even if a goal of a program is the long-run improvement of employability
and earnings, the study of such impacts may be difficult to organize.  For example, as
Riddell’s summary of HRDC evaluations illustrates, a large number of employment
programs have come and gone over the past fifteen years.  It may be difficult to generate
the resources and enthusiasm for studying the post-program success of trainees, ten years
after their training, in an environment where both the program and its proponents may
have long-since vanished.

Riddell’s summary focuses our attention on the need to read evaluation reports not
only to discover the “bottom-line” evidence on program impact but also to ascertain their
credibility.  Furthermore, we need more long-term studies of the type illustrated by
HRDC’s Longitudinal Study of Training.  In this regard, there is a vast array of outcome
information residing in the longitudinal tax data that could be exploited in conjunction
with past program records.
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Long’s summary of American studies emphasizes the use experimental
evaluations.  There is little doubt that, in the US, experimental evaluation is now viewed
as “best practice.”   The decision by the US federal government to mount an enormous
and expensive experimental evaluation of its primary training program – the Job Training
and Partnership Act – is a symptom of that methodological ascendancy.

An important, although often neglected, advantage of experimental evaluations is
their simplicity.  Even though they can often be lengthy and expensive, the basic
procedures are simple and standardized and one can reasonably expect that different
teams of evaluators will use essentially the same techniques.  By contrast, in considering
non-experimental evaluations, we must constantly worry about the size and composition
of the comparison groups (or even their existence) and about the methods (if any) used to
account for selection bias.

However, there remains substantial intellectual support for non-experimental
methods, largely because experiments are atheoretic.  They tell us if the program
participants “did better” than non-participants but, by themselves, they cannot tell us why.
If, as is often the case, the “program” is a range of services rather than a single
intervention, no one experiment can say which of the various services was most important
in producing the positive impact.  For that reason, I believe that a non-experimental
evaluation of any single program may well be equal to, or better than, an experimental
evaluation.  But for this to be true, the non-experimental evaluation must be in the hands
of skilled analysts who have access to a rich set of pre- and post-program information and
who operate with the same kind of time and money that are typically devoted to
experiments.

HRDC’s evaluations, while inevitably imperfect, have at least benefited from the
central direction and accumulated experience of HRDC’s Program Evaluation Branch in
Ottawa.  As Greenwood notes in the conclusion to this report:  “HRDC’s evaluations are
second only to those in the United States in terms of their methodologies and the
reliability of their findings.”

That central direction and accumulated experience may well be lost, or its
influence diminished, in the current process of passing responsibility for employment
programs over to the provinces.  If the provinces fail to use state-of-the-art evaluation
methods (assuming they evaluate at all), then the credibility of program evaluations will
be weakened.

However, the proposed devolution of programs is also an opportunity.  The
provinces may design programs that build on the lessons learned over the past decade.  If
these programs are then evaluated experimentally, we can amass a body of credible
evidence that can inform the evaluation of those programs as we move into the twenty-
first century.
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Chapter 2

Profile of the Youth Labour Market

Gordon Betcherman and Norm Leckie*
Human Resource Group, Ekos Research Associates Inc.

INTRODUCTION

The current concern about youth employment has led to a commitment on the part of the federal
government to introduce initiatives that will improve the situation of young Canadians in the labour
market.  Effective interventions will require a clear understanding of youth employment trends.  They
will also require a careful diagnosis of where specific problems exist and what types of interventions
would improve the functioning of the youth labour market.

This paper provides an overview of labour market trends for Canada's youth.3  We have combined
both original analysis and a synthesis of existing research.  A number of data sources are used and it
should be noted that these involve various definitions of "youth."  For the most part, the labour market
statistics are based on the conventional 15-24 year-old age grouping.  However, some other statistics are
organized according to slightly different age categories.  As well, some labour force data are presented
for the 25-29 age group.  These are included in response to the hypothesis that the school-to-work
transition has been prolonged for many people.

We begin in the next section by reviewing the basic demographic and labour market
trends for youth.  Then we turn to the role of education as a determinant of employment
outcomes.  In the next section, we include a brief synthesis of the available labour market
information about the 25-29 year-old group.  Following this, we examine the industrial
composition of youth employment, both current and historical.  Then we turn to
participation of youth in education and training activities.  In the final substantive
section, the evidence on youth wage trends is reviewed.  We then offer brief conclusions.

_____________________

                                                
*  The authors would like to acknowledge the contributions of particular individuals at Ekos Research
Associates:  Melissa Bulin (research), Heather Chang and Ken Cheung (computers), and Diane Beauvais
and Lise Paquette (word processing).

3 For an expanded version of this paper, see Betcherman and Leckie (forthcoming).
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THE YOUTH LABOUR MARKET

Youth Population and Labour Force Trends

Table 1 provides a summary of the youth population and labour force trends for
selected years between 1980 and 1995.  As Panel A indicates, the major demographic
trend has been a decline in the youth population.  In the mid-1970s, following the rapid
growth in the size of the baby-boom generation, the 15-24 year-old cohort represented over
one-quarter of the total population.  With the subsequent "baby-bust," the size of the youth
population fell dramatically.  By 1995, the share of 15-24 year-olds in the total population
was about 17.1 percent.  Projections from Statistics Canada indicate that the flat trend for
youth population will begin to turn modestly upward by the turn of the century.

________________________________________________________________________

TABLE 1
Youth Population and Labour Force Trends, by Age and Sex Groups,

Selected Years, 1980-1995

1980 1985 1990 1992 1995

PANEL A — POPULATION

15-24 year-olds (000s) 4776 4465 3944 3924 3945

15-24 year-olds as % of total population 25.7 22.4 18.5 17.8 17.1

PANEL B — LABOUR FORCE

15-24 year-olds (000s) 3239 3040 2730 2562 2454

15-24 year-olds as % of total labour force 27.0 23.2 19.1 17.7 16.4

PANEL C — PARTICIPATION RATES

15-19 year-olds 55.4 53.2 57.5 52.1 48.7

20-24 year-olds 80.2 80.1 79.9 77.6 75.3

15-24 year-olds 67.8 68.1 69.2 65.3 62.2

 Males 72.3 70.6 71.4 67.0 63.9

 Females 63.3 65.5 67.0 63.6 60.5

Source: Calculations based on Labour Force Survey data (1996 revisions), Statistics Canada.
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Youth labour force trends (Panel B) closely track population trends, with the youth
share of the labour force falling from 27 percent in 1980 to 16 percent in 1995; in 1995,
there were almost 800,000 fewer young persons in the labour force than in 1980.  The
labour force trends also reflect changing youth labour force participation patterns (Panel
C). During the 1980s, the participation rate of 15-24 year-olds rose very slightly.4  It
declined dramatically in the 1990s, however, reaching 62.2 percent in 1995, its lowest level
since 1976.5  A decrease in youth labour force participation would be expected during
periods of recession as a result of slack labour market conditions.  In fact, youth
participation rates decreased dramatically in the early 1990s and continued to fall in the
post-recessionary period.

Employment and Unemployment

Youth employment trends are shown in Table 2.  The youth share of total
employment decreased from 25 percent in 1980 to 15 percent in 1995, a reflection, in
large part, of demographic changes over the past two decades.

To control for demographic factors, we show employment-to-population ratios in
Panel B.  After a drop during the recession of the early 1980s, the youth employment-to-
population ratio increased significantly for all sub-groups during the expansion of the
second half of the 1980s.  The ratio dropped again during the 1990-92 recession, reflecting
both the decreasing labour force participation which we have already discussed, as well as
rising unemployment rates which we will discuss below.  Since 1992, the employment-to-
population ratio has continued to fall despite decreases in the unemployment rate,
suggesting that the decrease is the result of a continued drop in youth participation rates.
Note as well the convergence in the employment rates for males and female youth over the
period.

A major feature of the youth job picture has been an increase in part-time employment
(Panel C of Table 2).  Though part-time employment has become more prevalent for the
labour force as a whole, the increase has been far more dramatic for youth than for adults
aged 25 years and over.  For example, among the adult population, the part-time share of
employment rose about 2.3 percentage points over the 1980-95 period to just over 12
percent (not shown); however, the part-time share of employment among youth almost
doubled over this period, reaching 45 percent of 15-24 year-olds in 1995.  This increase
occurred for both young men and young women.
____________________

                                                
4.         See Sunter (1994) for a review of the labour force participation experiences of young people during the

1980s and 1990s.  Sunter highlights the increasing participation of young females and the increase in the
overall proportion of students holding part-time jobs as the major factors in the increased participation
during the 1980s.

5.        In fact, in 1991 the 15-24 year-old group's participation rate dropped below the rate for the population as
a whole (not shown).
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______________________________________________________________________

TABLE 2
Youth Employment Trends, by Age and Sex Groups,

Selected Years, 1980-1995

1980 1985 1990 1992 1995

PANEL A — EMPLOYMENT

15-24 year-olds (000s) 2816 2544 2384 2107 2072

15-24 year-olds as % of total employment 25.4 21.7 18.1 16.4 15.3

PANEL B — EMPLOYMENT-TO-POPULATION RATIO

15-19 year-olds 46.4 43.2 49.4 41.8 39.7

20-24 year-olds 71.4 68.1 70.5 64.8 64.9

15-24 year-olds 59.0 57.0 60.4 53.7 52.5

  Males 62.5 57.8 61.5 53.4 53.1

  Females 55.4 56.1 59.4 54.0 51.9

PANEL C — PART-TIME EMPLOYMENT

15-24 year-olds (000s) 665 815 867 902 932

15-24 year-olds' part-time employment as % of
15-24 year-olds' total employment

23.6 32.0 36.4 42.8 45.0

Source: Calculations based on Labour Force Survey data (1996 revision), Statistics Canada.

________________________________________________________________________

The growth in part-time employment among youth reflects a number of factors.  For
many young people, the line between school and work has become increasingly blurred,
with growing numbers engaged in a combination of study and part-time employment
(Krahn and Lowe, 1990).  This trend will be exacerbated by increases in the number of
years young people spend in school.  Also, a slowdown in family income growth may have
limited intra-family transfers, increasing the demand for part-time work among the young.
At the same time, the growth of the service sector and the increasing workplace flexibility
sought by employers have increased the demand for part-time work (Betcherman, 1995).

According to Statistics Canada's Labour Force Survey, the primary reason given by
youth in 1990 for working part time was school enrolment.  Since then, however, the
inability to find full-time work has jumped in terms of its frequency as an explanation,
suggesting that slack labour market conditions are a major factor behind increasing part-
time employment.  Being able to only find part-time work – that is, "involuntary" part-time
employment – has consistently been the second most frequently cited reason.  There is a
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cyclical element to involuntary part-time employment, as it tends to rise during recessions
and fall during recoveries.  However, the link between the business cycle and youth
involuntary part-time employment appears to have become decoupled during the latest
economic recovery, with its incidence among youth continuing to rise.

Turning to unemployment, Exhibit 1 shows that the youth unemployment rate has
consistently paralleled the adult rate, though at a significantly higher level.  The gap
between the two rates is not constant, however, with the differential traditionally being
greatest during recessions.  The relative worsening of youth unemployment during
recessions reflects the greater vulnerability young people face because of their lack of
seniority.  Collective agreements, formal employer policies, and informal norms typically
use tenure as a factor in determining layoff decisions.  During periods of downsizing, youth
have a relatively high probability of being let go.  During the expansion stage of the cycle,
we would expect the youth unemployment rate to fall more sharply than that of adults,
which is what happened during the recovery from the 1980s recession.  However, there is
no sign that the youth rate has fallen more quickly following the 1990-92 recession, as the
gap remained at almost eight percentage points in 1995.  Other data indicate that 15-19
year-olds consistently experience higher unemployment rates that 20-24 year-olds and that
men experience slightly higher rates than women.

EXHIBIT 1
Unemployment Rates, Youth (15-24 Years)
and Adult (25+ Years) Groups, 1980-1995
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Source:  Calculations based on Labour Force Survey data
               (1996 revision), Statistics Canada.
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TABLE 3
Average Duration of Unemployment Spells1 by Age and Sex Groups,

Selected Years, 1980-1995

1980 1985 1990 1992 1995

15-24 year-olds 12.4 15.7 11.9 15.8 15.5

  Males 12.2 16.1 12.4 16.9 16.0

  Females 12.6 15.0 11.3 14.1 14.7

25-44 year-olds 15.9 23.2 17.5 24.0 25.7

45+ year-olds 18.9 29.7 22.8 28.4 31.9

Source: Calculations based on Labour Force Survey data (1996 revision), Statistics Canada.

________________________________________________________________________

Although the youth unemployment rate is higher than the overall average, youth tend
to experience shorter spells of unemployment6.  As shown in Table 3, the average duration
of unemployment is lowest for youth and rises with age.  Further, this differential grew over
the 1980-1995 period.  The duration of unemployment tends to increase for all age groups
during recessions; however, unlike previous recoveries, the duration of unemployment has
not decreased in the post-recessionary 1990s.  Young men tend to have a slightly longer
unemployment duration than young women and this differential is modestly greater now
than it was in the 1980s.  Because of shorter unemployment spells, the percentage of
"discouraged " workers will be lower for youth than for adults.7

THE ROLE OF EDUCATIONAL ATTAINMENT

In this section, we use Labour Force Survey data to consider the relationship between
educational attainment and trends in youth labour force participation, employment and
unemployment.
______________________________

                                                
6.      The Labour Force Survey data on the duration of unemployment measures the length of in-progress spells

at the time of the survey.  With these cross-section data, we are unable to measure how long the
unemployment spell actually was.

7.        This concept relates to jobless individuals who stop searching for work because they believe there are no
jobs available, taken as a percentage of those not in the labour force who looked for work in the last six
months.  Since they are no longer searching, these "discouraged" workers are not counted as being
unemployed or in the labour force, which  results in a downward bias in the measured rate of
unemployment.
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Education and Labour Force Participation

The youth labour force has become more highly educated over time.  Table 4 shows
that there are greater numbers of youth with post-secondary qualifications in the labour
force today than was the case at the beginning of the 1980s.  In 1980, 70 percent of the
youth labour force had no schooling beyond the secondary level; by 1995, this share had
dropped to almost one-half.  On the other hand, the proportion with a post-secondary
certificate or degree almost doubled over the period, increasing from 13.0 percent to 25.1
percent.

Youth labour-force participation rates rise with education (see Table 5); decreases in
youth participation rates have been greatest for the least educated.  An important point to
note is that the participation rate of high school graduates is much higher than the rate for
those with only some high school education.  In fact, it is higher even than for those with
some (incomplete) post-secondary education.

_______________________________________________________________________

TABLE 4
The Education Composition of the Youth Labour Force:

Proportions with Selected Levels of Education Attainment,
Selected Years, 1980-1995

Percentage of the Youth Labour Force With:

High School 1 Post-Secondary Certificate or
Degree

1980 70.3 13.0

1985 63.5 16.2

1990 57.4 21.4

1995 52.0 25.1

1. Note that prior  to 1990 the Labour Force Survey included those with some high school together with
graduates; from 1990 on, these two groups were separated.  See text for other changes.

Source: Calculations based on Labour Force Survey data (1996 revisions), Statistics Canada.

________________________________________________________________________

_________________________________________________________________________
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TABLE 5
Youth Labour Force Participation Rates,

by Educational Attainment Level, Selected Years, 1980-1995

Primary
School

Education
(0-8 Years)

Some or Completed
High School
(9-13 Years)1

Some
Post-

Secondary
School

Post-
Secondary
Certificate
or Diploma

University
Degree

1980 48.5 67.8 66.5 82.1 81.3

1985 44.8 67.6 67.5 82.7 82.9

Some Completed

1990 45.5 59.1 81.7 69.4 83.6 83.3

19952 33.0 48.5 76.7 65.0 79.3 79.6

1. Note that prior  to 1990 the Labour Force Survey included those with some high school together with
graduates; from 1990 on, these two groups were separated.  See text for other changes.

Source: Calculations based on Labour Force Survey data (1996 revision), Statistics Canada.

_________________________________________________________________________

Education and Unemployment

Table 6 summarizes the 1980 to 1994 unemployment rate trends for youth, by
different levels of educational attainment.  There is a clear inverse relationship between
educational attainment and unemployment.  In 1994, for example, the unemployment rate
of 15-24 year-olds with only primary schooling was 27.9 percent, which was almost triple
the rate for those with a university degree (8.6 percent ).

This relationship between educational attainment and unemployment has been
consistent throughout the 1980-1994 period.  However, some additional insights are gained
by looking at the 1980s and the 1990s separately.  During the second half of the 1980s,
youth unemployment dropped as all educational groups benefited from the strengthening of
the labour market.  However, gains were not evenly distributed, as the relative youth
unemployment rate increased substantially for those with primary school education only,
but fell for those with a university degree.
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_________________________________________________________________________

TABLE 6
Youth Unemployment Rates,

Actual and Relative to Aggregate Youth Unemployment Rates,
by Educational Attainment Level, Selected Years, 1980-1994

Primary
School

Education
(0-8 Years)

Some or Completed High
School 1

(9-13 Years)

Some
Post-

Secondary
School

Post-
Secondary
Certificate
or Diploma

University
Degree

1980 22.2 14.0 9.3 8.7 7.0

1985 27.4 18.3 11.7 10.3 9.7

Some Completed

1990 25.0 16.5 16.3 9.3 8.7 6.6

1992 27.8 24.2 16.6 13.5 12.2 10.5

1994 27.9 22.1 14.2 12.4 11.0 8.6

As a Percentage of Aggregate Youth Unemployment Rate

1980 169.5 106.9 71.0 66.4 53.4

1985 168.1 112.2 71.8 63.2 59.5

Some Completed

1990 196.9 129.9 94.5 73.2 68.5 52.0

1992 156.2 136.0 93.3 78.0 68.5 59.0

1994 178.9 138.8 95.8 79.5 70.5 55.1

1. Note that prior  to 1989 the Labour Force Survey included those with some high school together with
graduates; from 1990 on, these two groups were separated.  See text for other changes.

Source: Calculations based on Labour Force Survey data (1996 revisions), Statistics Canada.

________________________________________________________________________

A different pattern has characterized the 1990s.  In the recession years of 1990-92,
each of the education groups experienced rising unemployment rates although, in relative
terms, the increase was smallest for the primary-school educated.  In the recovery phase,
when one would expect declines, the unemployment rate for the least educated group stayed
about the same, while that of the other education categories saw small decreases of one to
two percentage points.  Relative to the overall youth unemployment rate, however, the rate
for the least educated rose by over 20 percentage points.
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OLDER YOUTH AGE GROUP

The results presented are for the traditionally defined youth age group, 15-24 years of age.  As we
indicated, fractured school-to-work transitions are prolonging the period youth traditionally are in school
and delaying their entry into full-time employment.  In this section we consider the labour market
outcomes for the 25-29 age group, that segment of the population most affected by this phenomenon.
Many of the above labour markets indicators were run for this age group based on unpublished data that
covered the period up to 1994.  Among the findings were:

• The 25-29 age group represents about 10 percent of the total population and 13
percent of the total labour force.  Since 1990, both shares have been falling.

 

• The labour force participation rate for this age group (83.8 percent) is higher than it is
for other youth age groups, but has also been falling during the 1990s.

 

• The employment share of the 25-29 age group (12.6 percent) maintained a fairly
constant level during the 1980s but has fallen in the 1990s.  Its employment-to-
population ratio, which is higher than the 15-24 year-olds' share, peaked around 1990
at 78 percent and has fallen off in the 1990s.

 

• The incidence of part-time employment among 25-29 year-olds (11.4  percent) is
much lower than 15-24 year-olds, but has also been rising since 1980.

 

• Similarly, the unemployment rate of this age group (11.5 percent) is lower than other
youth age groups but has risen during the 1990s.

 

• Youth 25-29 years old tend to have higher levels of educational attainment than youth
15-24 years old.

 

• The 25-29 age group tends to exhibit labour market patterns by education level similar
to the 15-24 age group.  For example, the unemployment rate for those with no more
than a primary school education is almost four times the rate for university degree
holders (27.0 versus 7.3 percent), and over twice the overall unemployment rate of
25-29 year-olds.

INDUSTRIAL PATTERNS OF EMPLOYMENT

In recent years concern about the youth labour market situation has often focused on
the types of jobs young people are finding.  In particular, there has been a great deal of
concern about the spread of "McJobs," involving contingent, dead-end employment in the
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________________________________________________________________________
TABLE 7

Representational Employment Indices
for Two-Digit Industries, by Age Group, 19941

Industry Total
Employment
15-24 Years

(000s)

Index 2

15-24
Years

15-19
Years

20-24
Years

25-29 Years

Personal services
Private household
Recreation
Retail trade
Miscellaneous
Agriculture
Wholesale trade
Construction
Non-durable manuf.
Business services
Doctors
Durable manuf.
FIRE
Hospitals
Transportation
Mining
Post office
Public administration
Education
Communication
Utilities

386.6
59.6
71.0

527.9
79.4
65.4
87.6
85.0

110.4
89.5
23.9
95.2
72.0
92.1
38.2
11.2
9.4
60.1
64.0
11.9
6.5

2.42
2.40
2.21
1.99
1.36
0.99
0.92
0.73
0.72
0.70
0.64
0.64
0.59
0.55
0.47
0.46
0.45
0.44
0.43
0.43
0.29

3.39
5.06
2.90
2.41
1.37
1.59
0.58
0.43
0.52
0.29
0.34
0.35
0.24
0.24
0.25
n/a
n/a

0.30
0.23
n/a
n/a

1.85
0.83
1.81
1.73
1.35
0.63
1.12
0.90
0.83
0.94
0.82
0.81
0.79
0.73
0.60
0.73
0.72
0.52
0.54
0.68
0.46

1.00
0.79
1.01
0.96
1.03
0.61
1.04
1.20
1.05
1.25
0.90
1.04
1.14
1.08
0.85
0.93
1.22
0.84
0.81
1.16
0.95

1. This table only includes industries with total employment of 100,000 in 1994.
2. Representational index is explained in the text.
Source: Computations based on Labour Force Survey data.

________________________________________________________________________

service sector.   In this section, we examine this job quality issue by analyzing the industrial
composition of youth employment over the 1976-1994 period.8

Table 7 summarizes this analysis by reporting the 1994 "representational indices" for
the different youth age groupings (including the 25-29 age group) for 21 two-digit
industries.  These indices reveal how the employment profile of a given age group differs
from the overall employment profile.9

______________________

                                                
6.         For the results of a similar analysis by occupation, see Betcherman and Leckie (forthcoming).
9. For more detail on the methodology, see Betcherman and Leckie (1995).
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As the table indicates, youth were over-represented (i.e., its share of employment in
the industry was greater than its share of total employment) in 1994 in five industries.
These are all "traditional" service industries, which are characterized by "bad jobs" – i.e.,
with relatively low wages, poor benefit coverage, and high incidences of contingent work
(Economic Council of Canada, 1990).  Two of these industries, personal services and retail
trade, stand out, both for their high index values and because they were by far the largest
absolute employers of youth in this age group.  Youth were underrepresented in the
"dynamic" service and "non-market" service sub-sectors, as well as in the goods sector.
Note that these are the major sources of "good" jobs in the labour market.

