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Abstract

High unemployment in Newfoundland and Labrador for a long time has been associated with a
lack of employment opportunitics. However, the situation has changed — provincial labour
market is now challenged by lack of workers. Despite a quick adjustment in large urban centers,
rural arcas of the province continue to be challenged by a high unemployment, although now it
with a growing demand for labour. Such coexistence indicates geographical and skills
natch between labour supply and demand. This thesis takes a case study approach to
examine implementation of Active Labour Market Policies (ALMP) in Newfoundland and
Labrador and in Norway. ALMP are aimed to stimulate adaptation of labour force to changed
labour demand. The rescarch attempts to asses to what extent the labour market policy in
Newfoundland and Labrador has shifted towards ALMP, and whether this shift can be

i bya ful ALMP from another jurisdiction, with respect to place-
specific factors in both case studics.
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Introduction

“The metaphor that is often used to describe passive income

maintenance policies is that of a safety net — one that would catch
people and prevent them from “hitting bottom.” The concern is that
the safety net, while well intended, became a comfortable hammock
with little incentive to leave. The intent of active labour market
policies, in contrast, is to act like a trampoline to facilitate those

who fall to bounce back into the labour market.”

Gunderson, 2003, p. 3.

After decades of poor cconomic performance, the province of Newfoundland and
Labrador is now expericncing solid economic growth, In 2010 the province led the country in
both GDP and employment growth (The Economy, 2011). However, these average rates mask a

slow adjustment in rural are:

which continue to exhibit high unemployment and low
participation rates. Unlike the provincial urban centers - such as St. John's, Labrador City,

Corner Brook and Gander - labour market performance in rural Newfoundland and Labrador

'mains rel

tively unchanged. This is an important is

e for the province, as the share of

labour force li

g in rural a one of the highest in Canada (HRLE, 2009a; FFAW/CAW,

2004).



For a long time, the high unemployment rate was mainly associated with a lack of job
opportunitics in Newfoundland and Labrador (Crowley, 2003). However, the contemporary
labour market situation is largely different from the past. High unemployment in the province,

now co-cxists with unfilled demand for labour. Instead of the lack

especially in its rural areas
of job, it is now challenged by the labour shortage, indicating geographical and skills mismatch

between labour supply and demand. Rapid population ageing, especially in rural

s,

by decades of out-migration, low levels of education, particularly in rural arcas, and

the financial disincentives created by welfare benefits, have all contributed to this mismatch.

Labour demand is particularly high for skilled labour positions and low paid jobs.

Demand for skilled labour is expected to grow further with the province’s major development

projects, such as Vale’s nickel processing plant, the Hibernia South Extension, the White Rose

expansion fields, Hebron, the Iron Ore Company of Canada expansion and the Lower Churchill
project. However, the recruitment challenge is felt not only by these major projects. Small and
medium size employers, along with volunteer organizations in rural arcas of Newfoundland and

Labrador, are now ranking recruitment of and as their greatest challenge

(Lysenko & Vodden, 2011; Vodden ctal., 2011).

The changing labour market situation requires an adequate adjustment of the labour
market policy to address the emerging challenges. The issuc of the labour demand and supply
‘mismatch is not new or unique to the Newfoundland and Labrador. Other jurisdictions generated

a wealth of expericnce tackling similar challenges. More and more OECD countries, including

Canada, are tuming to Active Labour Market Policics (ALMP) to address similar problems.
ALMP are specifically designed to address structural unemployment through policies that

stimulate the adaptation of a labour force to changed labour demand (Freshwater, 2008). This



is attempts to asses to what extent the labour market policy in Newfoundland and Labrador

ful ALMP

ified towards ALMP, and whether this shift can be complimented by a succe

experience from another jurisdiction. The purpose of this thesis is to explore the potential for

transferring ALMP employed in Norway, known for its strong labour market performance and
long-time cmphasis on ALMP, as a proposed solution to address regional labour market
challenges of Newfoundland and Labrador.

Despite the fact that many OECD countries employ ALMP, their approaches vary. They

differ by many aspects, including the ratio of active policics to passive, the focus of their ALMP,

s and level of flex|

implementation of benefit sancti y incorporated in the delivery of
ALMP. As a result, the outcomes vary significantly by countries and, even regions.

A number of studies have been undertaken to compare ALMP outcomes in OECD (Card
et al., 2009; Kluve, 2006; Martin & Grubb, 2001) and other countries (World Bank, 2004).
Although a consensus regarding their cffectiveness has not been reached, there are many
examples of the positive impact of ALMP in particular jurisdictions. This raises the question
why ALMP are more cffective in some locations than in others. The scarch for “good practice,”

or labour market programs that work, has stimulated interest in transferring ALMP from one

country to another (Pemberton, 2008).

The idea of transferring ALMP gained popularity in the carly 1990s, when many OECD
countrics had turned to ALMP to address their raising unemployment rates. The extensive and
accelerating process of labour market policy learning, or policy transferring, has occurred
between the USA, where welfare-to-work originated, and Europcan countrics - as well as

between European Union members themselves (Casey & Gold, 2005; Daguerre, 2004; Peck &

Theodore, 2001). The most well-known case of labour market policy transferring took place



between the USA and Britain (“The New Deal” in Britain), which received extensive attention of

many scholars, including Jamic Peck and Nick Theodore (2001), Anne Daguerre (2004), David

Dolowitz and David Marsh (1996) and many others.
These scholars have analyzed a number of factors which affect the effectiveness of policy

transfer. Particularly, the of place-specific factors that to policy success in
the original locality and the existence of these factors in the arca where implementation is

planned, has been stressed for the success of policy transfer (Cook, 2008; Casey & Gold, 2005;

Ochel, 2002). Peck and Theodore (2001) also stressed that the precise replication of the labour

market policies and programs in a new cconomic and institutional environment is very difficult

1o

hicve, as the program itself changes the environment, which in its tumn influences program

outcomes.

This thesis provides a comparative analysis of the ALMP in Newfoundland and Labrador

and Norway, with respect to these place-specific factors. The rescarch employs a multi-case
study approach, with smaller nested case study regions sclected within both Newfoundland and

La ation and data collection. Three rural regions were

ador and Norway for closer exam

selected within Newfoundland and Labrador: Irish Loop, Twillingate-New World Island and

Labrador Straits; and two in Norway, in the Northern countics: Tromso and Vagan

municipalitics. Based on analysis of ALMP in the sclected case study regions, the rescarch of

this thesis secks to explore the potential of i gian ALMP to and

Labrador to address the labour market challenges of the province.
A detailed overview of the development of the ALMP concept, its components, the

factors contributing 10 its s and critiques are presented in the Literature Review chapter.

The Methodology chapter then describes methods and techniques cmployed by this rescarch. The



next two chapters are devoted to the detailed analysis of ALMP in Newfoundland and Labrador
and in Norway, including the place-specific factors supporting their labour market policics. The
final chapter analyses the similarities and differences of the labour market policies, and their
goals, between Newfoundland and Labrador and Norway. In addition, this chapter makes
suggestions on what Norwegian ALMP have potential for addressing the regional labour market

challenges of Newfoundland and Labrador.



Chapter 1

Literature Review

1.1 Evolution of the Unemployment Policies

The discussion about unemployment and its solutions has been predominantly led by the

ongoing confrontation between market-based and state-driven or Key

(Natievel, 2004). The Keyn

n welfare state regime originated in the post war period of
cconomic boom. The objective of this regime was promotion of full employment in relatively

al, aimed to

closed national cconomies through macro level policies, mainly monetary and fis

stimulate demand for labour (Nativel, 2004; Jessop, 1993). Keynes