The table shows that the general patterns describing the 15-24 year age group are most
extreme for the youngest sub-group.  The 15-19 year-olds have particularly high
representation indices for the traditional services and very low indices for industries in the
other sectors of the economy.  As we move into the 20-24 year-old category, these patterns
still exist but they are more moderate.  Finally, when we consider the 25-29 year-olds, their
employment pattern resembles the labour force as a whole, with representational indices
converging on a value of one.

Are the patterns of youth industrial employment in 1994 different from those
observed in earlier years?  To address this question, we compared the latest 15-24 year-old
indices with those for 1976.  While we have not included the results here, they indicate that
the concentration of employment in the traditional services existed in the 1970s but the
degree of overrepresentation was not nearly as strong as it is now.  In other words, young
workers two decades ago were more likely to be employed in industries like personal
services and retail trade than anywhere else but this trend has intensified significantly over
the past two decades.

Clearly, the industrial pattern of youth employment reflects a number of factors.  One
determinant is the structure of economic growth.  Where growth has been strong,
employment opportunities, by definition, are relatively abundant and in these situations, we
tend to find that young workers are able to get access to jobs.  Job value is also important.
Youth are over-represented in low-wage, secondary labour markets, in part because of a
lack of experience and completed education.  We do find that the concentration in "bad job"
sectors does weaken as we move from the 15-19 year-old grouping into the 20-24 and,
especially, the 25-29 year-old categories.

One finding that deserves close attention, though, is the increased concentration of
youth in the "bad-job" industries.  This observation – coupled with the increased incidence
of non-standard work documented earlier and the relative decline in youth earnings which
we will report on later –  does raise concerns about the overall quality of youth employment
in the 1990s.



19

HUMAN CAPITAL FORMATION

We begin this section by looking at trends in education enrolment among the youth
population.  Following this, we turn to the participation of young people in adult education
and training.

Education Enrolment

Table 8 reports full-time enrolment rates in post-secondary institutions only10.
It indicates that enrolment has increased for all age groups in each of the types of post-
secondary education during the 1980s and early 1990s.  In community colleges, the increase
in enrolment has been large for those 16-17 years of age (7.4 percent in 1985-86 to 9.4
percent in 1993-94).  Increases in undergraduate university enrolment rates have also been
significant both for the 18-21 and 22-24 year-olds.
_____________________________________________________________________________

TABLE 8
Youth Full-Time Enrolment as Per Cent of Each Age Group Population,

Selected Years, 1981-1994

1981/82 1985/86 1988/89 1989/90 1993/94

COMMUNITY COLLEGE

17 year-olds — 7.4 8.1 8.3 9.4

18-21 year-olds — 11.6 11.9 11.8 13.5

22-24 year-olds — 2.8 2.8 2.9 4.2

25-29 year-olds — 0.9 0.9 0.9 1.4

 UNDERGRADUATE UNIVERSITY

18-21 year-olds 11.3 13.4 15.3 15.7 17.2

22-24 year-olds 6.3 7.6 8.0 8.3 10.8

25-29 year-olds 1.5 1.7 1.7 1.7 2.0

GRADUATE SCHOOL

22-24 year-olds 0.8 0.8 0.8 0.8 1.1

25-29 year-olds 0.9 1.0 0.9 0.9 1.1

Source: Statistics Canada, Education in Canada, 1987-1988, 1990-1991 and 1995, Catalogue 81-229.

_______________________

                                                
10.        Since these data only cover post-secondary enrolment, enrolment rates, particularly for the younger age

groups where secondary enrolment is still pertinent, will be lower than those derived from the LFS data.
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Adult Education and Training

The analysis in this subsection is based on the Adult Education and Training Survey
(AETS) which collects data on education and training activities outside regular full-time
schooling.11   Table 9 considers 1993 participation rates in adult education and training
(AET) by age and by type of AET.  This table reports that participation in all adult
education and training (AET) varies by age, rising with age until 30-34 year group and
dropping off slightly for the 35-54 age group and then rapidly for the older groups.  Other
results (not shown) indicate that this pattern characterizes both men and women, with a
slightly higher incidence among women in most age categories.
_______________________________________________________________________

TABLE 9
Participation Rates in Adult Education and Training (AET),

by Type and by Age Group, 1993,
1994 Adult Education and Training Survey

Age (Years) Percentage of
the Total

Population
Participating in

Any AET

Job-Related Adult Education and
Training

Percentage of the
Employed  Population 1

Participating in
Employer-Sponsored,

Job-Related AET

Percentage
Participating

Percentage
that is

Employer-
Sponsored

17-19 28.9 14.5 37.9 7.0

20-24 32.9 21.5 43.7 13.2

25-29 33.4 26.1 64.0 22.2

30-34 37.2 28.0 75.7 27.4

35-54 34.7 26.6 78.2 26.7

55-64 15.7 8.2 81.7 14.8

65+ 6.3 -- -- --

Total 28.0 19.7 71.1 22.8

1.  As of January 1994.
Source: Unpublished AETS 1994 data obtained from Statistics Canada.
_________________________________________________________________________

The overall age pattern characterizing training is particularly strong for job-related

                                                
11.        This subsection excludes activities associated with enrolment in regular full-time programs offered by

educational institutions, including enrolment of those returning to school after a prolonged absence
(returning adult learners).  The training activities included here are restricted to short-term or part-time
courses, trade and apprenticeship programs, and employer-sponsored full-time programs taken by
individuals aged 17 and over in 1993.
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training, especially when it is employer-sponsored.12  While there is relatively little
difference in the incidence of all AET across age groups until age 55 (ranging between 28.9
and 37.2 percent), the differential is almost double (14.5 percent to 28.0 per cent) for job-
related training and fourfold (7.0 per cent to 27.4 percent) for employer-sponsored, job-
related training between the 17-19 age group and the 30-34 age group.  Note the low

_________________________________________________________________________

TABLE 10
Youth Participation Rates in Adult Education and Training,

by Type, Educational Attainment Level, and Age Group, 1993
1994 Adult Education and Training Survey

Education
Attainment
Level

17-19 Years Old 20-24 Years Old 25-29 Years Old

Any AET Job-
Related

AET

Job-
Related,

Employer-
Sponsored

AET1

Any AET Job-
Related

AET

Job-
Related,

Employer-
Sponsored

AET1

Any AET Job-
Related

AET

Job-
Related,

Employer-
Sponsored

AET1

0-8 years -- -- -- -- -- -- -- -- --

Some high
school

29.8 15.2 -- 23.1 14.9 -- 16.2 12.3 --

Graduated
high school

26.4 14.1 -- 28.7 19.9 12.0 23.6 18.3 14.0

Some post-
secondary

31.9 13.6 -- 39.2 25.3 13.0 38.1 30.4 18.3

PSE cert. or
diploma

-- -- -- 34.6 22.6 17.2 39.6 30.2 25.1

University
degree

-- -- -- 48.8 29.8 -- 46.9 39.0 34.5

Total 28.9 14.5 7.0 32.9 21.5 13.2 33.4 26.1 22.2

-- Results are too small to be reported.
1. Based on the population of individuals who were employed at time of the survey (January 1994).
Source: Unpublished AETS 1994 data obtained from Statistics Canada.

percentage of job-related training for the youth age categories that is employer-sponsored,
likely reflecting the concentration of youth employment in non-standard jobs and in jobs in

                                                
12.      Note that individuals may have engaged in both job-related and non-job-related activities; as a result, the

differences between the first two columns of the table cannot be used to measure participation rates for
non-job-related activities.  The participation rates for employer-sponsored, job-related AET are based
on the employed population (as the denominator) to control for the effect of different age-group
employment rates.  As a result, the numerator and denominator are based on different populations.  The
denominator includes the population of individuals employed at the time of the survey (January 1994)
while the numerator is based on those who received employer-sponsored job-related training in 1993
which includes those who were no longer employed at the time of the survey.
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the secondary labour market.

Compared to the 1991 experience, there has been little difference in the overall level
of training activity in 1993, but there have been changes in the extent of participation by
age.  Among youth, there has been a decline in participation rates both for all AET and for
job-related training.

Table 10 considers AET participation among youth (including the 25-29 year group)
in different types of AET by education attainment level.  These data support the frequently
observed link between educational attainment and participation in further training,
specifically for the 20-24 and 25-29 year-old categories.13  For example, almost one-half of
the university degree holders between 25 and 29 years of age reported some AET during
1993, compared to only one in six who had not completed high school.  Similar magnitudes
of difference applied to job-related training, both overall and employer-sponsored.

These results underscore the disadvantage for less educated youth in terms of
accumulating human capital to improve future prospects.

EARNINGS OF YOUNG WORKERS

In this section, we review the available studies on the earnings profiles of young workers.  Our
focus is on how differentials between young workers and the rest of the labour force have changed over
time?  Most studies we have examined draw on data from Statistics Canada’s Survey of Consumer
Finances (SCF).  The latest year for which SCF data are available is 1993.

Young people, of course, tend to earn less than their older counterparts.  What is especially
relevant is how this differential has changed over time.  Exhibits 2 and 3 present, for males and females
respectively, indices of mean annual earnings by age group from 1969 to 1993 (in 1986 dollars) for full-
year, full-time earners.  By limiting our analysis to this group, we eliminate the potential role of shorter
working time for young workers.

These exhibits indicate that the gap in annual earnings between youth and the other age groups has
widened over this period.  This is especially marked for males (Exhibit 2).

                                                
13.      The AETS data cannot be used to test the relationship between educational attainment and training for the

17-19 year-olds because of small cells for the higher education categories.  The large number of empty
cells in Table 6-4 both for the 17-19 year olds and for the 0-8 years education level row is due both to
the low numbers of individuals in these categories and to their low level of participation in AET
activities.
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EXHIBIT 2
Index of Real* Mean Annual Earnings

by Age Group, Men, 1969-1993
Full-Year Full-Time Workers
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17-24 25-34 35-44 45-54 55-64

Source:  Based on data from the Survey of Consumer Finances, obtained from
              Business and Labour Markets Analysis Division, Statistics Canada.

* In constant 1986 dollars.
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EXHIBIT 3
Index of Real* Mean Annual Earnings by

Age Group, Women, 1969-1993
Full-Year Full-Time Workers
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17-24 25-34 35-44 45-54 55-64

Source:  Based on data from the Survey of Consumer Finanaces, obtained from
              Business and Labour Markets Analysis Division, Statistics Canada.
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Age groups (years)

* In constant 1986 dollars.
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For example, older (55-64 years of age) males working full-time, full-year saw their real earnings rise by
31 percent between 1969 and 1993 while young men (15-24 years of age) realized only a 4 percent real
gain.  Note the overall pattern of earnings rising with age.  The pattern for females is similar although less
striking.  First, female earnings have increased more in real terms over the period and this is reflected in
higher rates of increase for young women.  However, gains have been greatest in older age groups here
as well.

These rising age earnings differentials have also been observed for mean hourly earnings over the
1981-1990 period (Morissette, 1995) and for median total family income by age of head over the 1972-
1991 period (Beach and Slotsve, 1996).  Note that similar patterns have been observed in other countries
(Davis, 1992).

Examining trends over the entire 1969-1993 period, however, masks distinct sub-period patterns.
During the 1970s, youth had the greatest wage gains.  Between 1979 and 1983, covering the early 1980s
recession, most of these relative gains were wiped out.  Since 1983, the gap between youth and the other
groups continued to widen, particularly for males during the 1990s.

Riddell (1995) sums up these patterns by concluding that the changes observed are the product of
both increasing returns to experience (a structural change) and the recessions (a cyclical change,
evidenced by the sharp declines in youth wages during the two most recent downturns).

CONCLUSION

In this paper, we have summarized the evidence on a number of key trends in the youth labour
market.  In part, these trends reflect demographic developments, specifically the decreasing youth
population share over the past 15 years.  They also reflect the broader changes in the economy that have
affected the employment picture for all groups in the labour force.

There are three points emerging from our analysis that merit emphasis in this conclusion:

• First, the recovery of the 1990s seems to have largely bypassed youth.  Most notable,
perhaps, has been the continued decline in participation rates.  Also, unemployment,
employment, and earnings have not rebounded as one might have expected given the
patterns of earlier business cycles.

 

• Second, there are real concerns about the long-term job quality trends for youth.
Evidence underlying this concern includes the increasing concentration of employed
youth in non-standard jobs and in the secondary labour market industries, and the
relative decline in youth wages.  In some ways, the restructuring of the labour market
is occurring in ways that are excluding many young people.

 

• Third, education (and human capital more broadly) is increasingly important as the
"sorter" of labour market experiences.  The evidence of deteriorating employment
outcomes is particularly strong in the case of poorly educated youth.

In our view, these trends justify policy-makers in placing special attention on
youth employment.  Certainly, all groups are experiencing difficulties in the economy of
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the 1990s but young people seem to be enduring more than their share of the hardship.
Furthermore, while any group experiencing labour market problems represents a policy
concern, that becomes even more compelling when youth is the group in question.  And,
while today's young people may be well situated to establish a more secure foothold in
the labour market as the baby-boom generation starts to retire, that outflow will not
become significant until early in the next century.  This raises concerns about "scarring"
for the current youth generation.
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Chapter 3

Evidence on the Effectiveness of Youth Labour Market Programs
in Canada:  An Assessment

W. Craig Riddell*

University of British Columbia

This paper summarizes the available evidence on the effectiveness of various
labour market programs directed at Canadian youth.  Some of these programs are directed
specifically at youths while others have youths among their target population.  Evidence
is available on federal government programs carried out over the past three decades which
have been the subject of a formal program evaluation.  Provincial programs (some of
which may have been evaluated) are not included in this summary and assessment.

The objective of this report is to provide some information related to the following
issues:  what programs work, what programs don't work, for what groups or types of
individuals the programs are effective or ineffective, and under what conditions particular
programs achieve or fail to achieve their objectives.  Thus the paper involves both
summarizing the findings of various program evaluations and assessing the credibility of
the evidence put forward in these evaluation studies.

A large number of interventions have been employed in an attempt to help youths
encountering difficulties in the labour market.  Nonetheless, it is worth noting that there
are a variety of  policies which might be effective in helping youths and young adults but
which are not examined in this study because they are not formal "programs" and have
thus not been evaluated.  For example, there is considerable evidence indicating that early
childhood development (especially that in the first three years of life) is very important in
the development of physiological, intellectual and social abilities later in life (see, for
example, Hertzman, 1994).  Thus investing in parenting skills and other ways of
enhancing early childhood development may have a high payoff to society in terms of
preventing or reducing future problems.  Similarly, improvements in the quality of
elementary and secondary schooling, especially those that are relatively inexpensive,
could also have a high social return.  For example, more homework that is marked and
returned to the student has been found to be highly effective relative to its cost in a recent
U.S. study (Betts, 1996).  The effectiveness of such preventative strategies has not been
subject to formal program evaluations such as those examined here, although there is a
growing body of social science literature from which some estimates of their benefits and
costs could be formed.  The task of this project is the more limited, but nonetheless
                                                
* I am grateful to Alan Stark for valuable research assistance and to Shirley Fullarton, John
Greenwood, Paul Kingwell, Harvey Krahn, Lars Osberg, Saul Schwartz and Marc Van Audenrode  for
comments on an earlier version of this report.
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important, one of analyzing what lessons may be learned from the variety of interventions
that have been implemented and evaluated.

Most of these interventions are the labour market counterparts of what has been
called the "repair shop model" in the health context.  That is, the programs generally try to
deal with individuals encountering problems in the labour market or in the transition from
school to work after these problems have become apparent rather than trying to prevent
the problems from occurring in the first place.  However, some of the interventions
examined here, particularly those for youths still in school, are more preventative than
"repair shop" in nature.

EVALUATING SOCIAL PROGRAMS

As input into future policy formation, this study is concerned more with the
lessons learned from program evaluations than it is concerned with evaluation
methodology.  Nonetheless, any attempt to draw lessons from such studies necessarily
involves an assessment of the credibility of the evidence.  Without such an assessment
there is no way of  knowing which findings should be discounted and which should
receive considerable weight.  As a consequence, some brief observations on evaluation
methodology will provide useful background to what follows.

At the outset, it is important to recognize the significance of evaluation research.
Society needs to know which programs achieve their objectives, which do not, and how
well various programs meet their goals.  All programs use scarce resources.  In addition,
there will always exist alternative policies that could be used to achieve the same
objectives.  Optimal use of society's scarce resources requires employing those policies
that are most effective in meeting the objectives and that do so at the lowest social cost.
The importance of examining the effectiveness of government policies, while always
present, is particularly evident in periods such as the present when government budgets
are subject to considerable scrutiny.

It is also important to recognize that evaluation research is challenging.  The
essence of the challenge is easy to describe.  The objective is to determine the impacts of
the program on outcomes of interest; for example, in training programs we often wish to
know the impacts of training on employment and earnings.  For program participants we
can observe these outcomes after the completion of the program.  However, we do not
indeed, cannot  observe what would have occurred to participants in the absence of the
program.  Evaluating program effects thus necessarily involves a counterfactual
assessment  determining what the participants would have experienced if they had not
received the intervention.   Because the counterfactual is inherently unobservable, it must
be estimated.  Two broad approaches to estimating what would have taken place in the
absence of the intervention have been employed  social experiments and non-
experimental analyses.
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Experimental versus Non-Experimental Approaches

In social experiments, individuals who qualify for the program are randomly
assigned to treatment (experimental) and control groups.  The important advantage of
random assignment is that it provides a straightforward and unbiased estimate of the
counterfactual.  Because qualified applicants are randomly assigned to the two groups,
those in the treatment group should be the same, on average, as those in the control group.
Thus the behavior of the control group provides an unbiased estimate of what would have
been observed for the treatment group in the absence of the intervention.  In particular, as
discussed below, random assignment obviates the need to take account of selection bias.

In non-experimental (also referred to as quasi-experimental) evaluation studies, a
"comparison group" of individuals who did not participate in the program is often used to
provide a counterfactual estimate.  However, in the absence of random assignment there
is no assurance that the participants and comparison group exhibit the same behavior on
average; and, therefore, no assurance that the behavior of the comparison group provides
an unbiased estimate of what would have been observed for the participants in the
absence of the intervention.  Many evaluation studies use a "matched comparison group"
methodology in which the comparison group is chosen such that its average
characteristics are the same as those of the participants on such observable dimensions as
age, gender and education.  However, in the absence of random assignment, there is no
assurance that the treatment and comparison groups are similar, on average, in their
unobservable characteristics.  In particular, because they have applied for and have been
selected by program administrators to enroll in the program, participants are likely to
differ in terms of unobservable characteristics from otherwise similar individuals who did
not apply for or become selected for the intervention.  When these unobservable
characteristics that influence selection into the program are correlated with program
outcomes, the behavior of the comparison group does not provide an unbiased estimate of
what would have been observed for the participants in the absence of the program.  This
is the problem of selection bias; it is a pervasive phenomenon and is potentially a concern
in any non-experimental evaluation.  The methods used to address the potential problem
of selection bias are a central consideration in assessing the credibility of the evidence on
program effects.

The advantages and disadvantages of both experimental and non-experimental
approaches have been extensively discussed in the academic and policy evaluation
literature.14  Because all of the studies examined in this project employ non-experimental
techniques, this debate is not discussed further here.  However, an important dimension of
this debate  the degree to which the conclusions of non-experimental evaluation studies
are dependent on choices made by the researchers  is central to this report and is therefore
discussed further below.

Advances in Evaluation Methodology

                                                
14 See Burtless, 1995, and Heckman and Smith, 1995, for excellent recent statements of the cases for
random assignment and non-experimental methods respectively.
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Although attempts to examine the effectiveness of government programs have a
long history, formal systematic evaluation of such programs is a relatively recent
phenomenon.  For example, the  Canadian federal government has been systematically
evaluating programs since the late 1970s and provincial evaluation efforts are generally
even more recent and less systematic.15

Over the same period there have been significant advances in evaluation
methodology.  Particularly important was the development by James Heckman and others
of statistical techniques for dealing with selection bias.  Although these methods are now
part of the standard tool kit of non-experimental evaluation, they were first put forward
less than two decades ago.

As background for the subsequent discussion of individual evaluation reports it is
useful to briefly sketch the evolution of evaluation methodology over the past two
decades.  Four principal phases can be distinguished:

                                                
15  See Riddell, 1991, for a review of evaluation practice in North America.

1. pre- versus post-program comparisons of participants;
2. comparisons of participants and comparison group without accounting for

selection;
3. comparisons of participants and comparison group taking account of selection;

and
4. collection of additional data on selection into the program and carrying out

specification tests of alternative estimators.

Each of these phases is evident in the evaluation studies examined in this report, which is
not surprising given that the studies span the period over which this evolution in "best
practice" took place.

Simple pre- versus post-treatment comparisons have the obvious disadvantage that
they assume the counterfactual is well estimated by the average behavior of the
participants prior to the intervention.  However, labour market outcomes such as
employment and earnings are highly dependent on general economic conditions which
may have changed between the pre-treatment and post-treatment periods.  Furthermore,
many individuals enter training or other employment programs because they are currently
encountering difficulties in the labour market.  Thus their earnings or employment may be
temporarily depressed and therefore not a good estimate of their normal levels.  For these
reasons, a generally preferred method is to use a comparison group, the members of
which are likely to be affected in a similar fashion to participants by changes in general
economic conditions or other forces affecting the outcomes of interest.

Simple comparison group designs compare the behavior of the treatment and
comparison groups following the intervention, sometimes controlling (usually via
regression analysis) for differences in the characteristics of the two groups.  Thus the
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behavior of the comparison group in the post-intervention period is used as the estimate
of the counterfactual.  This deals with the above problem of changes in economic or other
conditions between the pre- and post-treatment periods.  However, this method does not
account for selection into the program and therefore may be subject to selection bias.

The next phase consists of studies which model the outcomes of interest for both
participants and the comparison group and also model selection into the program, that is
the fact that participants have applied for the intervention and have been chosen by
program administrators and the fact that this is not the case for non-participants.  Often
this approach is carried out in two stages, the first involving the modeling of selection
into the program, from which a "selection bias correction" term is constructed, and the
second modeling the outcome(s) of interest, including in the estimation the selection bias
correction term, which (under appropriate assumptions) yields unbiased estimates of
program impacts.  A common assumption is that the unobserved factors affecting both
participation in the program and the outcomes of the program are normally distributed, in
which case the first stage selection equation is estimated as a probit.  This two-stage
procedure can be implemented with post-program data alone or with both pre- and post-
program data.  When pre-program information is incorporated, this is usually introduced
as a lagged dependent variable in the second-stage outcomes equation.

The main alternative to this two-stage estimation procedure is to assume that the
unobserved factors affecting the outcomes of interest (and possibly also selection into the
program) are constant over time, though they may differ across individuals.  This
assumption of person-specific fixed effects leads to the use of a longitudinal estimator,
and thus requires both pre-program and post-program information on participants and
non-participants.  The most commonly used longitudinal estimator is the "difference-in-
differences" estimator which can be thought of as taking the average difference between
the treatment and the comparison group in the post-treatment period minus the average
difference between the two groups in the pre-treatment period.  This estimator thus nets
out factors which are constant over time for each individual but which differ across
individuals.  This estimator provides unbiased estimates of program impacts when such
unobserved factors also influence selection into the program.  More complex assumptions
about the nature of person-specific effects can be made, and associated with these
assumptions are alternative longitudinal estimators.

Whether only post-program or both pre- and post-program data are available and
whether one employs a two-stage Heckman-type procedure or a longitudinal estimator, it
is important to recognize that there are typically a variety of possible ways to model the
factors determining selection into the program.  Each estimator provides an unbiased
estimate of the impact of the program if the assumptions underlying the estimator are
correct.  However, because these approaches make different assumptions they cannot all
be correct.  Indeed, because they make different assumptions, only one of which can be
correct, it follows that at most only one approach will yield an unbiased estimate of
program impact.  The problem facing the evaluator is that of determining which set of
assumptions is correct.  In general this is difficult to do on the basis of a priori reasoning
alone, especially because modeling selection involves assumptions about the roles of both
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observable and unobservable factors.  For these reasons, the use of specification tests (the
final phase noted above) comes in.  By utilizing a battery of specification tests, it may be
possible to reject some assumptions (and thus their associated estimators) as being
inconsistent with the data, and to not reject others.  If so, the range of estimates of
program impact may have been narrowed.

This issue of the variety of possible estimates of program impact is central to best
practice in non-experimental evaluation.  Indeed, it is not inaccurate to describe this issue
as the "Achilles heel" of non-experimental methods.  There is considerable evidence,
especially from the evaluation of training programs, that non-experimental estimates of
program impact are quite sensitive to a large number of decisions that need to be made by
the researcher (see LaLonde, 1995, and the references cited there).  These include the
choice of the comparison group and how selection into the program is modeled.  In the
absence of a series of specification tests such as those described by Heckman and Hotz
(1989) and Moffitt (1991), it is very difficult to determine whether the researchers made
good choices in these respects.

There is also considerable potential value in collecting detailed information on the
processes by which participants are selected into the program (i.e. information on the
choices made by both participants and program administrators).  Accounting for selection
bias requires that both selection into the program and the outcomes of the program on
participants be jointly modeled.  A well known problem in such jointly determined
systems relates to "identification."  Essentially "identification" refers to the ability (or
inability) to separate the factors affecting selection into the program from those which
influence the outcomes of the program.  In order to achieve identification, it is generally
necessary to observe some variables which influence selection into or participation in the
program but which do not influence the outcomes of the program.  Because many of the
control variables which are typically observed  such as age, gender, educational
attainment, employment history  may influence both participation in the program and the
impact of the program on labour market outcomes, it is frequently difficult to obtain such
identifying variables.  Making a special effort to collect such information (for example,
from surveys of participants, non-participants and program administrators) can thus
improve the modeling of program participation and thus reduce the extent to which the
estimated program impacts may be affected by selection bias.

As a general rule, the approaches taken in the evaluation reports reviewed here
followed the above description of the evolution of "best practice."  Since advances in
evaluation methodology were taking place throughout the last two decades, it is obviously
inappropriate to criticize studies for using methods that may have been accepted practice
at the time but which are now regarded as inappropriate.  However, it is also the case that
we may not be able to place much confidence in studies that used poor methods even if
these methods were regarded as "best practice" at the time.  As a consequence, we are
more likely as a general rule to put more weight on the more recent studies.
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LESSONS FROM THE EVALUATION OF YOUTH PROGRAMS

The remainder of the report discusses the findings from the evaluations of youth
programs.  This material is presented in two ways.  The main body of the report
summarizes the principal lessons which follow from the evidence contained in the
evaluation studies. To make these summaries as comparable as possible, each evaluation
report is presented in a common format under the following headings:

• Program rationale;
• Target group;
• Nature of intervention;
• Time period covered by program;
• Time period covered by evaluation;
• Evaluation methodology;
• Principal findings; and
• Commentary on findings.

The programs are discussed below under a number of categories according to the
nature of the intervention.  However, the distinctions are not always clear cut, both
because some interventions are not easily categorized and because programs often contain
a variety of interventions.  When a program has two or more components with different
interventions, each component is discussed under the relevant intervention.  The
discussion of the lessons learned about the efficacy of particular interventions proceeds in
a chronological fashion.

Training

Programs for out-of-school youth typically attempt to enhance the skills of these
individuals to improve their employability and/or provide employment opportunities that
might not otherwise exist.  Training programs provide a good example of the former
objective and job creation programs (discussed subsequently) of the latter.  Some
programs   such as wage subsidies which also provide financial assistance to employers to
offset the costs of training  attempt to achieve both these outcomes.

Training programs have been extensively evaluated. The design and emphasis of
these programs have changed over time, in part as a consequence of the conclusions of
program evaluations.  Thus our experience with the various forms these programs have
taken offers the potential to learn about the effectiveness of various forms of training.  As
noted previously there have also been distinct phases evident in the evaluation
methodology used to assess training programs.

The following programs include training (classroom training and/or on-the-job
training) and are discussed below (the date shown is the year in which the evaluation
report was completed):
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National Institutional Training Program (1985);
Youth Training Option (1987);
Job Entry Program (1989);
Job Development Program (1989);
Skill Shortages Program (1991);
Severely Employment Disadvantaged Option of the Job Entry Program
(1993);
Longitudinal Study of Training Impacts for the Job Entry and
Job Development Programs (1993);
Employability Initiatives for Social Assistance Recipients (1994);
Employability Improvement Program  (1995).

Some of these programs focus on youth while others are general training programs which
have youths among their target population.  In addition, the Youth Internship Program
(#28, 1995), which provides a combination of on-the-job and off-the-job training, is also
discussed in this section.

The National Institutional Training Program (NITP) provided classroom training
in entry-level occupational skills (the Skill Training option) and in basic mathematics,
science and communications skills (the Basic Training for Skills Development option).
The evaluation concluded that the Skills Training option had no impact on the earnings or
employability of participants and the BTSD option actually had a negative impact on
these labour market outcomes (i.e., the comparison group, who did not receive
institutional training in basic skills, achieved higher earnings and employment than the
participants).  The view that such classroom training is relatively ineffective seems to
have become part of "accepted wisdom"  as judged by comments in subsequent
evaluation reports  in part on the basis of this evaluation study.  However, the evidence on
which this conclusion is based is rather flimsy.  The sample sizes for the comparison
groups used to estimate the training impacts of both the Skills Training and BTSD
options are extremely small, and there was no attempt to account for selection bias.
(Selection bias can result in the true program impacts being either under-estimated or
over-estimated.)

The NITP was a general training program and the results are not presented
separately for youths and adults.  Thus it is not clear from the evaluation study whether
the general findings would apply if youths were examined separately.  However,
inspection of the data presented in the report does reveal that the pre- versus post-training
change in earnings was especially large (and positive) for younger participants in the
program.  Unfortunately, the pre- versus post-training data for the comparison group are
not reported, so it is not possible to determine whether this was also true for the
comparison group.

In summary, the view that classroom training is not very effective in terms of
achieving subsequent labour market success may be correct, but this evaluation study
does not provide convincing evidence that this is the case.  For youths, in particular, the
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raw data indicate substantial gains in earnings and employment relative to pre-training
levels; however, it is not known whether such gains were also achieved by comparable
youths who did not receive institutional training.

The Youth Training Option (YTO) was a pilot program which provided structured
practical and theoretical training to help school leavers entering the labour market.  The
evaluation study was carried out under "time and budget" restrictions.  The absence of a
matched comparison group is probably the most important limitation of the study;
however, YTO participants were compared to a comparison group of NITP participants
thus giving some information on relative impacts of the YTO approach (combined on-the-
job and formal training) and the NITP classroom training approach.  Other limitations are
the short-term nature of the measured impacts (average of nine months of post-training
experience) and the fact that many participants had only recently completed their training.
Nonetheless, the evidence of substantial gains in earnings and employment relative to the
pre-training period is encouraging.  Furthermore, the finding that these gains were larger
than those in the matched NITP comparison group provides suggestive but by no means
conclusive evidence that this combination of formal and on-the-job training is beneficial,
at least in the very short run, to school leavers making the transition to work.

The introduction in 1985 of the Canadian Jobs Strategy (CJS) brought a shift in
emphasis in training and related programs away from classroom training toward
combining training and work experience.   Other features emphasized in the CJS were
increased involvement of private sector participants, encouraging more competition in the
provision of training, and greater targeting of programs on those most in need.  Each of
the CJS programs has been evaluated, and the evaluation studies discussed below relate to
programs which have youths as their target population or have a significant number of
youths as participants.

With the introduction of the Canadian Jobs Strategy, the YTO was incorporated
into the Job Entry Program, one component of which (the Entry Option) provided
combined training and work experience for unemployed youth in an attempt to aid the
transition from school to work.  The Job Entry evaluation report studied three program
options: Entry, Re-entry (focused on women re-entering the labour market) and the Direct
Purchase Option (DPO) which provided institutional training to unemployed youth and
women re-entering the labour market.  The evaluation was more carefully executed than
either the NITP or YTO studies discussed above.  The combination of positive gains in
earnings and employment for most participants in the Entry and Re-entry options and
mixed results for the DPO option provides somewhat more conclusive evidence that the
combination of training and work experience is beneficial to youths in making the
transition from school to work and is preferable to classroom training alone.  Nonetheless,
although this is the strongest evidence on training impacts discussed so far, it is important
to keep some limitations in mind.  First, the findings relate to the impacts during the first
twenty-two months following training.  This is clearly an improvement over the nine-
month follow-up used in the YTO evaluation, but nonetheless leaves open the question of
whether training has similar (or any) long-term effects.  Second, the study was carried out
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at a time (late 1980s) when the economy was growing rapidly and the overall prospects
for youth employment were relatively favourable.

Although Job Entry was the CJS program most clearly focused on youth, two
other CJS programs  Job Development and Skills Shortages  also had significant numbers
of young participants.  The Job Development program was directed toward the long-term
unemployed, and the interventions included training and work experience, plus
counseling in the Severely Employment Disadvantaged (SED) option.  The evaluation
indicated that the impacts of these interventions were mixed, with some of the three
options which were evaluated having positive impacts for some groups but not for others.
Separate estimated impacts on employment are presented for youths and these indicate
that the program reduced employment of young females but substantially increased
employment of young males.  Unfortunately the study did not provide useful estimates of
the impact on earnings, the most comprehensive measure of labour market success (since
it incorporates any effects on both employment and wages).  The qualifications noted
above with respect to the Job Entry study also apply to the Job Development evaluation.

The Skill Shortages Program was directed at providing training in occupations
which were in (or projected to be in) short supply.  Youths typically comprised 25 to 40
percent of the participants in each of the three program options which were evaluated.
Estimated impacts of each option on earnings and employment were positive and very
large.  Unfortunately for the purposes of this report, separate results are not presented for
young participants.

A further evaluation of the Severely Employment Disadvantaged (SED) option
(which was transferred from the Job Development program to the Job Entry program in
1987) was subsequently carried out.  Given the difficulties faced by these individuals in
the labour market, the results were encouraging.  Gains in both employment and earnings
were attributed to the program.

Most of the evaluation studies discussed above follow participants for 18 to 24
months after training.  Although this time period may be long enough for the effects of
training to become well-established, it is nonetheless an important unresolved question
whether these effects dissipate  or, perhaps, grow larger as the return on the initial
investment accumulates  over longer periods.  A valuable attempt to address this issue
was made by the Longitudinal Study of Training Impacts for the Job Entry and Job
Development Programs completed in 1993.  This study re-surveyed respondents who
were originally surveyed as part of the evaluations of the Job Entry and Job Development
programs (both participant and comparison group members), thus providing information
on impacts three to four years after training.  The study also takes advantage of the
longitudinal nature of the data and appears to be carefully executed.  In general, the study
finds that short-run gains from training typically dissipate over time.  Nonetheless, in
some cases (i.e. for some options of the two programs, or for some groups) there are both
short-run and long-run benefits associated with training and work experience, albeit the
long-run impacts are generally much smaller than those which occur in the first year or
two after the program.
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This is the finding (positive short-run impacts, much smaller but nonetheless
positive impacts in the long run) for the Entry option of Job Entry, the option most
relevant for youths.  In the case of the Severely Employment Disadvantaged, there appear
to be no long-run benefits from the intervention.  Interestingly, classroom training (the
Direct Purchase Option of Job Entry) is found to produce only a short-run impact on
employment but has a long-run impact on earnings (as well as a smaller long-run impact
on employment).  This result suggests that the earnings benefits of classroom training
may take longer to accrue than those associated with on-the-job training/work experience.

Further evidence on the impacts of training under CJS programs comes from the
Evaluation of Employability Initiatives for Social Assistance Recipients in CJS completed
in 1993.  Rapid growth in the number of social assistance recipients (SARs) classified as
"employable" led to initiatives to provide training and related "employability" measures to
these individuals.  Three CJS components were evaluated: Job Entry, Job Development
and Direct Purchase Option (DPO).  The methodology employed in this evaluation is
similar to that used in the previous CJS evaluations discussed above.  Results indicate
moderately-large positive impacts on participants in Job Entry and Job Development, and
more modest impacts for institutional training (DPO).  Although youths are not examined
separately, the largest estimated impacts are for the Job Entry program which has youths
as one of its two target groups, and the estimated impact equations show stronger results
for younger participants.

The most recently evaluated training program is the Employability Improvement
Program which replaced services and programs offered under the CJS and the National
Employment Services in 1991.  Two of the three program options analysed involve
training; Project-based Training (PBT) combines training and work experience and
Purchase of Training (POT) provides classroom training.  The third option (Job
Opportunities) involves wage subsidies and is discussed in a subsequent section.  In
general, the evaluation study finds large positive impacts associated with both the PBT
and POT options.  The methodology appears to be similar to that used in CJS evaluations,
but the evaluation report is less detailed than earlier studies and is thus difficult to assess
for the purposes of this report.

Two features of the Employability Improvement Program (EIP) evaluation are
noteworthy.  First, the estimated program impacts are very large despite the generally
weak economic conditions facing program completers during the early 1990s.  (Of course,
comparison group members also faced similar conditions.)  Second, in contrast to the
evaluations of training programs reviewed above, youths benefited less from EIP than did
adults.  Nonetheless, there were positive impacts from two of the three program
components (Job Opportunities and POT) for youths.  The conclusion that in the 1990s
youths benefited less from training and related programs than adults contrasts with the
findings of comparable evaluations during the 1980s, and may well be related to the
deterioration of labour market opportunities for youths relative to those for adults which
has characterized the 1990s.
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The final program examined in this section is the Youth Internship Program,
which is designed to aid the school-to-work transition for youths not going on to post-
secondary education by fostering linkages between school and work and by providing
internship experiences which combine on-the-job and off-the-job training.  At this time,
only the process evaluation of this initiative has been completed; thus there is not yet any
information on program impacts.

Several conclusions appear to follow from this chronological review of training
program evaluations.   First, the estimated impacts of these programs on earnings and
employability of participants are often positive.  There is little in the available evidence to
suggest that training "doesn't work" at least in the short run (one to two years following
program completion).  Second, the estimated impacts of training show a distinct tendency
to increase over the past two decades.  This greater estimated return to government-
sponsored training could be due to several factors: improvements in program design and
delivery, improvements in evaluation and measurement methods (although such
improvements could result in either lower or higher estimated impacts of training), and
increases in the underlying return to skills and knowledge.  Although all three could play
a role, the latter factor is also consistent with other evidence which indicates that the
return to human capital formation increased during the 1980s and 1990s, the time period
covered by these evaluation studies.  Third, training programs generally benefit youths.
Indeed, during the 1980s the estimated program impacts were typically larger for youths
than for adults although the reverse seems to be true in the 1990s.  The fact that youth
employment conditions improved relative to adults in the expansionary period following
the 1981-82 recession but have worsened relative to adults during the 1990s is a plausible
explanation for these differences in estimated program impacts.

Several other conclusions appear warranted from these studies.  The generally
positive impacts of training on earnings and employability appear to be mainly short term
in nature; nonetheless, positive (but typically much smaller) effects persist over longer
periods for some trainees.  Unfortunately the (limited) available evidence suggests that
those facing the greatest labour market difficulties are those who are least likely to obtain
benefits which persist beyond a year or two of the training.  A related conclusion is that
estimated training impacts are generally largest for those facing the best labour market
opportunities and smallest for those, such as the "Severely Employment Disadvantaged"
who face the greatest obstacles to obtaining and retaining employment.  Nonetheless,
even for this group, training programs are generally beneficial at least in the short run.

Analysis of the type of training that is most likely to be effective, under what
conditions different types of training are beneficial, and related issues such as how best to
design and administer such programs requires a more detailed examination of evaluation
studies than has been possible here.  However, the above review does suggest that
classroom training can be beneficial for youths, both in the short term and longer term.
Furthermore, there is also some evidence which suggests that classroom training
combined with work experience is more beneficial than classroom training alone.
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Wage subsidy programs

These programs involve a wage subsidy paid to the employer in an attempt to
encourage employment (and thus the accumulation of work experience) that might not
otherwise occur; financial assistance with training costs may also be provided.  Although
there are fewer evaluations of wage subsidy programs, this policy approach has been used
throughout the last two decades and the available evidence is generally positive.

Each of the wage subsidy programs discussed below were previously referred to in
the discussion of training programs: Skill Shortages Program (#29, 1991) and
Employability Improvement Program (#1, 1995).  In addition, wage subsidies have often
been used in job creation and summer employment programs, which are discussed below.

The Critical Trade Skills Training Program (CTSTP) under the National Training
Act of 1982 provided a wage subsidy to employers who provided industrial training, and
the evaluation of this program (not included among the programs deemed particularly
relevant to youths) concluded that such subsidized training resulted in higher earnings and
productivity of participants.

Subsequent evaluations generally support the view that wage subsidies can be
effective in raising the productivity and earnings of participating employees.  Under its
Workplace-Based Training option (WBT), the Skill Shortages Program (SSP) provided a
wage subsidy to employers providing training and the evaluation concluded that there
were large positive impacts on the employment, earnings and wages of participants.  Both
the CTSTP and SSP were intended to provide training in skills identified as being (or
projected to be) in short supply relative to demand, and thus were not targeted on
individuals experiencing labour market difficulties.

The Job Opportunities (JO) option of the Employability Improvement Program
(EIP) continues this policy of providing to participating employers a wage subsidy and
financial assistance to offset training costs.  The recent EIP evaluation also estimates
large positive impacts on employment and earnings of participants.

Most of these evaluation reports do not present results separately for youths and
adults, so it is not possible to assess whether youths are likely to benefit more or less than
the participating population as a whole from the subsidy.  However, given the average age
of participants in these programs (for example, 34 in the case of JO participants in EIP)
youths are likely to be a significant fraction of the participants.

An issue that often arises in assessing wage subsidy programs is the extent to
which the subsidized employment and/or training would have occurred in the absence of
the subsidy.  Although this is a relevant question, it is also extremely difficult to answer.
Attempts to address this question (as was done in the Skill Shortages evaluation) usually
rely on asking employers what they would have done in the absence of the subsidy.  It is
not clear that much weight should be placed on their responses.
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An interesting question is whether wage subsidies might be a useful approach in
times such as the 1990s characterized by overall weak employment conditions, while
training may be more relevant in more buoyant conditions.  Although this view seems
plausible, the evaluation evidence does not provide much guidance.  However, the JO
option does appear to have been effective for youths during the 1990s, which provides
some support for this position.

Co-operative Education Programs

Co-op programs provide another method of combining formal education and work
experience.  Co-op programs have been employed by a number of educational institutions
and tend to be concentrated in particular fields (such as university engineering programs).
Grants to encourage co-op programs have been available under the Job Entry program
since the introduction of the CJS in 1985, and were continued under the Employability
Improvement Program.  This section discusses the evaluation of the Co-operative
Education Option under Job Entry together with the evidence provided in a recent study
of university co-op programs (Darch, 1995).

The Job Entry Co-operative Education Option provided grants to both secondary
school boards and post-secondary educational institutions.  Because these two groups of
participants are very different they are treated separately in the evaluation.  In both cases a
comparison group of otherwise similar students not participating in a co-op program was
employed.

For the many advocates of co-op programs, the evaluation results for secondary
students are disappointing.  Students participating in co-op programs were less likely to
go on to post-secondary education; and, among those who did proceed to post-secondary
education, co-op participants were less likely to continue.  However, it is unclear whether
this finding should be attributed to the impact of the program or to the type of students
who choose to participate in co-op education.  That is, co-op programs may appeal more
to students who are less likely to continue their education beyond high school.  It is
unclear from the evaluation report whether (and, if so, how) this type of selection bias
was addressed in the estimation of program impacts.

Among those individuals not proceeding to post-secondary education, co-op
programs did not appear to have any significant impacts on labour market indicators such
as time to find their first job, percent of time spent employed, and earnings.  In addition,
school leaving rates of co-op and non-co-op students were not significantly different.
These findings suggest that co-op programs may not have any impact on labour market
success, at least in the short run, or on school completion rates.  However, another
possible explanation for these results is that co-op programs do, in fact, raise the
likelihood of school completion and/or improve employment and earnings but that these
programs attract students whose school completion or employment and earnings would be
below average in the absence of the program.  It is unclear from the evaluation report
whether (and, if so, how) such selection effects were taken into account in estimating the
impacts of the program.
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In summary, the conclusions of the evaluation study are not positive with regard to
the impacts of co-op programs at the secondary school level.  However, selection bias is
likely to be an important factor in this situation, and in the absence of information about
whether and how selection into the co-op programs was dealt with, little weight should be
given to this evidence.

The evaluation of the impacts of the post-secondary co-op programs was much
more positive with respect to the potential benefits of this form of education.  Co-op
education was associated with a large positive impact on earnings, a small positive impact
on the percent of time employed, and no impact on the time taken to find the first job
after graduation.  However, co-op programs tend to be heavily concentrated in fields of
study which are also associated with above-average earnings (engineering, computer
science, commerce and economics).  The evaluation report does not present the regression
results used in the estimation of program impacts; thus it is not possible to determine how
the field of study was taken into account.  In the absence of this information one should
be cautious in concluding that co-op programs are effective in raising earnings and
employment of post-secondary graduates.

Additional information on the impacts of co-operative education is provided by a
recent study which uses the 1992 Survey of 1990 Graduates (Darch, 1995).  This analysis
is confined to three fields of study which account for more than 80 percent of co-op
graduates: engineering, mathematics and physical sciences (including computer science),
and commerce and economics.  A separate analysis of participants and non-participants is
carried out for each of these three fields of study.  However, the study does not attempt to
control for selection into co-op programs.  If, for example, co-op programs attract better
students, then we would expect the graduates of such programs to do better in the labour
market even in the absence of any direct effect of the program on earnings or
employment.  Thus further analysis of these data, with appropriate modeling of the
selection into these programs, seems worthwhile.

The study found that co-op programs had a modest impact on employment and
earnings in two fields (mathematics and science and commerce and economics) but no
impact in engineering.  No significant difference between co-op and non-co-op graduates
was found in the match between field of study and the job; this match was high in all
three fields.

In summary, the available evidence suggests that co-op programs do not have
positive effects on school leaving rates or labour market success at the secondary level,
but that such programs do have beneficial impacts on labour market outcomes for post-
secondary graduates.  However, further analysis of the possible impacts of co-operative
education appears warranted.  Specifically, the apparent absence of positive impacts at the
secondary level and the evidence suggesting positive effects at the post-secondary level
could be due to the types of students who participate in co-op programs rather than to any
impacts  of the program on behavior.  In addition, because the existing studies focus on
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the impacts two years or less after graduation, there would be considerable value in
examining whether such programs have long run impacts.

Job Creation Programs

Job creation programs fall into two main categories:  those intending to provide
year-round employment, which are targeted on unemployed youth who have completed or
left school; and summer employment programs, which are targeted on those intending to
return to school (and, in some cases, recent graduates who have not yet obtained more
permanent employment).  These two types are discussed in turn.

Job creation programs also differ in another important dimension.  One approach
involves providing a wage subsidy to participating employers (often organizations in both
the public and private sectors) to encourage them to hire youths that they might not
otherwise employ.  The second approach is to establish an organization which selects
participating youths, chooses tasks to be undertaken (perhaps in consultation with
community organizations) and assigns participants to tasks.  The latter are sometimes
referred to as "make-work" projects.

The principal objective of job creation programs is typically to reduce
unemployment among the target population.  In addition, these programs often seek to
provide employment that will enhance the skills and career development of participating
youths and that will provide work that will benefit the community.

The counterfactual relating to job creation programs can be discussed at two levels
of generality.  The first, most general, level addresses the question of whether these
programs actually "create jobs."  If the program is permanent in nature (i.e. either a
summer employment program or a year-round employment program which continues year
after year) then the count of jobs "created" has to be balanced against an estimate of how
many jobs are destroyed by the payment of taxes used to finance the program.16  If the
program is not permanent but rather is intended to operate in a counter-cyclical fashion,
building up a surplus in "good times" and running a deficit in recessions, then the
financing of the program is still an issue to be addressed but estimating the counterfactual
would also involve assessing the ups and downs that would occur in the absence of the
program.

The program evaluations do not attempt to estimate the counterfactual at this level
of generality.  This observation is important to keep in mind because evaluations of these
programs generally contain counts of the number of "jobs created;" indeed,  often these
studies contain estimates of "net job creation."  In these circumstances, net job creation

                                                
16 For an example of an attempt to measure both gross and net job creation of industrial subsidies see
Leonard and Van Audenrode (1993).  The issue of the cost of financing is, of course, relevant to all
government programs.  The reason for placing particular emphasis on the financing issue in the discussion
of job creation programs is because an assessment of the impacts of such programs is almost meaningless
without taking account of the impacts of financing on job creation or destruction.
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does not refer to the difference between gross job creation and an estimate of gross job
destruction associated with the financing of the program.

The counterfactual that is assessed in these evaluation studies is as follows:
ignoring the implications of the financing of the program, what would the unemployment
rate of participating youths have been in the absence of the program.  In programs
involving wage subsidies to participating employers, the amount of employment that
would have occurred in the absence of the subsidy is also often estimated.

Two additional general observations should be made before examining the
experience with job creation programs.  First, even if it were the case that such programs
do not in fact result in net job creation (because the jobs destroyed by the financing of the
program offset the jobs created), the program may still be judged to be desireable because
the program may alter the regions or communities in which the jobs exist or the types of
individuals (in this case, unemployed youths) receiving these jobs.  That is, these
programs may have as much to do with "redistributing jobs" as with "creating jobs."
Second, in addition to these "job counting" issues, the nature of the job may enhance
skills, aid career development or benefit the community in ways that the jobs destroyed
may not have done.

Job Creation Programs for Out-of-School Youth

The available evidence about the effects of year-round job creation or public
employment programs is not extensive.  The 1979-80 Youth Job Corps program (#4,
1981) had both summer and year-round components.  However, the estimates of the
counterfactual  both the degree of employment of youths in the absence of the program
and the extent to which participating employers would have hired workers in the absence
of the program  are very crude and based on assumptions, the validity of which are
difficult to assess.  A key limitation is the absence of a comparison group methodology in
this and other studies of job creation programs.

More recently, two process evaluations of youth job creation programs have been
carried out: Strategic Initiatives  Student Work and Services Program (1995) and Youth
Services Canada.  Although these evaluations may be very useful for a variety of
purposes, being process evaluations they do not attempt to determine the impacts of the
program on labour market outcomes, and they do thus not contribute to the objectives of
this report.

Summer Employment Programs

In contrast to the situation with year-round job creation initiatives, there is an
extensive body of experience from the evaluations of summer employment programs.
Programs reviewed here include:

• Young Canada Works 1977 (1978);
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• Summer Youth Employment Program 1978 (1979);
• Summer Youth Employment Program 1980 (1982);
• Private Sector Internship Program, Summer Canada 1983 (1983);
• Summer Employment/Experience Development Program, Challenge 1985 (1986);
• Summer Employment/Experience Development Program, Challenge 1986 (1987);
• Student Business Loans, Challenge 1986 (1987).

As a general rule, these evaluation studies are much less informative than the
evaluations of training programs regarding the impacts of these summer employment
programs on participants.  The principal limitation is that discussed above in the context
of the Youth Job Corps  the lack of a comparison group of non-participants.  In the
absence of a comparison group, the evaluation studies estimate the youth unemployment
rate that would have prevailed without the program and the amount of employment that
participating employers would have created without the program by a combination of
relatively crude assumptions and responses of participants to surveys in which they are
asked about their behavior in the absence of the program.  Typically, the studies conclude
that the program had a fairly substantial effect on youth unemployment and that much,
but not all, of the employment created by the wage subsidy would not have occurred in
the absence of the program.

However, this evidence is not very convincing.  Thus it is difficult to say from the
available evidence what impacts these program have and how they may stack up against
alternative policies.  This does not imply that the programs have not been effective in
achieving their objectives.  They may indeed have been effective, but the available
evidence does not allow one to confidently state that this is the case, nor does it allow one
to compare the effectiveness of this approach to alternatives.

The evaluations of job creation programs  both year-round and summer
employment  focus on the impact of the program during the period in which the program
is in operation.  However, as noted previously, one objective of these programs is often to
provide work experience that will enhance the skills or aid career development of
participants.  To determine whether these programs achieve this objective, it would be
necessary to carry out some follow-up analysis, i.e. examine how participants (and, if
possible, a comparison group of non-participants) behave in the post-intervention period.
Such follow-up surveys have not been carried out in the studies reviewed here; thus the
long term impacts of these job creation policies are unknown at present.

Comprehensive Youth Services

As noted previously, the various programs targeted on youths are not easily
classified, in part because individual programs often contain a number of interventions.
What are referred to here as "comprehensive youth services" (CYS) programs are
designed to offer a wide range of services, generally tailored to the needs of individual
participants.  These programs are typically targeted on disadvantaged youths and those
facing the greatest obstacles to labour market participation.   The Severely Employment
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Disadvantaged option of the Job Development/ Job Entry programs (#23, 1993; discussed
previously in the context of training) is an example of this approach.  This program
provided counseling and assessment services in addition to training.  As discussed
previously, this program had positive impacts on employment and earnings of participants
in the short run, but no impact on longer-term labour market outcomes.

The evaluation of the Outreach program (#20, 1989) is discussed only briefly, in
part because the program was not focused on youth and in part because the evaluation
study does not provide clear evidence of program impacts.  This program provided a
variety of services to the disadvantaged and was designed to help those who are not
served adequately by the standard (CEC) delivery of services.   Pre-program versus post-
program comparison indicates positive impacts on self-reliance and employment.
However, because of the difficulty of contacting a representative sample of participants in
the twelve-month follow-up survey and because of the apparent absence of allowance for
selection into the program, these findings should be regarded as suggestive but not
conclusive evidence of beneficial effects of the program.

Additional information on the potential for such services to help disadvantaged
youths and those  facing significant obstacles to school completion and labour market
success comes from the recent evaluations of the Canada/New Brunswick Youth Strategy
(#22, 1994) and Canada/Newfoundland Youth Strategy (#26, 1994).  Both programs
offered a range of federal and provincial programs and services including assessment and
counseling, education and literacy upgrading, training and work experience, transition-to-
work skills, and career information.  These programs and services were particularly
targeted on disadvantaged youths, including students at risk of dropping out, school drop-
outs, substance abusers seeking help, UI and social assistance recipients, single parents,
young offenders, Natives, the seasonally-employed, and disabled and visible minorities.
Given the nature of the target population and the generally weak labour market conditions
in these two provinces, it would be realistic (based on findings of experimental
evaluations of programs designed to help disadvantaged youths, such as those carried out
by the Manpower Demonstration and Research Corporation in the United States) to not
expect a large positive impact of these programs.

Both evaluations were carefully executed, and included attempts to gather and use
information on the nature of the selection process into the program and to carry out
specification tests.  Thus these evaluations correspond to the most recent phase in the
evolution of evaluation methodology discussed previously.  Nonetheless, it should be
recognized that there are special challenges associated with non-experimental evaluations
of the "comprehensive youths services" programs.  The special nature of the target
population  disadvantaged youths  makes it difficult to obtain a well-matched comparison
group from the usual sources (in this case, the UI administrative file).  In addition, the
heterogeneous nature of both the participants and the intervention(s) makes it difficult to
determine which services are useful to which types of program clients.  The variety of
services provided also makes it difficult to attribute any estimated impacts to specific
services.  Furthermore, in the two evaluation studies being examined here, the sample
sizes (2,200  and 1,200 participants in N.B. and Newfoundland respectively, and 1,100
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and 600 non-participants respectively) are not large enough to analyze various subsets of
the population.

The results from these two evaluations suggest that such packages of programs
and services can be beneficial in some dimensions but that the impacts, when positive, are
not large.  The largest effect of the programs are on the total amount of time spent in
either school or work; this increased by approximately 10 percent in both provinces.
Most of this increase corresponds to more time spent in school as (relative to the
comparison group of non-participants) time spent working changed little as a result of the
program.  The programs also tended to increase years of schooling among participants in
both provinces, with the positive effect being largest for the least educated; generally
there was not a positive impact on schooling among the more highly-educated
participants.  The findings relating to reliance on public assistance were not consistent
across the two jurisdictions, with the program tending to increase use of welfare (but not
UI) in New Brunswick and to decrease use of UI (but not affect use of welfare) in
Newfoundland.  Similarly inconsistent results were obtained for the impact on earnings,
with participants exhibiting increased post-program earnings in Newfoundland but no
change in earnings in New Brunswick.  However, the amount of data available on
earnings was quite limited so not too much emphasis should be placed on this feature of
the results.

In summary, these two evaluation studies provide some limited support for the
view that packages of programs and services tailored to individual needs can benefit
disadvantaged youths, even in relatively weak labour markets.  However, the impacts of
these programs appear to be modest.  Furthermore, the measured program effects are
short-term in nature (generally one to two years after the intervention) and it is important
to know whether such services and programs have any lasting impacts.  The combined
facts that (i) any positive program impacts are likely to be relatively modest, though still
perhaps large enough to make the program socially worthwhile; and (ii) these programs
are very difficult to evaluate with standard non-experimental methods because of the
heterogeneous nature of both the participants and the services provided suggest that such
programs would be good candidates for social experiments.

Stay-in-School Programs

Several programs discussed previously  such as Co-operative Education and the
Canada/Newfoundland and Canada/New Brunswick Youth Strategies  had among their
objectives that of encouraging young people to remain in school.  Each of these programs
appears to have achieved some success in this regard, although the evidence is generally
inconclusive, in part because of the difficulty of obtaining a comparison group of students
who are similarly at risk of dropping out of school.

The recent National Stay-in-School Initiative (#7, 1995) had as its principal focus
the objective of reducing the school drop-out rate.  The nature of the intervention (public
awareness, mobilization of stakeholders) makes this a very difficult program to evaluate
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with standard methodology; for example, it is not clear which students are participants
and which are non-participants.  Thus the study does not attempt to estimate the impact of
the program.  Nonetheless, surveys of students and in-school and out-of-school
coordinators elicited generally positive responses about this initiative.  The fact that the
program was introduced during a period when high school drop-outs faced extremely
weak labour market prospects may also have encouraged students to remain in school.
Thus it is possible that the coordinators are attributing to the program effects that have
other causes.

CONCLUSIONS

This report has assessed and reviewed the evidence available from formal program
evaluations of federal labour market interventions directed at youths, or which had youths
among their target population.  Three general observations are made in this concluding
section.  First, it is important to acknowledge the significance of having a large body of
evidence on program impacts from these evaluation studies, and to point out ways that
body of evidence could be improved upon in future.  Second, some of the limitations of
the present assessment and review of this evidence should be noted.  Third, it is
worthwhile briefly summarizing the main conclusions reached in this review.

Significance and evolution of evaluation research

As is especially evident in the case of evaluations of training programs, the quality
of the evidence on program effectiveness has improved significantly over this time
period.  Recent evaluations generally have large samples of participants and non-
participants, reasonably well-matched treatment and comparison groups, some pre-
program information and more detailed post-program information, and adopt some
statistical methods to account for non-random selection into the program.  In terms of the
phases of evolution in non-experimental evaluation methodology described earlier, the
main weakness of the recent evaluation studies is the general lack of specification tests.
As expected, earlier evaluation studies have more identifiable weaknesses because best
practice has advanced over the period.

Although the quality of the evidence has improved, it is important to point out that
those who are skeptical about what can be learned with confidence from non-
experimental or quasi-experimental methods would probably not be convinced by these
studies.  Such skeptics would point out that different teams of well-trained researchers
using these methods would probably produce a variety of estimates of program impact,
depending on their choices relating to the composition of the comparison group and the
way selection into the program is modeled.  As discussed previously, there is considerable
evidence which supports this skeptic's view.  The problem  referred to earlier as the
Achilles heel of non-experimental methods  arises because there are a variety of  choices
that need to be made and there is not a straightforward way of determining, at least on a
priori  grounds, which choice is correct.  Two responses to this dilemma are possible.
One is to give up on non-experimental methods and only use experimental (random
assignment) designs.  Although there would be, in my opinion, significant long term
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benefits from much greater emphasis on the use of social experiments in Canada, as a
practical matter non-experimental methods are likely to remain the primary method of
program evaluation at the present time.  Furthermore, not all programs are suitable
candidates for random assignment designs.  The second response involves two
complementary steps:  (i)  collecting detailed information on the factors determining
participation in the program so that selection into the program can be modeled well and
the separate effects of participation in the program and the impacts of the intervention can
be identified;  and (ii) employing a number of plausible specifications  i.e., alternative
choices of comparison group and/or assumptions about the form which selection into the
program takes  and to then use a battery of specification tests in the hope that some of
these plausible specifications will be rejected by the data.  This approach recognizes the
uncertainty that exists about which of several possible specifications is correct.  This
approach may also not yield a single set of estimates of program impact  that is, there may
be more than one specification that cannot be rejected by the data.  Nonetheless, adopting
this approach would result in more convincing evidence of program effects than is
available at present.  In terms of current evaluation practice, this direction appears to
warrant increased attention.

Some limitations of the assessment and review

As noted in the introduction, this report is confined to policies which have been
introduced as federal government “programs” and which have been subject to a formal
program evaluation.  Although this constitutes a wide range of interventions, it clearly
omits the evidence that may exist from various provincial initiatives as well as
consideration of a broad range of policies such as those affecting early childhood
development and the quality of schooling.

Even within the purview of this report, a number of aspects warrant attention (or
further attention) in a more detailed assessment of the evidence.  Perhaps clearest is the
need to have a greater understanding of why particular interventions are effective and
others appear ineffective.  To what extent is the effectiveness of a program related to
factors such as the labour market conditions at the time or in the region, the way the
program is administered, and the many design decision made in the process of program
implementation?  Although some observations  about the possible role of such factors as
labour market conditions were made in this review, a more detailed examination of these
and other factors would be worthwhile.  In addition to a limited amount of time series
evidence associated with changes over time in youth layour market conditions, there is a
potentially useful source of information on regional differences in program take-up and
effectiveness in some of the evaluation studies.

Two additional limitations should be noted.  First, the evaluation studies, focused
as they are on particular programs, tell us relatively little about how various government
policies interact with each other and how these interactions may affect program impacts.
For example, the effectiveness of labour market training may depend not only on the
design and implementation of the training program but on features of such other programs
as unemployment insurance, workers’ compensation  and social assistance.  Conclusions
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about the effectiveness of particular interventions may thus be conditional on the specific
array of policies in place at the time the intervention is introduced.  A second, and
potentially related issue, involves what is sometimes referred to as the  
displacement effect of labour market interventions.  To what extent do any benefits to
program participants come at the expense of adverse impacts on others, for example
because trainees obtain employment that would otherwise be obtained by non-
participants?  In these circumstances, the net benefits of the program to society are
smaller than the gross benefits received by program participants.

Summary of Findings

Training programs have been extensively investigated.  The estimated impacts of these
programs on the earnings and employability of participants are often positive.  These
generally positive impacts appear to be mainly short term (one to two years following
training) in nature;  nonetheless, positive ( but typically much smaller) effects persist
over longer periods for some trainees.

Estimated training impacts are generally largest for those facing the best labour market
opportunities and smallest for those who face the greatest obstacles to obtaining and
retaining employment.  In addition, the limited available evidence suggests that those
facing the greatest labour market difficulties are those who are likely to obtain benefits
which persist beyond a year or two of the training.

The estimated impacts of government-sponsored training display a tendency to rise over
the past several decades.  This increase in the estimated return to training could be due
to better program design and delivery, improvements in measuring the impacts of
training, or increases in the underlying return to skills and knowledge.

The evaluation studies indicate that training generally benefits youths.  Indeed, during the
1980s, estimated program impacts were typically larger for youths than adults,
although the reverse seems to be true for the 1990s.  The fact that youth employment
conditions improved relative to adults following the 1981-82 recession but worsened
relative to adults in the 1990s is a plausible explanation for these differences in
estimated program impacts.

Wage subsidy programs (which have generally taken the form of subsidies to employers
in an attempt to encourage employment and work experience that might not otherwise
occur) have usually been found to improve the earnings and productivity of
participants.  Attempts to determine the extent to which subsidized employment and
training would have occurred in the absence of the subsidy have not yielded
convincing evidence.

Studies of the impacts of co-op programs conclude that such programs do not have
positive impacts on school leaving rates or labour market success at the secondary
level, but that co-op programs do have beneficial impacts for post-secondary
graduates.  However, the apparent absence of impacts at the secondary level and the
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evidence suggesting positive effects at the post-secondary level could be due to the
types of students who enroll in co-op programs (i.e. selection effects) rather than to any
impacts of the program on behavior.  Thus little weight should be given to the reported
conclusions of these studies;  further analysis of the impacts of co-op education
appears warranted.

The evidence on the impacts of year-round job creation programs is too limited to form
the basis for an assessment of the potential usefulness of such programs for out-of-
school youths.

Although a large number of evaluations of summer employment programs have been
carried out, the evidence provided by these studies is not very convincing.  Thus it is
difficult to determine from the available evidence what impacts these programs may
have and how these stack up against alternative policies.

Studies of comprehensive youth services provide some limited support for the view that
packages of programs and services tailored to individual needs can benefit
disadvantaged youths, even in relatively weak labour markets.  The combined facts
that (i) any such benefits are likely to be relatively modest (though still perhaps large
enough to make the program socially worthwhile) and (ii) these programs are very
difficult to evaluate with non-experimental methods because of the heterogeneous
nature of both the participants and the services provided suggest that such programs
would be good candidates for social experiments.

Evidence on the impacts of stay-in-school programs in inconclusive.
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Chapter 4

What Works?  Evidence from Evaluation Research on Programs
for Disadvantaged Youths in the United States

David A. Long
Manpower Demonstration Research Corporation

INTRODUCTION

The well-documented link between students' educational achievement and their
subsequent labour market success has become stronger over time.  It is heartening,
therefore, that the high school dropout rates in both Canada and the United States have
declined over the last two decades.  The rate is still high, however, especially for low-
income and minority students.  More than one in four low-income students in both countries
do not complete high school and, among low-income students, the dropout rates for
Hispanic and African American students in the US are especially high.  The employment
prospects for these dropouts is bleaker than ever.  Moreover, the youths from low-income
families who do earn a high diploma or its equivalent are often ill-prepared for employment,
and struggle during their transition from school to work.17

Many social interventions have been developed to improve the economic outlook
for disadvantaged youths.  Which ones have been found to be effective, and why have they
succeeded when others have failed?  A large body of research in the United States has
assessed these initiatives during the last 25 years.  This paper offers a synthesis of what has
been learned from the research on employment, training, and education programs in the US
for disadvantaged young people in their teens and early twenties.  These programs have
used a variety of methods in addressing the economic and social problems facing youths
from disadvantaged backgrounds.  This synthesis summarizes research findings about the
effectiveness of the programs, and draws lessons about the program approaches that appear
to be most effective in working with specific groups of youths.  The review focuses on
findings about the programs' effects on youths' behaviour – in terms of employment,
earnings, school completion, welfare receipt, crime, and other outcomes – rather than

                                                
    17The sources of these data are Levy and Murnane, 1992;  National Center for Education Statistics,
1992; U.S. Department of Labor, Employment and Training Administration,  1993; and D. Ross et al.,
1994.
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findings on the programs' implementation or costs, although these topics are also covered to
some extent.

Most of the studies covered by this review have used an experimental research
design, which is usually the most reliable way to measure the impacts of programs such as
the ones discussed in this paper.18  In experimental studies, eligible youths are randomly
assigned either to a program group that is given access to the program being tested, or to a
control group that cannot receive the program's services (in most studies the control group
has remained eligible for all assistance and services provided by other programs).  When the
assignment process is random and the sample is large enough, the characteristics of the
program and control groups are virtually the same, including both measurable attributes
such as prior education and unmeasurable traits such as motivation.  As a result, differences
in performance between the two groups can confidently be attributed to the program that is
evaluated.19

In quasi-experimental studies, youths targeted by a program are compared to a
similar, but not randomly determined, group of youths.  It is impossible to identify a
comparison group that provides as good a benchmark against which to measure program
impacts as a true control group.  Even when a comparison group closely resembles a
program group's observable characteristics, it may differ in unobservable features, such as
the youths' motivation, making the results of quasi-experimental studies less reliable than
those of experimental studies.  However, the results of several well-designed studies,
involving carefully matched comparison groups, are included in the synthesis.

An "impact" is the difference in an outcome, such as employment, between the
program group and the control (or comparison) group.20  It is important to recognize that, in
assessing the performance of these two groups, researchers are not comparing youths who
were exposed to the complete program to youths who experienced none of it.  On the one
hand, the program group usually consists of youths who enrolled in a program and, in many
cases, these young people did not actually participate in it or participated for only a short
time.  On the other hand, members of the control group have often received education,
training, and employment services on their own from programs other the one that was being

                                                
    18See Ashenfelter,  1987.  Indeed, a committee created by the National Academy of Sciences in the U.S.
to review what is known about the effectiveness of youth employment programs concluded that little could
be learned from most non-experimental evaluation research on programs for youths; see Committee on
Youth Employment Programs, Commission on Behavioral and Social Sciences, 1985.

    19Measured differences between a program and control group are considered conclusive if the differences
are statistically significant.  Evaluators have less confidence that insignificant differences are due to the
program rather than chance.  In order to find a significant difference a program must have impact on its
participants, and the evaluation's sample must be large enough to detect the impact.

    20The program-control comparison does not capture the indirect impacts of a program on youths and
adults not served by the program.  For example, successful program completers may have displaced other
persons by taking jobs or attending college.
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evaluated.  Indeed, in some evaluations the frequency with which services were received by
youths in evaluated programs has not substantially exceeded that of the control groups.  In
other words, the evaluations discussed below typically have compared the performance of
one specific program to the performance of a mix of other programs available to youths in
the communities where the evaluated program operated.

The next section of the paper culls several policy lessons from the entire body of
completed and current evaluation research on US programs for disadvantaged youths.
Then, with these themes in mind, the next two sections summarize the findings of
individual studies, first for programs serving youths who were still enrolled in school when
they started the programs, and then for programs targeted to youths who were not in school.
The paper's last section presents its conclusions.

KEY CHARACTERISTICS OF SUCCESSFUL PROGRAMS

Decision makers are counseled to build on past successes and avoid repeating past
mistakes.  This advice is surely sound when, as is the case for programs working with
disadvantaged youths, decision makers have access to a large body of respected research on
pertinent programs that are currently running or have been operated in the past.  The
available research evidence in the United States indicates that a number of different
programs have been effective for in-school youths, while fewer programs have been
successful for dropouts.  While identifying program successes is helpful, determining why
some programs have worked and others have not is even more helpful.

It is always difficult to pinpoint the reasons why some programs have been more
successful than others, but several program features stand out as consistently present in
successful youth programs.  Effective programs, regardless of whether they served youths
who were in or out of school, appear to have some or all of the following four
characteristics:

Sustained Adult Contact

Virtually all effective programs have involved sustained contact between adults,
playing both monitoring and supporting roles, and the youths served by the programs.
Researchers have long speculated that supportive relationships are an important ingredient
of effective programs for youths.21  The evidence to be assessed in this paper also suggests
that adult contact should be maintained over an extended period and that monitoring of
youths' actions, in addition to support, is a key element in contact that is effective.

The specific positions held by the adults – teacher, mentor, case manager, counselor,
or supervisor – have varied across programs, and there are successful programs in which

                                                
    21See, for example, Grossman and Halpern-Felsher, 1993.
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contact was maintained by staff or volunteers in each of these positions.  However, across
these various roles, the "message" these adults have given the youths has often been
something like the following:

• I am monitoring how you are doing – keeping track of the time
you spend in prescribed activities, as well as your successes and
failures in the activities.

• I will give you feedback – praising your efforts, acknowledging
your struggles, and being firm in requiring you to do what the
program expects.  I will give you a hard time if you don't make an
effort.

• I am here to help you do well – listening to your questions and
problems, offering suggestions and reassurance, and arranging
services you need.

This message has taken many different forms in specific programs.  At one end of
the spectrum, programs have delivered a "tough love" message by stressing activity
monitoring and program requirements more than personal support, and issuing penalties of
some kind for failing to meet these demands.  At the other extreme, programs have
primarily sought to provide support for the youth's overall development with counseling,
mentoring, and listening.  Regardless of the exact form, adults in successful programs have
tried to give youths the structure and motivation to do well.

Financial Incentives

Many of the successful programs to be discussed have given youths financial
incentives to succeed, rewarding good effort and penalizing poor performance.  Again, the
form of the incentives (or disincentives) has differed – payments, allowances, welfare grant
reductions, and contributions to college funds – but the message has been the same:  Your
success or failure will have financial consequences.  Importantly, the financial incentives
have reinforced the program message discussed above:  The rewards and/or penalties have
resulted directly from the monitoring, and they have accompanied the praise and criticism
that staff have given.

It appears that financial incentives have worked better for in-school youths than
dropouts, particularly the dropouts who have been out of school for some time.

Support for Achievement

It is critically important that young people feel successful as they participate in a
program and develop as individuals.  Adult contact and financial incentives help to
reinforce youths' sense of success and discourage behavior that impedes their progress
toward academic and labour market success.  To feel really successful, however, many
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young people need to experience achievement quickly and often, reducing their worries
about failure as well as their impatience to reach their goals.  When program participation
lasts a relatively short time, this is less of an issue so long as program completion results in
some form of recognition for their achievement such as a diploma or certificate.  However,
the longer it takes to complete a program, the greater the likelihood that participating youths
will sense failure or lose interest.  The worst scenario, often present in traditional high
schools, is that the program seems interminable and its content seems unrelated to youths'
objectives.22

Successful programs support achievement both by providing high-quality services
and by developing a strong achievement "message."  The ingredients in high-quality
services are no secret:  well-trained staff, a first-rate curriculum, flexibility (such as open
entry, open exit programs in basic education), and clearly established goals.  Creating the
right message, on the other hand, may involve many different things, depending on the type
of program intervention:  the curriculum may focus on achievement, staff may recite the
success stories of past program participants, achievement may be rewarded (financially and
in other ways), and milestones may be established along the way to program completion, so
that youths do not wait long for recognition of their achievement.

A program can also facilitate achievement by minimizing the number of program
"hoops" and accelerating youths' movement through them.  One noteworthy way of doing
this is offering education and vocational training concurrently rather than requiring that the
education component be completed before vocational training begins.  In this way, too,
youths feel they are advancing toward their goal of getting a good job from the outset.

Early intervention

Finally, it is more likely that programs will succeed when they begin working with
youths at the first sign of serious trouble – before problems have grown to be
insurmountable – or even sooner, targeting at-risk youths before problems have been
encountered.  Moreover, evaluation studies have consistently indicated that programs are
more effective for younger youths and, among those who have had trouble (e.g., youths who
have dropped out of school, got pregnant, or had a brush with the law), have done more for
youths who were reached quickly than for youths reached after some delay.

For in-school youths, early program interventions occur before students have fallen
substantially behind their age-for-grade level.  Programs typically have had much more
difficulty working with school dropouts.  However, when programs target dropouts, it helps
for program participation to commence as soon as possible after a young people have left
school and before they have fallen far behind their peers.

PROGRAMS FOR IN-SCHOOL YOUTH

                                                
    22For a journalist's descriptions of such a school environment, see Sykes, 1995.
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In-school programs for disadvantaged youths have most often been targeted to
youths at risk of dropping out of school, because it has been well documented that dropouts
are far less successful in the labour market than those who complete high school.23  Many
programs, using a variety of approaches, have sought to prevent youths from leaving school.
Unfortunately, few of the programs have been rigorously evaluated.24

While all of the programs that have been evaluated were directed to youths who
were enrolled school, it is important to recognize that most have targeted groups within this
population.  For example, two of the programs discussed below targeted pregnant and
parenting teenagers on welfare, who are mostly female.  Two others targeted youths on
welfare, which includes, in addition to pregnant and parenting teens, male and female
youths who are not parents.  Still others have served youths from low-income families, only
some of whom received welfare.

It is also noteworthy that, while all of these programs were intended to keep youths
in school in the short run, they were designed to achieve different objectives in the long run.
Some were designed to increase eventual college enrollment by targeted youths.  In contrast,
others were designed to increase employment and wages (college enrollment was allowed,
but not encouraged) and, for youths on welfare, this employment was intended to reduce
welfare dependency.

Quantum Opportunities Program (QOP)

QOP, a small-scale program that operated in the early 1990s in five large cities in
the US,25 was managed by Opportunities Industrialization Centers of America and was
evaluated, using an experimental research design, by the Center for Human Resources at
Brandeis University.26  As indicated in Table 1, QOP clearly had all four of the program
features identified above, as well as several other noteworthy traits.  In the table, which
scores programs according to the presence or absence of the four characteristics, the
program was given a "3" (the highest score) for all four traits.  QOP intervened at the
beginning of youths' high school careers, randomly selecting 25 ninth-graders from families
on welfare in each of the cities, and linking them with three types of services:  education

                                                
    23See, for example, Levy and Murnane, 1992.

    24The United States Government Accounting Office found that only 20 of the 454 dropout prevention
programs it identified (4 percent) had been rigorously evaluated; cited by Grossman and. Halpern-Felsher,
1993.  In addition, while some programs have been the subject of experimental or quasi-experimental
assessments, few of these studies have addressed the programs' long-term impacts (as opposed to the short-
term impacts on attendance and academic achievement).

    25One of the five cities, Milwaukee, was dropped because program operators there were not able to
implement the QOP model as the program's designers intended.

    26Hahn et al.,  1994.



59

activities (such as tutoring and help with homework), service activities (community service
projects), and development activities (college and job planning, life skills instruction).

The program's explicit goal was to provide continuous adult support for each young
person throughout his or her high school years.  Indeed, the program's philosophy was "once
in QOP, always in QOP."  Program staff tracked the whereabouts and activities of each
young person, made home visits, were empathic, and tried to motivate the youths.  In
combining intensive services with continuing personal support, the program stressed
individual responsibility, opportunity, and investment.  Young people's achievements were
acknowledged not only by staff, but by other program participants (staff and participants
became "an extended family whose sole purpose is to nurture their success") – earning the
program a "3" for promoting achievement in Table 1.

QOP students also were financially rewarded for good performance.  Students
received hourly stipends for participating in the program activities, starting at $1.00 and
rising to $1.33.  After completing 100 hours, participants received a $100 bonus and an
equal amount invested into a trust fund for their post-secondary education.  (Interestingly,
QOP staff also received bonus payments and incentives to do whatever it took to keep
youths in the program.)

The QOP evaluation compared 100 program group students in four cities to 100
randomly selected control students from the same locations.  The results were dramatic.  At
the end of the demonstration period, 63 percent of the QOP students had graduated from
high school compared to 42 percent of control group members.  Most QOP students who
hadn't graduated were still enrolled in school, working toward their diplomas; only 23
percent of the program group had dropped out of school, while 50 percent of control group
students were no longer enrolled.  Moreover, 42 percent of QOP students were enrolled in
post-secondary education compared to 16 percent of the control group.  In addition,
significantly fewer QOP youth became parents during the study period.  Positive impacts
were measured at all four sites, but the effects in Philadelphia were much larger than those
found elsewhere.  The cost of QOP was relatively high (about $10,000 per youth over a
four-year period) and the program operated on a small scale, but the results are nonetheless
striking.

The QOP model is currently being replicated by programs around the country with
funding from the U.S. Department of Labor.  An experimental evaluation, with much larger
samples of randomly selected youths in the program and control groups than in the Brandeis
study, is being conducted.
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Scores for Key Characteristics27

PROGRAMS FOR IN-SCHOOL YOUTHS

Program Description Cost Adult
Contact

Financial
Incentives

Achievement
Support

Early
Intervention

Evaluation Results

QOP Provides tutoring, community
service projects, life skills training,
and college/job planning to
disadvantaged high school
students, beginning in the ninth
grade.  Pays stipends, contributes
to college/training trust funds.

$10,000/
per youth
over  four
years

3 3 3 3 Random assignment study
showed large and
statistically significant
impacts on high school
graduation, post secondary
education, and teen births.

LEAP Requires regular school or GED
program attendance by teen parents
on welfare.  Welfare grant
increased, reduced, left the same
depending on attendance.  Provides
case management, help with child
care, and transportation.

$1,000/
per youth
over two
years

3 3 2/3 3 Random assignment study
showed significant impacts
on high school attendance,
high school or GED
completion, employment,
and welfare receipt.

TPD Requires enrollment in school,
GED, or training program by teen
parents on welfare.  Welfare grant
reduced when teen not enrolled.
Provides case management, help
with child care, and transportation.

$2,200/
per youth
over two
years

3 3 2 2 Random assignment
evaluation found
significant impacts on
enrollment in school and
training, employment and
earnings, and welfare
receipt.

                                                
    27A score of 3 means the characteristic is consistent and strong in the program for all youths it served; a score of 2 means the characteristic is present most of the time, but
not always, or is weaker or less than a score of 3 would indicate; a score of 1 means the characteristic is present at least to some extent; and a score of zero means the
characteristic is not present.  A split score (e.g. 1/2) means that some program sites met the criteria for the higher score and other sites did not.
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Program Description Cost Adult
Contact

Financial
Incentives

Achievement
Support

Early
Intervention

Evaluation Results

STEP Provides summer academic
instruction, family planning,
life skills training, and
summer jobs to 14 and 15
year olds from low-income
families.  Pays hourly stipend

$3,000/
per youth
over 1½
years

2 1 2 3 Random assignment
evaluation found short-term
effects on reading, math, and
knowledge of birth control
methods, but no long-run
impacts.

Career
Beginning

Provides academic help,
summer jobs, workshops on
college admission and
financial aid, and counseling
in education and career
choices.  Assigned youths to
adult mentors in the
community.

NA28 2 1 2 1 Random assignment study
showed significant impacts
on college enrollment.

YIEPP Guaranteed school-year and
summer jobs to
disadvantaged youths who
stayed in or returned to
school and met school and
job performance standards.
Paid minimum wage in jobs.

N/A 2 2 2 2 Comparison-site study found
dramatic effects on
employment and modest
impacts on school
enrollment during the in-
program period.  Long-term
impacts were not significant.

California
Partnership
Academies

A “school within a school”
with curriculum built around
an occupational area.
Provides work on internships
and employer mentors.

N/A 3 0 3 2 Comparison-group study
showed significant impacts.

                                                
    28Not available.
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Program Description Cost Adult
Contact

Financial
Incentives

Achievement
Support

Early
Intervention

Evaluation Results

Dropout
Prevention
& Reentry
Projects

One model was partnership
academies;  others provided
vocational coursework,
tutoring, basic skills
remediation, counseling, and
payments for school
attendance.

N/A 2/3 2 2/3  2 Comparison-group study of
academies found significant
impacts at one of two sites;
random-assignment study of
other models found significant
impacts on dropout rates at
some sites.

BB/BSA Provides one-to-one-
mentoring by volunteer
mentor to youths of ages 10
to 16.

N/A 3 0 2/3 2/3 Random-assignment
evaluation found significant
impacts on school attendance
and on drug and alcohol use.



63

The Learning, Earning, and Parenting (LEAP) Program

Like QOP, LEAP clearly has the first three features that were identified as
important, as indicated by its scores in Table 1.  Unlike QOP, however, LEAP is a large-
scale, ongoing, mandatory-participation program that has operated in Ohio since 1989.
Moreover, LEAP targets a particularly difficult subset of youths from welfare families:
custodial teen parents and pregnant teenagers who have not completed high school or a
GED. LEAP receives a lower score for early intervention.  The program certainly intends
to reach teens quickly:  Teens become mandatory for LEAP as soon as they become
pregnant with their first child (if they are already on welfare) or their application for welfare
is approved (if they are already pregnant or a parent).  During LEAP's first two years,
however, this did not always happen.  Moreover, even when it did, the intervention was
usually later than in QOP (typically during the sophomore or junior year for LEAP teens, as
opposed to the beginning of the freshman year in QOP).

  LEAP's financial incentives involve bonus payments and welfare grant reductions.
Under LEAP rules, teens who attend school regularly have $62 added to their monthly
welfare grant.  Teens who fail to attend regularly and do not have valid excuses have $62
subtracted from their grant.  Teens also receive assistance with child care and transportation
so long as they are attending school regularly. This financial incentive structure serves to
encourage achievement, and staff in most program sites have strengthened the achievement
message by positively reinforcing the academic success of each teen and going out of their
way to help remove barriers to school attendance and success.

The adult-contact component of LEAP is strong.  Each teen is assigned to a case
manager in the county welfare agency, who continuously monitors her school attendance,
initiates the bonuses and penalties, and makes referrals for services.

MDRC's evaluation of LEAP, based on an experimental research design, indicates
that LEAP has substantially increased school enrollment and attendance by teens who were
already enrolled in school when they started LEAP:  61 percent of in-school teens remained
enrolled during their first year in the program, compared to 51 percent of control teens, and
LEAP teens attended school more regularly during the time they were enrolled.29  Three
years after becoming eligible for LEAP, 66 percent of in-school teens in LEAP had
completed high school or a GED or were still enrolled in school, compared to 57 percent of
the control group.  Moreover, 39 percent of the in-school program group held a job at the
three-year point, compared to 27 percent of control teens, and fewer teens were still
receiving welfare.30  (However, as discussed below, LEAP did not produce significant
impacts for out-of-school youths.)

                                                
    29D. Bloom et al.,  1993.

    30D. Long et al., 1996.
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Early intervention appeared to be important to LEAP's success.  First, LEAP's
largest impact on school enrollment has been for teens who were pregnant with their first
child when they started LEAP; the program had a somewhat smaller effect on teens who
started with one child, and a statistically insignificant effect on teens with two or more
children.  Second, among in-school teens, LEAP had a larger impact on school completion
by teens who were under age 18, and at or close to their age-for-grade level, than it did on
completion by teens who were older or more than a year behind grade level.

It is also noteworthy that special services seemed to enhance program effectiveness.
As part of a demonstration program in Cleveland, half of the program group received
special services – including in-school day care and school-based case managers – and half
did not.  This increased adult support and monitoring, and provided teens more recognition
of their achievements in school.  Among teens who attended high school for at least a
month, the ones who received the services were significantly more likely to graduate or earn
a GED than the other group.31

LEAP's cost was relatively low:  $971 per teen (or about $537 per teen per year).
The enhanced school-based services cost an additional $1,426 per teen.

The Teenage Parent Demonstration (TDP)

TPD was similar to LEAP in that it was a mandatory program, it targeted teenage
parents on welfare, and it emphasized education.  It was different, however, because it
operated as a demonstration program, between 1987 and 1991, in three sites – Newark and
Camden, New Jersey, and part of Chicago.  Teens were required to participate in education,
training, or job search, and those who failed to participate were subject to the financial
penalty of having their welfare grants reduced (TPD did not offer bonus payments).  As in
LEAP, case managers monitored teens' school and training program enrollment, and support
services were provided to eligible teens.

Thus, TPD also had many of the key characteristics noted at the outset.  It intervened
relatively early in students' lives – at the same time as LEAP and later than QOP – and
offered support services that were similar to those in LEAP.  TPD used financial incentives,
although they were different from the other two programs:  TPD imposed only penalties,
while QOP used rewards and LEAP employed both rewards and penalties.  Finally, as in the
other two programs, youths were monitored and counseled by program staff over an
extended period.

The evaluation of TPD, conducted by Mathematica Policy Research employing an
experimental research design, also showed that the program achieved some success.  The
program raised the in-school teens' employment rate and increased their average earnings by
$38 per month.  It also reduced welfare receipt by about seven percent.  Both the
employment and welfare effects were present at only two of the three sites, and school
                                                
    31D. Long et al., 1994.
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completion rates increased in only one of the sites.  Also, the impacts were much larger for
some groups of teens than for others.  TPD's cost, about $2,200 per teen per year, was
higher than LEAP's, but lower than QOP's.32

The Summer Training and Employment Program (STEP)

STEP is an ongoing program that combines academic instruction, life skills training
(emphasizing pregnancy prevention), and summer jobs for economically disadvantaged 14-
and 15-year-olds (not necessarily on welfare).  The program aims to prevent two causes of
dropping out of school:  poor academic performance (which results partly from "summer
learning loss"33) and teen parenting.  STEP's activities focus on two summers, with limited
program contact with youths during the intervening academic year.  The program thus
offered early intervention (similar to QOP) and service activities (more limited than QOP,
and different from those in LEAP and TPD).  However, as indicated by its score in Table 1,
STEP provided a relatively weak financial incentive that consisted of a summer job, which
was not tied to performance (other than program enrollment), and a small hourly stipend for
each hour of participation (which was also available to the control group for work
activities).  The program, with its limited activity between the two summers, also did not
provide sustained adult contact of the kind received by youth in QOP, LEAP, and TPD.

A random assignment evaluation of STEP, carried out between 1984 and 1990 by
Public/Private Ventures, found some short-term positive results, indicating that the program
helped participating students improve their reading and math scores, and learn more about
birth control, by the end of each summer.  However, STEP had no long-term effects on
educational outcomes, including grades, test scores, and graduation rates.  STEP's cost was
about $3,000 per teen.34

In retrospect, researchers offered the opinion that the very limited program
involvement with youths between the two summers of STEP activities had been a major
weakness of the program.35  STEP is being modified and strengthened to provide more
sustained support, including an extension of the program into later high school years.

 Career Beginnings

                                                
    32Maynard, Nicholson and Rangarajan,  1993.

    33Previous research found that this loss, which refers to a regression in test scores over a summer due to
the break from school, was a major determinant of poor academic performance by disadvantaged, at-risk
students.  See Heyns, 1987.

    34Walker and Vilella-Velez, 1992.

    35Ibid.  The authors said that STEP had "weak or nonexistent mechanisms to connect the summer
experience to the school year."
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Career Beginnings, which was also targeted to urban high school students from low-
income families, operated as a demonstration program in 24 cities around the country.  The
intervention started in the students' junior year, which is later than in QOP, STEP and (on
average) the other two programs discussed above.  The program was intended to encourage
students to attend college.  The services offered included jobs during the summer between
the students' junior and senior years, workshops and classes on topics such as taking college
entrance examinations and applying for financial aid, counseling in educational and career
choices, and extra academic help.  The only financial incentive was the summer job.
Students were assigned to adult mentors in the community, who actively helped youths, but
did not monitor their progress.

Using an experimental research design, MDRC's evaluation of Career Beginnings
found that it generated an increase in college enrollment rates:  53 percent of the program
group ever enrolled in college during the first year after starting the program, compared to
49 percent of the control group.  The two city programs, judged to have implemented the
program most effectively, had larger impacts (more than double the size of the average
effect), and the other sites had relatively poorer results.  Career Beginnings was evaluated in
the late 1980s, but the program has continued as an ongoing program.36

The Youth Incentive Entitlement Pilot Projects (YIEPP)

YIEPP, which operated in the late 1970s and early 1980s, guaranteed part-time
school-year and full-time summer jobs to disadvantaged youths (16-19 years old) who
stayed in or returned to school.  The jobs paid the minimum wage so long as youths met
school and job performance standards, creating a potentially strong financial incentive.
However, researchers characterized the program staff's performance monitoring as
"haphazard," making it unclear whether youths recognized the connection between
attending school and keeping their jobs.37  Moreover, staff-youth contact was relatively
limited.38

The project provided jobs to 76,000 youths in 17 communities and achieved one of
its primary objectives:  Because of the guaranteed jobs, there was a dramatic increase in
employment rates, especially among African-American youths, in the demonstration sites.
The program virtually eliminated the disparity between white and African-American youth
unemployment rates in the 17 communities.  There was also a significant increase in the

                                                
    36Cave and Quint,  1990.

    37Farkas et al., 1982)  The authors reported that staff usually were able to determine whether or not
participants were enrolled in school, but not whether they actually attended school on a regular basis.

    38Ibid..  The authors reported that staff met with participants an average of 1.8 times per month.
However, three of the four most common reasons for the meetings were attending an orientation meeting
(in a group, not one-on-one), educational or aptitude testing (unrelated to participant performance), and to
pick up transportation reimbursements.
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earnings of participants, compared with comparison group youths, during the period they
were enrolled in the program.

YIEPP demonstrated that disadvantaged youths are eager to work when jobs are
available, and also confirmed the feasibility of large-scale public employment programs for
this group.  However, the findings of a quasi-experimental evaluation by Abt Associates
indicated that the program did not lead to improvements in school attendance or
graduation.39

California's Partnership Academies

Career academies are one of several school-to-work approaches that have been tried
in many locations in the United States.  One of these programs, California's Partnership
Academies, has been evaluated using a quasi-experimental research design.  These
academies are small-scale, intensive programs for students in grades ten through twelve
who have low grades and a poor attendance record, and who are considered at risk of
dropping out.  The intervention consequently comes somewhat later in students' lives than
QOP, and at roughly the same point as LEAP and TPD.

Each academy is a small-scale "school within a school," targeting a particular
occupational area, such as health occupations, computer technology, or the financial
services industry.  The curriculum is integrated around the career theme, and students have
an opportunity to apply what they learn in the classroom in work internships.  Students in an
academy stay with a small group of academy teachers for several years, and individual
tutoring is provided as needed.  Each student is assigned to a mentor from a local employer.
Two explicit objectives of the academies are to substantially increase adult-student
interaction (compared to regular schools) and to provide role models for the students.

The academies do not use financial incentives except for wages paid in the summer
internships, and those wages are not directly tied to school performance.

The evaluation study found that academy students had better attendance and
academic performance, and were significantly less likely to drop out, than students in a
comparison group.  The program cut the high school dropout rate from 14 percent for the
comparison group to 7 percent for the program group.  The improvements in attendance and
grades were relatively modest.  The results also varied considerably from school to school,
with several schools having no positive impacts on any of these outcomes.40

MDRC is currently conducting a random assignment test of Career Academies in
ten high schools around the country, including academies in California.

                                                
    39Ibid.

    40Stern et al., 1989.
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Dropout Prevention and Reentry Projects in Vocational Education

A series of demonstration programs in both urban and rural areas, mounted by the
US Department of Education in the 1980s, sought to reduce the likelihood of students to
drop out of school using program models that emphasized vocational education.  One of the
models was California's Partnership Academy approach.  A quasi-experimental evaluation
of two sites found that one achieved results comparable to those discussed above, but the
other had no impact on any of the education measures.41

The other models provided vocational coursework (the amount varied by site),
individual tutoring or other academic assistance, special study materials, basic skills
remediation (in some sites), counseling, and payments for school attendance (some sites).
No work experience or mentoring was offered.  Experimental evaluations conducted by the
Research Triangle Institute indicated that the largest two sites (in Detroit and Cushing,
Oklahoma) produced significant positive results, cutting high school dropout rates by more
than half over a two-year follow-up period (26 and 22 percent for the control groups in
Detroit and Cushing respectively, versus 11 and 10 percent for the two program groups).
However, the other sites (some of which had to be pooled to provide adequate samples for
the research) did not generate significant positive impacts.42

Big Brothers/Big Sisters of America (BB/BSA)

BB/BSA has provided one-to-one mentoring by adult volunteers to pre-teen and
teenage youths, usually from single parent homes, for many years.  In an evaluation of
BB/BSA by Public/Private Ventures, the youths ranged in age from 10 to 16 when they
were matched with an adult; 83 percent came from households with incomes under $25,000
and 43 percent came from families on welfare.  BB/BSA adult mentors are recruited,
screened, and trained, and then matched with a youth on the basis of adult and youth
preferences and geography.  On average, the adult-youth pairs in the evaluation met for 3-4
hours three times per month for at least a year.

The evaluation showed that youths in BB/BSA had better school attendance during
the 18 months they were followed:  Youths in the program group missed half as many days
of school as did those in the control group.  Program group youths were also less likely than
controls to initiate drug and alcohol use.  The evaluation did not look at longer-term
outcomes such as school completion, employment, and public assistance receipt.43

                                                
    41Hayward and Tallmadge,  1993.

    42Ibid.

    43Tierney and Grossman,  1995).
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PROGRAMS FOR SCHOOL DROPOUTS

Programs for in-school youths have achieved some success in improving school
retention and completion rates.  However, many young people still fail in the mainstream
education system and drop out before they graduate.  Many of these youths belong to the
same groups discussed in the previous section:  some are teen parents and many come from
welfare families and other low-income households.  Others have very poor basic skills,
criminal records, drug abuse problems, family problems, and other serious obstacles to
regular school attendance, which creates another hard-to-serve group within the dropout
population.

Programs using "second chance" program models to reengage these youths, and
prepare them for the labour market, have achieved far less success than the programs
targeting in-school youths.  Indeed, some of the programs discussed above were successful
serving in-school youths, but were much less successful with that dropouts.

LEAP Program

One of these programs is LEAP, which targets teenage parents on welfare.  The
program model used for dropouts was exactly the same as that for in-school teens
(discussed previously), but the evaluation results were not.  Although LEAP induced many
dropouts to return to school or a GED program, it did not have an appreciable effect on their
rate of high school graduation, GED receipt, or employment.  The program did have some
success working with dropouts who were 17 years old or younger (LEAP had a significant
impact on their graduation rate), but it was completely ineffective in altering the school
completion and employment behavior of older dropouts, who outnumber their younger
counterparts.  This underscores the importance of early program intervention with this
population.

This lack of success is particularly troubling in LEAP, because the program imposed
numerous financial penalties on dropouts.  Indeed, approximately a quarter of the dropouts
in LEAP received nine or more grant reductions and no bonus payments while they were
eligible for the program.  Teens whose welfare grants had been reduced many times
reported diminished spending on essentials for their children as well as themselves.

TPD Program

The evaluation results for the Teenage Parent Demonstration are also much less
encouraging for dropouts than they were for in-school teens.  For example, while TPD had a
modest impact on employment, the earnings of dropouts in the program and control groups
were approximately the same.

New Chance
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The New Chance demonstration sought to improve the economic prospects and
overall well-being of low-income young mothers and their children through a
comprehensive and intensive set of services.  New Chance targeted families headed by
mothers aged 16 to 22 who gave birth during their teenage years, were on welfare, and had
dropped out of school – a population that is very similar to the dropouts served by LEAP
and TPD.  The demonstration tested a program model providing education, training, and a
broad range of support services for participants and their children.  New Chance operated as
a demonstration between 1989 and 1992 at 16 locations across the country (12 sites are still
operating).  Unlike LEAP and TPD, participation by young mothers in New Chance was
voluntary.

The New Chance program involved close contact between program staff and
participants during the education phase of the program, when participants were assigned to a
case manager with an intentionally small caseload.  New Chance staff were warm and
supporting, but also demanding.  However, there was much less contact during the
subsequent vocational training phase (participants were referred to other agencies for
training).  The program also provided a comprehensive set of services for young mothers
and, unlike most programs, their children; these included education services (both
instruction in basic academic skills and preparation for the GED); employment development
(career exploration and instruction in pre-employment skills and job search techniques); a
variety of personal development services ( health education classes and health care services
at some sites, family planning classes, and parenting and life skills education; and high-
quality child care (including a strong child development component).  New Chance did not
use financial incentives, although some sites offered non-cash prizes for good attendance.
Finally, the New Chance intervention came at roughly the same point as LEAP's and TPD's
for some young mothers, but later for others.

The evaluation of New Chance, conducted by MDRC using an experimental
research design, has shown that the program had a positive impact on education outcomes.
Young women in the program group were much more likely to earn a GED than those in the
control group:  37 percent of the program group did so with a year and a half of starting
New Chance, compared to 21 percent of the control group.  The program group also earned
more college credits than the control group.

However, program and control women were comparable with regard to a number of
other outcomes for which it had been hoped the program would produce a positive impact.
For example, the groups were similar in measures of reading skills, drug use, and health,
while the program group may actually have felt more stress and experienced more bouts
with depression.  As expected, given their greater investment of time in education and
training, women in the program group were initially less likely than controls to be employed
and, over time, the employment rates of the two group grew more similar, but the
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Scores for Key Characteristics44

PROGRAM S FOR OUT-OF-SCHOOL YOUTHS

Program Description Cost Adult
Contact

Financial
Incentives

Achievement
Support

Early
Intervention

Evaluation

LEAP Requires regular school or GED
program attendance by teen
parents on welfare.  Welfare
grant increased, reduced or left
the same depending on
attendance.  Provides case
management, help with child
care, and transportation.

$1,000/
per youth
over two
years

3 3 2/3 2 Random assignment study
showed significant impacts on
school attendance, but not on
school or GED completion,
employment, or welfare receipt.

TPD Requires enrollment in school,
GED, or training program by
teen parents starting welfare.
Welfare reduced when teen not
enrolled.  Provides case
management, help with child
care, and transportation.

$2,000/
per youth
over two
years

3 3 2 2 Random assignment study
showed significant impacts on
school enrollment, but not on
outcomes.

New
Chance

Provides GED education,
vocational training, life skills
training, and high-quality child
care to adolescent parents who
dropped out of school.
Intensive case management and
other assistance provided.

$10,000/
per youth
over two
years

3 0/1 2 2 Random assignment study
showed significant impacts on
high school graduation, post-
secondary education.

                                                
    44A score of 3 means the characteristic is consistent and strong in the program for all youths it served; a score of 2 means the characteristic is present most of the time, but not
always, or is weaker or less than a score of 3 would indicate; a score of 1 means the characteristic is present at least to some extent; and a score of zero means the characteristic is
not present.  A split score (e.g. 1/2) means that some program sites met the criteria for the higher score and other sites did not.
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Program Description Cost Adult
Contact

Financial
Incentives

Achievement
Support

Early
Intervention

Evaluation

Project
Redirection

Provides GED education,
vocational training, and life
skills to adolescent parents who
dropped out of school.

$5,000/
per youth
over two
years

3 0 2 2 Random assignment study
showed few short-term effects
but significant long-term
impacts on employment and
welfare receipt.

JTPA/
CETA

JTPA (and CETA before it)
provides on-the-job training,
classroom training, and job
search assistance to
disadvantaged youths.  Support
services are also provided.

$2,000/
per youth
over one
year

1 0 1 1 Random assignment study of
JTPA showed no impacts on
youths, with some exceptions,
e.g. impact on employment of
female youths assigned to
classroom training.

Job Corps Residential program that
provides skill training, basic
education, support services, and
job placement to disadvantaged
youths aged 16 to 21.  90% of
enrollees are high school
dropouts.

$10,000/
per youth
over ten
months

3 2 3 1 Comparison study group found
significant impacts on
employment, serious crime,
GED completion and college
enrollment.

Jobstart Provided vocational training,
basic education, and job
placement to high school
dropouts with low reading
skills.

$4,000/
per youth
over
seven
months

3 2 2 1 Random assignment study
found no significant impacts on
employment, welfare receipt.
However, CET site in San Jose
had large and significant
impacts.

CCC Residential work experience
and conservation program in
California.  Assignments to
small work crews.

$3,000/
per youth
over one
year

3 2 2 1 Random assignment study
found significant impacts on
earnings of disadvantaged
youth (not on earnings of non-
disadvantaged youths).
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Program Description Cost Adult
Contact

Financial
Incentives

Achievement
Support

Early
Intervention

Evaluation

Supported
Work

Provided full-time, paid
employment work to several
disadvantaged groups,
including high school dropouts
between the ages of 17 and 20.
Some jobs were in crews of
supported workers, while others
were individual assignments in
public or nonprofit
organizations.

$10,000 3 3 2/3 1 Random assignment study
found no significant overall
impacts.  However, reanalysis
found effects for youth assigned
to work crews (no impacts for
youths assigned to individual
positions).

Youth
Corps

Provides academic and
vocational training to youths
between the ages of 18 and 25.
Subsequent assignments to
work crews.

N/A 3 2 2 1 Random assignment study
found significant impacts on
employment.
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employment and earnings of New Chance participants never overtook those of the controls.
Unexpectedly, program group women were more likely to have a pregnancy than controls,
although this effect was linked with the positive program impact on young women living
with their husband or partner.45

It is important to note, however, that the New Chance control group received
extensive services on its own.  Close to 70 percent of controls participated in an education
or skills training program during the two years following random assignment.  Thus, the
evaluation compared New Chance's comprehensive, intensive set of services to the less
extensive, but still substantial services obtained by the control group.

Project Redirection

Project Redirection was similar to New Chance in many ways, but it intervened
earlier in adolescent mothers' lives – participants were aged 17 or younger, lacked a high
school diploma, and were receiving (or eligible to receive) welfare.  Like New Chance, the
program offered comprehensive services that were designed to enhance the teens'
educational, job-related, parenting, and life-management skills.  However, the services in
Project Redirection differed from New Chance in two important respects:  (1) the services
were "brokered" by the program rather than all provided by the program itself, and (2) the
program paired teens with mentors, adult women in the community who volunteered to
provide ongoing support, guidance, and friendship.  As in New Chance, no financial
incentives were used.

The program was evaluated using a quasi-experimental research design.  The pattern
of findings over the five-year study period was uneven:  At the one-year point, the results
indicated improvements in education, employment, and fertility; the results were less
favorable after two years; and at the five-year point, the program group had significantly
better outcomes than the comparison group in terms of employment and welfare
dependency.  After five years, the program group worked 40 percent more than comparison
mothers (an average of 13 hours compared to 9 hours), and 10 percent fewer program
participants received welfare than their counterparts in the comparison group (49 percent
compared to 59 percent).46

CETA and JTPA

Most skills training programs for disadvantaged youths have not produced positive
labour market effects.  The most important evidence in this area comes from evaluations of

                                                
    45Quint, Polit, Bos, and Cave,  1994.

    46Polit,  Quint, and Riccio,  1988.
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the Comprehensive Employment and Training Act (CETA) and the Job Training
Partnership Act (JTPA).  CETA was the major job training initiative of the federal
government in the 1970s, funding local CETA programs throughout the country.  The
program was a huge funding umbrella (in 1979, CETA spent about $6 billion on training
and public service jobs for youths), for an enormous number of local employment programs
using whatever program approach they chose.

The major studies of the program's effects all concluded that CETA had no impact
on post-program earnings.  The earnings of CETA youth trainees, both male and female,
were no higher than those of comparable youths.47  However, these CETA studies did not
use random assignment, and the reliability of their quasi-experimental research designs has
been questioned.

In 1982, JTPA replaced CETA as the major federal training program and, like
CETA, it has funded a large number of training programs for youths.  In 1992, JTPA
enrolled 125,000 out-of-school youths aged 16 to 21.  Half of these were high school
dropouts and half had completed school successfully.  JTPA funds a variety of program
approaches – on-the-job training, vocational and basic skills education, and work experience
– to improve youths' poor employment prospects.

JTPA programs offer youths tangible, valuable services, but usually do not involve
sustained adult-youth contact or financial incentives.  It is worth noting, too, that work
cannot be linked with training for dropouts because of JTPA rules that make it extremely
difficult for programs to provide paid work experience to participants.  Finally, program
interventions in JTPA typically start in a young person's late teens or early twenties, after he
or she has completed high school or, if a dropout, has been out of school for an extended
period.

The experimental evaluation of JTPA, conducted by MDRC and Abt Associates,
measured the impacts of JTPA's short-term classroom training and OJT services for out-of-
school youths.  The results were discouraging:  Youths in the program group did not earn
more than youth in the control group over a 30-month follow-up period. (It is important to
note that the JTPA study covered a period prior to the 1992 amendments that reshaped the
JTPA system and created a separate funding stream for youth programs.)48

Job Corps

                                                
    47See Barnow, 1987, which summarizes results from a number of studies, including Dickerson,  Johnson,
and  West,  1984.  As in YIEPP, researchers found a significant impact on the employment rate of program
group members assigned to public service jobs, while they were in the program; a post-program difference
was found for female youths only.

    48Bloom et al., 1994.
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One model that has achieved well-publicized, positive results for dropouts is the 30-
year-old Job Corps program.  Job Corps provides education, training, and support services
to disadvantaged youth – mostly high school dropouts – in a residential setting.  Job Corps
offers more clearly valuable services than any other program for youths:  room and board,
complete medical and dental care, basic skills and GED classes, a vast number of training
options, job placement help, and many others.  The assistance provided to youths has a
strong employment focus.  For example, vocational training is provided concurrently with
education in most Job Corps centers, students' basic skills and GED classroom work uses
pertinent examples from the labour market (e.g., using carpentry measurement problems to
teach about fractions and health-related words and articles to teach spelling and reading),
training programs lead to job placements, and so forth.

In large part because it is a residential program, the adult-youth contact is more
sustained and intensive than in any other program targeted to youths.  Performance
monitoring – of performance both in the classroom and behaviour outside it – is thorough to
the point of being obsessive.  The program strongly encourages achievement with a variety
of prizes and other forms of recognition.  Participants also receive support through
counseling, therapy (from on-site psychologists and social workers), and camaraderie.

Job Corps uses financial incentives, primarily monthly incentive payments for good
performance and another payment when youths graduate.  There are also many non-
financial rewards, as well as an elaborate disciplinary system (involving staff and
participants) that hands out penalties to participants for breaking program rules.

At the time of the evaluation, most youths began Job Corps when they were fairly
young:  a quarter were aged 14-16, and another quarter were 17.  However, some
participants started at age 19-21.  Close to 90 percent had not finished high school.

 A quasi-experimental study of Job Corps, completed by Mathematica Policy
Research in the early 1980s, found that the program produced significant increases in
educational attainment, as well as post-program employment and earnings.  The program
also reduced welfare receipt and dramatically reduced serious crime (mostly during the
period that youths were enrolled in the program).49  Despite the program's high cost (more
than $15,000 per participant), the study found that Job Corps was cost effective.  Indeed, it
returned about $1.45 for every dollar invested in the program.50

A new evaluation of Job Corps, based on an experimental research design, is
currently being conducted by Mathematica Policy Research.  It will produce preliminary
evaluation results in 1998.

                                                
    49Mallar et al.,  1982.

    50Long, Mallar, and Thornton,  1981.
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While the Job Corps has been shown to be effective, its model is not ideal for all
high school dropouts.  The program's residential model is not appropriate for all young
people, and its cost is too high to serve all eligible youths.  Thus, policy-makers have sought
to identify less expensive, non-residential models that are effective for dropouts.

Jobstart

One such model, essentially a nonresidential version of the Job Corps, was tested in
the Jobstart demonstration conducted by MDRC in the 1980s and early 1990s.  Indeed,
three of the program sites were Job Corps Centers that operated nonresidential programs
(Job Corps had few nonresidential programs at the time of the evaluation, but subsequently
increased the number).  Most of the other sites, which targeted high school dropouts with
low reading levels, explicitly sought to replicate elements of the Job Corps model in a non-
residential setting.  Participants received basic education, training, and job placement help.
Most of the other ten Jobstart sites operated within the constraints of the JTPA funding
structure.  MDRC's evaluation of the program was based on an experimental research
design.  The study showed that Jobstart produced large increases in the proportion of youth
who obtained a GED, but that these educational gains did not translate into improved labour
market performance or in reduced welfare receipt over the four years of follow-up.51

However, one Jobstart site achieved startling success:  the Center for Employment
Training (CET), a nonprofit organization based in San Jose, California.  CET was involved
in another random assignment evaluation – the Minority Single Parent Program, which
served single parents on welfare and was evaluation by Mathematica Policy Research.  CET
achieved impressive results in both cases.  In Jobstart, CET participants earned $3,000 more
per year than control group youths, and the average participant costs of approximately
$2,000 were on the low end of the JOBSTART sites.

CET's strong results are probably attributable to a combination of factors.  The
program's training courses are relatively short term (three to six months) but quite intensive.
A focus on employment is pervasive:  The program maintains close contacts with local
employers, and its training courses are taught by experienced technicians from industry.
The employer contacts are also used to locate jobs for program graduates.

CET is also known for integrating academic basic skills instruction into vocational
training.  In other words, instead of starting by teaching basic reading and math skills or
preparing students for a GED, CET moves participants directly into hands-on training
designed to simulate a workplace.  Basic skills instruction is provided as necessary in the
context of training.  The program is also open-entry, open-exit, with youths staying until
they achieve competency.  Furthermore, there is a powerful ethnic support component.

                                                
    51Cave et al., 1993.
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The US Department of Labor is currently funding a replication of the CET model in
several Eastern cities.  An evaluation of the new sites is planned to see whether they can
duplicate the success achieved by the parent program.

California's Conservation Corps (CCC)

Another residential program, less expensive than Job Corps, is the California
Conservation Corps (CCC).  CCC was a work experience/conservation program that
provided out-of-school youths 40 hours per week of paid manual labour.  Youths worked in
small crews for up to a year.  Its goal was to make participants more employable by teaching
them how to work hard (by doing it) and to take pride in that work.

A quasi-experimental evaluation conducted by Public/Private Ventures showed that
CCC produced significant increases in the post-program earnings of corpsmembers who
were economically disadvantaged (but not for non-disadvantaged participants).  In addition,
the value of the work done by corpsmembers was considerable, largely offsetting the
program's costs.52

Supported Work

The National Supported Work Demonstration tested a transitional employment
program for school dropouts as well as other disadvantaged groups.  The dropouts
constituted a highly disadvantaged group, many with prior arrest records.  The program
operated between 1975 and 1981 in eleven locations around the country.  Supported Work
provided a highly structured work experience program for most participants, but only to
about half of the youths.  Half of youth participants were assigned to small work "crews"
(for example, crews doing housing rehabilitation work) under the constant supervision of a
program staff member.  Participants were subjected to gradually increasing job expectations
on the job.  Participants were paid a wage, which increased over time so long as work
performance was good.

The evaluation of Supported Work for youths, conducted by Mathematica Policy
Research, indicated that its impacts were small.  The model produced in-program
employment gains and was successful in raising post-program employment rates and
earnings for some groups (notably long-term welfare recipients), but had no lasting effects
for the dropouts.53  However, a reanalysis of the data for youths found that the program had
indeed been effective for youths assigned to work crews, and completely ineffective for
those assigned to work experience positions.54  This underscores the need for sustained
contact between adult staff and youth participants.
                                                
    52Wolf, Liederman, and Voith,  1987.

    53Manpower Demonstration Research Corporation, 1990.

    54Long, 1987.
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Youth Corps

Created by Congressional legislation in 1990, the Youth Corps has operated in
approximately 100 locations throughout the U.S.  The program works with out-of-school
youths between the ages of 18 and 25 using a model that draws on both the Job Corps and
Supported Work.  Program participants receive academic and vocational skills training, and
work in crews on a variety of community service projects (in public parks, nursing homes,
etc.).  Corpsmembers are paid wages for their work.

An experimental evaluation of eight Corps sites is being conducted by Abt
Associates, and the early results are encouraging.  The community service projects have
provided benefits to communities that are estimated to be worth millions of dollars, and
have also substantially increased youths’ employment.  The employment rate of program
group youths has been 99 percent, compared to 73 percent for the control group, and
Corpsmembers have also worked 40 percent more hours.  As in the Job Corps evaluation,
the program has been found to reduce crime:  only 12 percent of Corpsmembers have been
arrested, compared to 17 percent of control group youths.55

YouthBuild

Finally, a program called YouthBuild has recently received a great deal of attention.
The program enables young people to rebuild their communities while improving their own
lives through leadership development, education, and community service.  YouthBuild
provides opportunities for young people to develop as leaders by encouraging decision-
making that directly affects the program, involving them in community life and providing
formal leadership training.  Students attend academic classes for about half of their program
enrollment time, mastering basic skills and preparing for the high school equivalency
(GED) examination.  Young people are trained in construction skills for 9-18 months, while
they rehabilitate abandoned buildings in urban areas, and construct new housing in rural
areas, to provide affordable permanent housing for homeless or low income people.  Also
built into the program are individual counseling, peer support groups, and recreational and
cultural activities.  At the end of the program, graduates obtain unsubsidized jobs in the
construction industry.  Throughout their time in YouthBuild, youths are provided family-
like support and firmly encouraged from to stop self-destructive behavior and attitudes.

No experimental or quasi-experimental evaluation is currently planned, although a
national evaluation team is documenting efforts of new YouthBuild sites to replicate the
success of early programs.  Also, the success of Job Corps, CET, and the Conservation
Corps, which share many of the key components of YouthBuild, all suggest that this type of
program could potentially have large impacts.

                                                
    55Jastrzab et al.,  forthcoming.
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CONCLUSIONS

It is helpful at this juncture to return to the discussion of the program features that
appear to be critical to success.  In light of the findings discussed above, more can be said
about the importance and elements of each feature.

Sustained Adult Contact

Most of the successful programs – such as QOP, LEAP, TPD, and Job Corps –
represent long-term interventions.  This, however, is not a sufficient condition for program
effectiveness.  For example, the length of the interventions in the less successful STEP and
YIEPP program was comparable to those of LEAP and TPD.  However, the intensity of the
STEP treatment was not maintained through the intervention; it was much stronger during
the two summers in which most of its services were offered than during the intervening
academic year.  And in YIEPP, while there was ongoing contact between program staff and
participants, relatively little of it involved one-to-one contact between a staff member and a
participant.  Also, in one of the most successful programs for youths, CET, the intervention
was shorter than in most other programs that have been discussed.

What seems to be important for programs is that they help youths develop sustained
relationships with responsible adults who can offer guidance and support and help at-risk
youths resist the negative influences they confront on a daily basis, and can set standards for
the youths to meet.  Sometimes, as in the Job Corps, several program staff – teachers,
counselors, and other staff – were cast in this role.  In other cases, such as Project
Redirection, both a staff member (the case manager) and a volunteer (a mentor) established
relationships with a participant.  Sometimes, this responsibility fell to a single staff member
– for example, CET teachers, who were also expected to be mentors.  In Big Brothers/Big
Sisters of America, a single volunteer mentor played the role.

Financial Incentives

QOP, LEAP, TPD, Job Corps, and CCC all used financial incentives – rewards,
penalties, or both – to help induce changes in behavior.  It is not clear whether financial
incentives on their own produce effects, but they certainly seem to be a useful tool when
employed in conjunction with program monitoring and services.

Support for Achievement

Youths are often impatient to succeed, and become bored or frustrated when they
perceive their progress to be slow.  The nature of the services offered by programs is
consequently very important.  The services must not only be effective but, especially for
dropouts, must be seen as leading to employment. Thus, especially when youths' academic
skills are weak, the idea of combining paid work experience and/or vocational training with
education has considerable appeal.  The evaluation results for programs such as CET
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suggest that at least some young people who have failed in traditional school environments
learn better when education and training is directly linked to work skills.  This is also the
underlying foundation of school-to-work programs.  This linking of education and
employment allows youths to succeed on terms they more readily appreciate, gaining a
foothold in the labour market from which to obtain better jobs and wages.

Early Intervention

The importance of early intervention is consistently underscored by the research
results.  There are many more examples of successful programs for in-school youths than
for dropouts.  Moreover, early intervention is easier and potentially cheaper, because it can
rely more heavily on the existing mainstream education system.  The most expensive
program for in-school youths discussed in this paper, QOP, involved a four-year
intervention and produced especially impressive results.  Moreover, the cost of QOP per
youth would probably be lower if the program were operated at a larger scale.

Later in youths' lives, interventions based on the mainstream education system have
generally not been effective.  Interventions such as the Job Corps have been shown to be
effective for dropouts, but this program has involved both the development of specialized
program infrastructure and very high cost.
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Chapter 5

Evidence on the Effectiveness of Youth Labour Market Programs
in Australia and the United Kingdom

John A. Burns and Vanessa Thomas
Centre for Public Management

INTRODUCTION

This paper synthesizes available, recent literature on the efficacy of employment
interventions targeted at youth in Australia and the United Kingdom.  Like other papers in
this report, our prime focus is on those studies where a relatively unequivocal attribution
of the causal efficacy of the intervention could be reasonably derived – i.e. those with
experimental or quasi-experimental56 designs.  Our first step was to identify those studies
that should be included in the review57.  Key informants in the education and employment
departments of Australia and the UK were contacted, as were researchers in universities
and research institutes.  A list of studies to review was drawn up and vetted with key
people responsible for evaluations in both countries.  Based on these conversations, we
feel that we have a reasonably complete list of studies from these two countries that focus
on the causal contribution of interventions directed at youth employment. (It should be
noted, however, that this approach results in some bias – for example, there are
proportionately more studies from Australia, and little evaluative material on some
programs, such as Modern Apprenticeships in the United Kingdom.)

Beyond the scope of this review are discussions of macro-economic or socio-
political comparisons between countries or across time periods. For the most part, the
time frame of the evaluations is the last ten years.  We have included evaluations of some
programs that were not necessarily targeted at youth but, in general, we have restricted
our focus, as much as practical, on their impacts on youth.

1.1 A General Framework to Synthesize Studies to Determine Lessons Learned

For some time, researchers interested in aggregating intervention efficacy across
different studies have used a technique generally labeled meta-evaluation (cf. Mosteller,
1954).  This technique has been successfully used in a wide variety of social and

                                                
56 We will use the term “quasi-experimental,” as opposed to non-experimental, following the general
tradition in the social and behavioural science literature.
57 An earlier draft of this paper attempted to identify relevant studies in other OECD countries, but because
of the limited number of quantitative reviews, as well as the significant socio-political differences between
countries, this effort was not continued due to the low likelihood of deriving dependable lessons learned.
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behavioural science disciplines such as criminology (Losel, 1993) and health (Kavale,
1995), and, we believe, it can form the basis for combining youth employment
intervention effects.

Basically, meta-evaluation transforms the findings of individual studies into a
common metric (Cochrane, 1957).  The approach does not necessarily use the conclusions
drawn by the investigator, but rather focuses on the result of the relationship between the
intervention and the target group.  The approach starts with an estimate of the magnitude
of the relationship (the effect size), as well as an indication of the accuracy or reliability
of the estimate of the effect size (as in a confidence interval placed around the estimate).
For the purposes of this review, for those studies that reported t, F, Z or other measures of
association along with their df or N, we first estimated an effect size, then aggregated
across studies, weighted by the study’s methodological approach.

We are confident that meta-evaluation is the appropriate general approach to
determining the “lessons learned” across studies.  However, in the case of evaluations of
youth employment initiatives in the UK and Australia, the relative paucity of studies
employing experimental or even quasi-experimental methods, the small number of
replications of interventions of similar enough characteristics, and the heterogeneity of
economic and socio-political circumstances across countries and time periods, makes this
approach at this point in time, just a start in determining reliable lessons learned.

1.2 Estimating study quality

There is some debate in the literature concerning the relative merits of
experimental and quasi-experimental designs (for example, see Heckman, 1995).  We
believe the general weight of social and behavioural science supports the superiority of
the experimental method over other quasi-experimental methods (see, for example,
Boruch, 1994, and other writings by Boruch and others), in large part because the
elegance and simplicity of a randomized experiment provides overwhelming advantages
compared to statistical corrections.  We believe that true experiments are always a
worthwhile goal to pursue even in the face of difficult public policy issues.

Meta-evaluation cannot compensate for poor study design.  Further, regardless of
the initial strength of a design, there are a myriad of threats to study integrity that we will
not attempt to review here in detail.  In general, we have followed Cook and Campbell,
1979, in trying to estimate the threats to a review’s internal, external, construct and
statistical validity.

One of the most common threats to a youth employment evaluation study’s
validity is selection bias – i.e. the bias that occurs when those people who “self-select”
into a program or intervention are somehow more able, more interested or otherwise
different than those who do not participate – which can result in changes in the dependent
variable being incorrectly attributed to the intervention, rather than to the characteristics
of those being treated.  Experimental, and to some degree quasi-experimental, designs can
compensate for these deficiencies.
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Other threats to the validity of evaluations can lead a failure to demonstrate
effectiveness when, in fact, the program was “successful.”  These include situations
where there was uneven or no effective delivery of the intervention, where there was an
unequal dropout rate between treatment and control group members in experimental
conditions, where the statistical power of the test was not sufficient to demonstrate
statistical significance, where the time period for measuring results was not long enough,
or where the evaluation focused only on ultimate outcomes, such as increases in wages or
employment, when improvements in intermediate variables, such as increased skills, were
achieved.

Finally, other factors can influence the generalizability of the results beyond the
experimental setting, such as socio-political and economic determinants.

While it is beyond the scope of this review to include detailed descriptions of such
study integrity issues, the above information was included when aggregating the reviewed
studies.

1.3 EVIDENCE OF IMPACTS ACROSS INTERVENTION TYPES

By examining results across a variety of program interventions, some general
lessons begin to emerge.  Several evaluations which have used carefully-designed
comparison groups (and, in a few cases, randomly-generated control groups) show that
participation by young people in labour market programs does have a positive net impact.
While it is not possible to compare directly the net impacts across programs, some
interventions have demonstrated that they can increase the chance of getting a job by 50
percent; and, even after six to eight months, participants can be more likely than the
comparison group to be still employed (Jarvie and McKay, 1993).

A range of interventions have been found to produce some positive effects;
however, overall, the employment training programs that have been found to work with
youth frequently have the following characteristics.

• They include support services such as job search assistance and counseling.
For example, Australia finds that intensified counseling and job search
assistance improve the employment probability of the target group, and
especially of the long-term unemployed.

• They are careful in the use of wage subsidy programs (i.e. those providing
wage subsidies for employers to hire unemployed job seekers).  Australia finds
low additionality (i.e. whether jobs are created as a result of the program) and
high deadweight (i.e. whether participants would have got a job anyway) and
high substitution costs (e.g., when a job seeker who attracts a wage subsidy is
employed in preference to a job seeker who does not attract the subsidy).
Therefore, although the provision of a subsidy may sometimes be helpful as a
transition measure, particularly for the most disadvantaged groups, programs
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which include subsidies to employers are unlikely to have a positive benefit-
cost ratio.

• They attempt to link training with work experience.  Australia finds positive
outcomes in programs that combine these elements, while training programs
by themselves do not produce as many positive outcomes.

• The programs are well managed.  The design and delivery of effective
employment training programs is a complex business and without early (and
continuous) monitoring of the implementation of a program, in terms of how it
is being implemented compared to how it was designed, the program may not
be found to be effective. (e.g., JobTrain in Australia).

• There is integration of the activities of all the different players involved –
unions, employers, trainers/educators and trainees.

• Communication between the parties is well-defined and effective.  Because of
the jurisdictional problems between levels of government and because of the
different concerns and priorities of the various groups, clear role definition and
good lines of communication are critical.

• Attention is paid to sub-group variation.  While the overall program (for
example, one targeted at youth in general) might be effective, there can be
significant variations among sub-groups – based on gender, minorities, remote
areas, long-term unemployment, and those with varying levels of ability. (e.g.,
the Youth Training Scheme in the UK).

• There is an emphasis on life-long or continuous learning – adaptability is
increasingly being recognized as an important feature in any intervention.

EVIDENCE OF IMPACTS BY TYPE OF INTERVENTION

Broadly, three key forms of assistance can be identified:

• pre-employment training, whether remedial and preparatory in nature (e.g., the
Special Intervention Program) or vocationally specific (e.g., JobTrain);

 
 
 

• job search assistance and counseling encompassing intensive instruction in
effective job search techniques (Job Clubs) and also the broader individual
assistance strategies (such as Newstart) and case management; and

 

• work experience programs, whether providing a subsidized job (JobStart),
work experience as part of training (Modern Apprenticeships, JobSkills, LEAP,
NTW) or self-employment assistance (NEIS).
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PRE-EMPLOYMENT TRAINING

Evaluations of JobTrain in 1990 and SkillShare in 1991 obtained measures of the
net impact of these two programs.  The evaluations found the net impact was 11
percentage points for JobTrain and 12 percentage points for SkillShare (implying that
participation in these programs increased the probability of getting a job by around 50
percent).  The impact of JobTrain was greatest for the long-term unemployed (an increase
in job prospects of 79 percent compared to 42 percent for the short-term unemployed).
Impact by duration of unemployment at the time of program participation was not
available for SkillShare.  Jarvie and McKay found that, while training provided through
these programs was designed to re-skill the unemployed who had been deskilled by
extended periods of unemployment, their “effect appears to be independent of the
vocational skills actually acquired.  For courses of very short duration it appears that
content may not be very significant.  Employers in the SkillShare evaluation, for example,
reported that the confidence and work habits gained through skills training was probably
the most important aspect of the training..., not the skills themselves”58

The UK’s Employment Training (ET) and Employment Action (EA) evaluations
show that ET resulted in a significant impact of getting a job once the program ended, but
there was no significant impact from EA.  For ET, there was an employment gain of 5 to
10 percent relative to the comparison group for men, and 0 to 5 percent for women in
terms of months worked.  Participation in ET/EA had no impact on wages, but for those
who received classroom training, a significant and positive impact on earnings of about 6
percent was realized.

The Youth Training Scheme (YTS) had anomalous results.  The 1991 evaluation
found that YTS participants earned less than non-participants.  Other studies of YTS (e.g.,
in 1994) showed  that program participation increased the probability of being in work,
particularly for young women.

1.4 JOB SEARCH ASSISTANCE AND COUNSELING

The evaluation of the initial NEWSTART strategy, which operated in Australia
from 1989 to 1991, reported that intensive interviewing and counseling of the long-term
unemployed, in “good” economic times, added about four percentage points to their
probability of employment six months after the interview.  Interestingly, the overall
impact was found to be somewhat greater – about seven percentage points – in “bad”
times.

                                                
58 Jarvie and McKay, 1993, p. 9.
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Australia’s job search assistance program, Job Clubs, was found in a 1992 study
to have a net impact of 11 percentage points.  This study found that 44 percent of job
seekers who participated in the program were employed six to eight months after
participation, compared to 33 percent of the comparison group who would have found
employment anyway.  The increase in job prospects was greatest for the very-long-term
unemployed, 47 percent compared to 35 percent for those unemployed less than 12
months and 23 percent for those unemployed 12 to 24 months at the time of program
participation.  The sustainability of this impact and possible substitution effects of the
program were not estimated.

The UK did not experience as uniformly positive results.  One random assignment
evaluation of the Restart program found no significant difference between control and
treatment groups in terms of entrance to a stable job; however, another study of Restart
found the treatment group had three weeks less unemployment than the control group.
The Youth Credits program showed increases in the number of youth combining training
and employment, but the overall impact appeared to be more on the quality, rather than
the quantity, of training received by youth.

1.5 WORK EXPERIENCE PROGRAMS

Work experience programs include a range of interventions, including programs
that provide wage subsidies to employers to hire unemployed job seekers, especially those
who have been unemployed for long periods (e.g., JobStart); programs that combine work
experience and training (e.g., Modern Apprenticeships, JobSkills and the Australian
Traineeship System); and schemes which offer support to unemployed people to start up
their own businesses (e.g., the New Enterprise Incentive Scheme in the UK).

Apart from estimating the impact of these programs on individuals, ascertaining
the extent of effectiveness also requires estimates of whether or not any jobs are created
as a result of the program (additionality), whether the participants would have got jobs
anyway (deadweight costs), and any substitution effects (for example, when a job seeker
who attracts a wage subsidy is employed in preference to a job seeker who does not
attract the subsidy).  In addition, for programs to assist unemployed persons set up their
own businesses, the extent to which businesses established through the program take on
extra employees (known as the secondary job creation effect) also needs to be measured.

(a) Wage subsidy programs

JobStart is Australia’s main wage subsidy program and, in terms of net impact, it
has been Australia’s most successful program for the unemployed.  A 1989 evaluation of
JobStart estimated a net impact of 33 percentage points, while the 1992 evaluation
estimated a net impact of 23 points.  The 1992 study found that the program’s impact was
lower for the very-long-term unemployed (the net impact for those unemployed 12 to 24
months was estimated at 24 percentage points, while the impact for participants
unemployed more than two years was 15 percentage points).
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In 1994, JobStart additionality was conservatively estimated at between 11 and 13
percent.59  Around 29 percent of vacancies were estimated to have been filled by a
JobStart eligible jobseeker rather than an alternative worker (the substitution effect).
However, this estimate did not distinguish between additional and non-additional
vacancies, and the proportion could be as low as 20 percent when the former are
removed.  An upper estimate of the deadweight cost (i.e. the full cost less the
additionality and substitution proportions) is therefore around 70 percent (which is similar
to the deadweight estimated for comparable programs in other countries).

The wage subsidy component of the ET/EA program in the UK showed no impact
on wages.  Employers participating in the Jobstart program in the UK reported that 69
percent of those employed through the program would have been employed in the
absence of a subsidy.

(b) Combining Work Experience and Training

A recent evaluation of the JobSkills program, which offers project-based
employment and training for up to six months, found a net impact of 8 percentage points
(a 26 percent increase in the probability of being employed).

The impact of the Australian Traineeship System (ATS) on participants’ job
prospects was not measured in the 1988-92 evaluation because a valid comparison group
could not be derived.  Nevertheless, information on post-program outcomes was judged
to be positive.  The majority of trainees (87 percent of those surveyed) were employed 5,
15 and 30 months after participation in their traineeships.  The percentage of former
trainees who were employed at the time of each survey and who were working for their
traineeship employer (the retention rate) fell from 69 percent in the first survey to 50
percent in subsequent surveys.  Overall, 51 percent of the trainees who were employed at
the time of all three surveys were still working for their traineeship employer.

Like apprenticeships, ATS was directed primarily at young school leavers rather
than the long-term unemployed.  Better outcomes than other programs are to be expected
in light of both this factor and the commitment that the employer makes in taking on a
trainee.

Preliminary evaluations of the Modern Apprenticeship program in the UK show
success in intermediate outcomes of the program – successful apprenticeship prototypes
and “support” for the program on the part of employers and students.  Unfortunately, no
outcome evaluations of this program were available.

(c) Self-employment assistance

The 1993 evaluation of Australia’s New Enterprise Incentive Scheme (NEIS)
found that 64 percent of participants were self-employed three months after NEIS
assistance ceased, and a further 9 percent were in other paid employment (for an overall

                                                
59 See Byrne and Buchanan, 1994.
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employment rate of 73 percent).  For participants who were surveyed 12 months after
ceasing participation in NEIS, 54 percent were self-employed, and a further 9 percent
were in other employment.  Recent outcomes data from a follow-up survey of program
participants show that 74 percent are self-employed three months after leaving the
program, with a further 9 percent in other unsubsidized employment.  In addition, twelve-
month follow-up survey data show that this outcomes level is sustained.  It should be
noted that the evaluation used a very conservative methodology, which may explain some
of the difference between the 1993 and the 1995 outcomes levels.

NEIS appears to be successful in generating employment opportunities.  From the
evaluation data, for every ten businesses that were still operating three and twelve months
after ceasing participation in NEIS, an additional five people, on average, were employed
in each business.

While the self-employment results for participants were positive, it should be
noted that the new business was not the main source of income for all self-employed
participants.  Among the self-employed, 71 percent of participants surveyed three months
after participation in the program, and 65 percent of those surveyed twelve months after
participation, said that the business was their main source of income.

The outcomes of participants who had longer duration of unemployment before
participating in the program were less positive than those with shorter duration.  The
former were more likely to be dependent on income support after participation in NEIS.
This suggests that this group, whilst still doing well out of NEIS, may require more
specialized assistance.
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Chapter 6

Lessons Learned on the Effectiveness of Programs and Services
for Youth

John Greenwood
Social Research and Demonstration Corporation

INTRODUCTION

Young people entering the labour market have always been at a relative
disadvantage.  They usually have not acquired much work experience, which makes them
relatively less attractive to employers.  Many young people themselves choose to go
through a period of trying out different jobs before deciding which type of work to
concentrate on.  This shows up in employment patterns for young people that are
relatively less stable (compared, for example, to older workers who are more likely to
attach greater importance to job stability).  The process of making the initial transition
into the labour market can be made even more difficult during periods of weak overall
economic conditions, since youth employment (and unemployment) is more cyclically
sensitive than that for older workers.  Young new entrants to the labour market are the
first to be affected by any slowdown in hiring, and young inexperienced workers are most
likely to be affected by layoffs that are governed by job seniority.

However, on the positive side, the current generation of young people has, on
average, more education than any of its predecessors.  Therefore, it should be well-
prepared to compete in the labour market and well-equipped to fill the increasing demand
for a highly-skilled and adaptable workforce.  However, there is widespread public
concern that a number of developments – ranging from increased international
competition, the emergence of new production technologies, and the adoption of
alternative human resource management practices – may be making it more difficult than
ever for young people, even those with significant amounts of schooling, to obtain and
hold onto employment; and, further, that these trends may be eliminating most job
opportunities for those with less than post-secondary education.

This report has tried to identify “lessons learned” about what works in the field of
employment-related programs and services for young people.  Its purpose is to provide
information to policy-makers to help them in the development of any new program
initiatives that may be thought necessary to help Canadian youth.  Knowing what has
been tried and what has worked before, and for whom, may help in designing future
interventions.  Although the report examines programs not just in Canada, but in the US,
Australia and the UK as well, it should be kept in mind that, while international
experience may provide some useful pointers for Canadian programs, economic, social,
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cultural and other differences between countries may mean that the lessons are not readily
transferable.

GENERAL LESSONS

What lessons can be extracted from the review of all this material on Canadian
and international experience with youth programs?  As a starting point, a number of key
overall messages deserve to be highlighted.

1. In Canada, the evidence strongly indicates that labour market success is correlated
with educational attainment.  Over the past 15 years, high school drop-outs are
increasingly worse off; those who have higher degrees are increasingly better-off.
Educational attainment  is correlated with labour market success because the skills
learned in school are vocationally relevant and because the possession of higher
degrees implies the possession of other qualities – intelligence, motivation, persistence
and the capacity for hard work – that are useful in the labour market.  Within the
school system, greater effort needs to be placed on providing more clearly articulated
pathways in and out of formal education, trying to reduce the stigma attached to
vocational training, and providing innovative opportunities for young people to
combine work and schooling.

 
2. Even when programs produce positive results, their impacts are generally modest in

size.  Therefore, in launching any initiative, it is important not to oversell it.  The fact
that a program has only a small impact does not necessarily mean that it is not
worthwhile.  It may still be cost-effective – producing a positive return on the
investment of public funds – and may be critical to turning around the lives of
particular young people.

 
3. Young people’s needs are many and varied.  Therefore, no single intervention can be

expected to deal with the full range of problems.  Inevitably, a range of programs and
services has to be called on; there will not be a single solution.  The potential clientele
for any program, even one designed with a specified target group – like youth – in
mind, faces a wide range of problems and, consequently, they have a wide diversity of
needs.  This heterogeneity of client needs means that what works for some people will
not work for others.  In examining program effectiveness, attention needs to be paid to
variations among sub-groups – for example, by gender, ethnicity, age, rural or urban
location, length of unemployment, educational attainment, and family income.
Knowing for which particular groups a program works best allows the program to be
more appropriately targeted.

 
4. Most effective programs for young people provide sustained adult contact.  The roles

played by adults varies from program to program – teacher, mentor, case manager,
counselor, supervisor.  The key factors are that there be ongoing contact with an adult
over an extended period of time and that it include elements of monitoring, as well as
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support.  In some cases, the approach adopted has been a nurturing one aimed at
supporting the young person’s overall development; other programs use “tough love”
and stress the penalties associated with failure to meet program requirements.  The
overall goal is to provide the participants with structure and the motivation to do well.

 
5. The modest program impacts mentioned above can be the result of two very different

targeting strategies. A program can make a modest improvement in the situation of
many people whose employment problems are not too serious (and for whom,
therefore, the scope for achieving sizable impacts is limited).  Or it can try to help the
seriously disadvantaged who face multiple barriers to employment.  In this case, those
who benefit will likely benefit a great deal.  But many participants will drop out and
many others will not succeed despite the intervention; therefore, the average impact
will be modest.  It is important to decide whether it is more important to provide broad
coverage with a program or to provide help to those who need it the most.

 
6. The most effective strategy for disadvantaged out-of-school youth would be one that is

multifaceted – combining a training component with strong links to the employer
community, more formal training linked to on-the-job training and work experience,
and, for the most disadvantaged, job search assistance and transitional wage subsidies.

 
7. For young people who do drop out of school, it is important to intervene as soon as

possible after school leaving.  The later the intervention, the more likely it will be that
the self-reinforcing dynamics of low education and few skills, chronic unemployment,
poverty, welfare dependency, and declining self-esteem will make the problem almost
insurmountable.

 
8. Better preparation for the labour market increases the probability that young people

will obtain and retain employment – but only if jobs exist.  Supply-side measures
cannot, on their own, solve youth labour market problems.  The state of the economy –
the availability of jobs – is an important determinant of program effectiveness.
Parallel strategies on the demand-side, to ensure the availability of and access to
employment opportunities, must be part of any coherent set of labour market policies.
In this respect, government needs to engage the private sector in the provision of job
opportunities for youth.  HRDC’s Stay-in-School Initiative provides an example of
how a social marketing initiative can increase public awareness and build pressure for
change.  A similar approach might be part of a larger effort to enlist employers in a
youth job opportunity program

In addition to these general comments a number of important lessons can be
drawn concerning specific types of interventions.
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PROGRAMS FOR IN-SCHOOL YOUTH

School-based programs are an attempt to focus on prevention rather than
remediation.  The principal source of labour market preparation for young people remains
the school system.  Young people with more education do better than those with less.
Those who drop out without a high school diploma have seen their relative position in the
labour market worsen considerably over the past couple of decades.  Therefore, the most
effective of the strategies reviewed in this report are built around keeping young people in
school.  In addition, using the mainstream education system as much as possible is more
efficient than building alternative program delivery infrastructures to deal with youth after
they drop out.

School-based programs aim at keeping students in school and, for those who are
not destined for post-secondary education, they try to build bridges to the work world
while young people are still in school.

In general, two broad approaches have been used:

• efforts to raise the high school graduation rate by helping students with
poor academic performance, and providing alternative curricula
(particularly with a labour market focus);

• efforts to provide work experience to students to improve their transitions
to work when they leave school

Help with Academic Performance

Poor academic performance has frequently been found to be a predictor of those
who are at risk of dropping-out (although it is usually symptomatic of other underlying
problems).  Programs that help poor-performing at-risk students have been shown to be
effective in raising the graduation rate for this group.

Several approaches, with a variety of features, have been used to help students
raise their level of academic performance, and many of them have had positive effects on
high school graduation rates.  However, results have varied considerably among sites.  In
general, programs that are designed to provide on-going help during the school year –
including adult and peer mentoring, help with homework, and offering small stipends for
successful participation in school-based programs, sometimes provided in the form of
credits that can be used later for post-secondary tuition – have been particularly
successful in increasing the graduation rate among disadvantaged youth.

On the other hand, programs that provide remedial academic assistance during the
summer have produced short-term gains in terms of helping disadvantaged students keep
up and avoid summer learning loss, but they have not had much impact on their
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graduation rates and on their subsequent employment.

Alternative Work-oriented Curricula

Implementing alternative, labour-market-focused curricula has produced mixed
results.  These programs have tended to be targeted on disadvantaged and other at-risk
populations.  They aim to increase student retention by demonstrating the relevance of
high school education, particularly to those who may not be destined for post-secondary
education or who may wish to continue with a trade or vocational program after high
school.

There are no rigorous Canadian studies of the impacts of this approach.  Much of
the discussion is simply a debate between the proponents of  “contextualized” learning
and those who ascribe little value to “alternative” curriculum elements based on work
experience.  In the U.S., there is some evidence that alternative curricula can lead to
improved attendance and better grades, but success in raising high school graduation rates
has varied considerably from program to program and by geographic location within a
program.  The inclusion of work elements can either reinforce the value of schooling or it
can reinforce the notion of work as a substitute for school.  The American evidence also
suggests that these approaches are more successful with young women; while among
young men, particularly blacks, the involvement in work-related activities may actually
increase their likelihood of dropping-out of high school to work full-time if a job
becomes available.

School-to-work Transition Programs

In Canada, experience is based on specific transition programs, usually small in
scale compared to the mainstream school programs alongside of which they operate, and
usually targeted on a specific student population (typically at-risk or under-achieving
students).

In Europe, there are many more examples of how basic education and vocational
preparation can be combined in the education system.  Two broad approaches are
exemplified by the dual system in Germany, in which young people are streamed at an
early age into enterprise-based vocational training operated in conjunction with and
integral to their basic schooling, and by the National Vocational Qualifications approach
in the UK, whereby the private sector establishes, within a framework set by government,
a series of competency standards for each occupation, but it is left up to the individual to
decide how they want to go about acquiring the skills necessary for occupational entry
(e.g., in school, through on-the-job training, from private training providers).

It is important to keep in mind that national education and training systems reflect
the broader institutional environment within which they operate.  Consequently,
approaches used in one country may not be readily transferable to another.  In addition,
elements of alternative systems, such the development and maintenance of a



103

comprehensive set national competency standards, the accreditation of training
institutions, and the testing of competencies, can be quite costly.

Canadian transition programs aim at developing stronger connections between
schools and the workplace.  The most common examples are cooperative education
programs and in-school apprenticeship programs. The evidence suggests that the
effectiveness of such programs, at both the secondary and post-secondary levels, in
significantly affecting the employment and earnings of graduates depends on the quality
of the job experiences that are provided.  The key is to provide young people with
experiences which will be valued in the full-time labour market.  In particular, there is no
substitute for actual paid work experience in the private sector.

Programs that link school and work experience face significant barriers to
expansion.  Many educators in North America downplay the role of the education system
in providing vocational preparation and, consequently, they are reluctant to develop
opportunities for and to give academic credit for work experience.  Also, the number of
work experience places offered by employers is quite limited.

In addition, the results of these programs has been mixed.  There is some evidence
that cooperative education leads to improved employment outcomes for those in post-
secondary education.  But the (albeit more limited) experience with cooperative education
in high schools provides no evidence of any significant impact on drop-out rates or later
employment experiences.

An alternative approach to providing students with work experience is to improve
their access to summer jobs.  There is some evidence that targeted summer jobs programs
do not simply attract those who would have found jobs anyway but can increase the
number of disadvantaged young people who obtain employment.  However, while there is
general evidence that work experience is an important determinant of later employment
success, little is known about whether summer jobs have any impact on the academic
achievement or subsequent employment experiences of participants.

Finally, there is no evidence that placement services that are set up to cater
specifically to the needs of students (e.g., Human Resources Centres of Canada for
Students or HRCCs on Campus) are any more effective (or any less effective) than
regular placement services in helping students find jobs, or in reducing the time they take
to find jobs, or improving the kinds of jobs and earnings they obtain.
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PROGRAMS FOR OUT-OF-SCHOOL YOUTH

Helping disadvantaged young people in not easy, and it is even more difficult
once they have dropped out of school.  In the US, in particular, youth programs have been
predominately focused on young people with serious social problems – young people
involved with the criminal justice system, youths drawn from racial minority groups in
inner-city areas, unmarried teen mothers.  The success rate of these programs has not
been high, and where programs (such as the LEAP and TPD programs discussed by
Long) have been offered to both in-school and out-of-school youth, the results have been
much poorer with those who had already left school.

Some interventions have had modest success – but they have usually been
intensive and expensive.  The best-known American example is Job Corps which
provides a relatively lengthy period of training, combined with opportunities to acquire
on-the-job work experience, and the provision of job search help.  Other cheaper and less
intensive programs have had little or no impact in the US.   It is also clear that the earlier
an intervention occurs, the better.  The dynamics of low education and skills, chronic
unemployment, poverty, welfare dependency, and declining self-esteem are self-
reinforcing.  After a while, the problems become almost insurmountable.

Canadian programs for out-of-school youth generally have not focused on a
severely-disadvantaged clientele.  One Canadian example of a program that was targeted
on a more disadvantaged group of clients was the Severely Employment Disadvantaged
Option of the Job Development Program (although SED was not specifically a youth
program).  SED was found to have a small but positive short-run impact on participants’
employability, but the impact dissipated over the longer run; and SED produced no gains
in participants’ earnings.

The Entry Option was the component of the HRDC’s former Job Entry program
that was predominately focused on youth and it did produce significant short-run gains in
employment and earnings, although these gains were found to erode over time.  Overall,
however, Entry participants could best be described as mildly disadvantaged.  Only a
small proportion of participants came from minority groups, relatively few had an
attachment to the welfare system, and half of all participants studied were in Ontario and
British Columbia – the most buoyant and diversified of provincial labour markets.

It is in large part because of these disappointing results that there has been a
renewed interest in prevention, using school-based programs, rather than relying on
remedial approaches to helping disadvantaged youth.
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Once young people have left school, there are six general approaches (as opposed
to specific programs) that have been used to help them overcome their employment-
related problems:

• help in finding a job,
• projects to provide periods of temporary work experience,
• wage subsidies to encourage hiring by employers,
• supports to self-employment,
• training, and
• encouragement to return to school.

Job Search Assistance

Job finding help is offered in a variety of forms –  vocational counseling, training
in job search skills, resumé writing, job finding clubs.  These programs do seem to be
able to accelerate the process of finding a job.  However, they do not seem to be able to
produce lasting gains in terms of employment and earnings.  Most commonly, increases
in earnings erode quite quickly; after one to two years, participants’ earnings are no
higher than those for non-participants.  This is not surprising; job finding help alone does
not do anything to better equip people to participate and advance in the labour market.

However, these programs are relatively inexpensive to operate, and they are
usually found to be cost-effective since even modest benefits offset their costs.

Work Experience (Job Creation) Projects

These types of programs typically provide temporary periods of work experience,
usually in the public or non-profit sectors, and usually providing a top-up payment to a
participant’s benefit entitlement (welfare or UI) in lieu of a wage.

These programs have produced generally disappointing results.  For example, the
General Projects option of HRDC’s former Job Development Program had no impact on
participants’ earnings and a slight negative effect on their employability.  Evaluations of
American programs have observed short-term effects but without any longer-term
improvement in employment and earnings.  Participants have higher earnings while
taking part in the program; however, they seem to have no greater success than non-
participants in finding and keeping work later on.  An Australian program was found to
have a slight positive effect on participants’ employment, mainly among the long-term
unemployed.
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Previously, most European countries provided some sort of direct job creation
program, usually relying on jobs in the public sector.  However, most of these programs
have now been abandoned as costly and ineffective.

Wage Subsidy Programs

Targeted wage subsidy programs pay employers to hire members of a particular
target group.  The characteristics of programs can vary widely (lump-sum payments, flat-
rate and graduated rates of wage reimbursement, front-end and back-end loaded
subsidies, bonuses linked to the provision of on-the-job training).

Australia and several European countries provide temporary wage subsidies to
employers.  These are not strictly youth programs; for the most part, they are targeted on
the long-term unemployed.  Evaluations of these programs suggest that wage subsidies
can increase the probability that disadvantaged people will be hired to fill available jobs.
And, in Canada, the recent evaluation of the Job Opportunities option of the
Employability Improvement Program estimated relatively large positive impacts on
participants’ employment and earnings.  Similarly, evaluations of former training
programs, such as the Critical Trade Skills Training Program and the Workplace-Based
Training option of the Skill Shortages Program, found that wage subsidies offered as an
incentive to provide training can lead to gains in the productivity and earnings of
participants.

On the other hand, there is little evidence that wage subsidy programs increase the
number of jobs available.  The OECD has estimated that only about one job in five is
created as a result of the subsidy.  In the other cases, employers would have hired
someone anyway.  Therefore, those who are hired will, for the most part, simply displace
others who would have been hired without the program, and the positive effects of the
program will be offset by the losses experienced by those who are displaced by program
participants.  However, these programs do give an advantage to those who are eligible to
have their wages subsidized compared to other job seekers, and such a redistribution of
job opportunities may be justified on equity grounds.  Disadvantaged people can be
provided a chance to gain work experience, keep a connection to the labour market and
share in the benefits associated with paid employment.  Of course, this is only true to the
extent that the people who are displaced are not themselves members of disadvantaged
groups.

Self-employment Assistance

The Self-Employment Assistance (SEA) program in Canada, Australia’s New
Enterprise Incentive Scheme, as well as programs in several European countries, are
designed to help unemployed people start their own business.  These programs are
typically run as extensions of the Unemployment Insurance systems.
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Qualitative studies have pointed out the importance of combining financial
assistance with other types of support, such as management training and business
planning help.  There has not been much rigorous quantitative analysis of impacts.
However, businesses started through these programs have generally had survival rates
that are in line with other new business start-ups, and a UK study estimated that about
one in four successful starts under the Enterprise Allowance Scheme would not have
started without support from their program.

A recently-completed evaluation of SEA in Canada indicates that, at least in the
short term (program participants were followed up, on average, eight months after
completing SEA), participants were more likely to be self-employed and SEA produced
positive impacts in terms of higher incomes and reduced receipt of UI and SA benefits.
Although a portion of the SEA budget is set aside to assist young people, separate
program impacts on youth participants are not available.

The limited Canadian experience with Student Business Loans suggests that a
selectively applied program, operated in cooperation with the private sector, can stimulate
young people’s interest in entrepreneurial activities, and can encourage self-employment
on the part of students (particularly high school students) as an alternative to more
traditional summer or part-time jobs.

Training Programs

The evidence suggests that well-designed training programs can make a
difference.  However, the increases in the employment and earnings of trainees will likely
be modest, particularly for young men and particularly for the disadvantaged.  Also,
training is much more effective when it is combined with other services, such as job
search help and work experience opportunities.

It should be noted that the paucity of evidence for substantial long-term effects
from most training programs is partly a reflection of the relatively short time periods over
which the programs have been evaluated.  The benefits from training take time to appear
and may accrue slowly.  In particular, unless there are large earnings differences between
those who take training and those who do not, it may take a considerable period of time
for earnings gains to offset the opportunity costs associated with staying out of the labour
market to complete a training program.  Without a sufficiently long follow-up period,
such programs are unlikely to be found cost-effective.

Training programs that focus on a disadvantaged clientele, particularly on young
men who leave high school prior to graduation, have also been characterized by high
drop-out rates.  Therefore, the rather disappointing results from these programs may, to
some extent, be a reflection of incomplete exposure to the program, rather than the
ineffectiveness of the training itself.



108

The most successful training programs for disadvantaged young people have
tended to be those that are relatively intensive and provide support services in conjunction
with the training.  Many programs complement training with counseling, job search
assistance and similar services.  In such cases, it is often difficult to isolate the impact of
the training itself.

An example of one of the most successful intensive mixed-services programs for
disadvantaged young people is the previously-mentioned Job Corps in the US – a
relatively lengthy residential program providing basic education, vocational skills and a
wide range of support services.  Job Corps has been found to lead not only to an increased
rate of high school graduation and a reduction in involvement in crime, but has also
produced modest increases in employment and earnings and decreases in transfer
payments (UI and welfare) to participants.  Despite its high cost per participants, Job
Corps was also found to be cost-effective in terms of producing benefits to society in
excess of costs, particularly when the savings associated with the reduction in serious
crimes is taken into account.

However, because these successful models are expensive and complicated to
operate, they will always be limited to helping relatively small numbers of people.

In the few cases where shorter-term, less-intensive programs have had some
success, they have usually been based on a “work first” approach.  The “work first”
approach can be characterized as one which maintains a strong focus on jobs.  Such
programs, for example, emphasize on-the-job training, job search skills, and strong links
to local employers.  One of the most successful, and best-known, examples is the Center
for Employment and Training (CET) in San Jose, California, which operated under the
Jobstart program and provided one of the shortest and cheapest training interventions of
any site within Jobstart.  However, the key factor seems to be a knowledge of, and a
connection to, the local labour market.  CET has a very strong – almost single-minded –
focus on getting participants into jobs.  The program maintained close connections to the
labour market, including the use of industry advisory boards and recruiting program staff
with good labour market knowledge and employer connections.  Academic upgrading
was combined with vocational skills training and both were provided using
contextualized approaches to learning.  Curricula were individually tailored, and the
training programs were designed to permit open entry and exit to get participants into a
job at the first opportunity.  Alberta recently began testing the CET model at four pilot
Integrated Training Centres.

Not surprisingly, training programs are most likely to be successful when they are
focused on skills in demand.  The positive evaluation results from the Skill Shortages
Program demonstrate that a tight focus on training in occupations in demand can
substantially raise the impact of a training program.

Admittedly, this is not easy to do.  Skill needs can change rapidly over time, so it
may be difficult to anticipate requirements with any degree of precision where lengthy
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training periods are involved.  Occupations in demand also vary from place to place.  This
may be particularly important in the initial job experiences of young people, who may not
be very mobile due to family ties or financial constraints.  It may be that the key strength
of the CET model is the strong link to the local labour market that allows program
administrators to identify and train for skills in demand locally.  This would be especially
important if local employers use these programs as a method to screen for new workers.
Finally, the nature of  skills in demand may be changing.  Employers are describing their
needs less in terms of specific occupational skills and more in terms of generic skills –
communications, teamwork, problem-solving – that help ensure a flexible and adaptable
workforce.

Return to School

Given the importance of education to employability and lifetime earnings, an
obvious strategy for helping high school drop-outs is to help them go back to school.
Most provincial education departments and school boards offer some form of adult high
school or alternative school for those who left high school without graduating.  However,
evaluation studies of these approaches are not available.  Evidence from the U.S.
indicates that academic upgrading on its own produces little in the way of employment
and earnings gains.  The key here, however, is that a high school diploma provides
additional options.  For example, if academic upgrading is a prerequisite for, and is
offered in conjunction with, skill training then positive results can result.  And, of course,
it permits entry to post-secondary education which does produce significant impacts on
subsequent employment and earnings.

A more recent approach is the use of vouchers to provide access to educational
opportunities, and, in particular, to encourage young people to pursue post-secondary
studies.  For example, a recently-completed evaluation of a project in Newfoundland (the
Student Work and Service Program) suggests that tuition vouchers that were given in
return for participation in work experience projects had a significant effect on increasing
the number of social assistance recipients (SARs) who decided to go on to post-secondary
education after taking part in the program.  On the other hand, vouchers had little impact
on the decisions of non-SAR participants (the vast majority who pursued post-secondary
studies would have done so without the voucher).  This would seem to argue for careful
targeting of such programs.

A similar program of somewhat longer standing is the Youth Credits program in
the United Kingdom.  This program is currently moving to full implementation following
a pilot phase.  Unfortunately, no quantitative impact evaluation has been conducted.  Case
study evidence suggests that vouchers may have provided greater access to further
education to some disadvantaged youth.  However, there is no evidence that it has had
any effect on the training choices that young people make or on the types of training
offered by training providers.
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PROGRAM IMPLEMENTATION AND EVALUATION

To this point, we have been summarizing “lessons learned” on the effectiveness of
various programs and services.  However, the confidence with which we assert that this
or that program “works” ought to be related to our confidence in the methodology that
underlies the empirical evaluation results.  This final section discusses some of the
methodological challenges that face researchers in this area.

The evidence from evaluation studies suggests that putting effective programs in
place is not easy.  The variation in impacts across similar programs that have been
implemented in different places and at different times indicates that programs are not easy
to set up, operate and maintain over time.  A good program design is not, on its own, any
guarantee of success.  It is important that sufficient time and resources be allowed to plan
program implementation, to develop operational procedures, to train staff, and to work
out initial start-up problems prior to full implementation.  Well-trained and motivated
staff, effective program management, and early and continuous monitoring of program
implementation and operation are all crucial to program success.

The variability of results may also reflect differences in economic environments.60

A program may be a success in one labour market context but a failure in another.
Therefore, an evaluation of a program, such as a training program in specialized skills
whose impact in terms of participants’ post-program earnings and employment depends
on whether vacancies exist for those particular skills, may generate a fundamentally
different answer if it is conducted during a period of high unemployment, rather than in a
tight labour market.  Both the benefits and costs of a program intervention can vary with
labour market conditions.  Participants’ opportunity costs, the extent to which participants
drop out of a program, the wages and hours of work obtained after participation, and
displacement effects may vary systematically with the tightness of the labour market, and
all these factors will affect the social benefit-cost analysis of a program.

Conducting research to determine what works with any degree of confidence is
not an easy matter.  Well-designed program evaluations require the collection of a great
deal of information over a considerable period of time.  Constraints in terms of time,
money and data availability can result in program impact evaluations that are weaker than
one would like to see.  Canada ranks very high in any international comparison of
evaluation efforts.  In the area of employment-related programs, HRDC’s evaluations are
second only to those in the United States in terms of the rigour of their methodologies and
the reliability of their findings.

Nevertheless, the difficulty in effectively evaluating fully-operating programs
argues for greater use of experiments and demonstration projects to try out new ideas

                                                
60 I  thank Lars Osberg for making this point in his comments on an earlier draft of this summary.
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before they are implemented on a broad scale.  HRDC’s Strategic Initiatives is an
example of this approach.  However, it is still important to take the time to assess how
new initiatives are performing.  Otherwise, pressure to move to large-scale
implementation as quickly as possible may lead to hasty, and incorrect, assessments.


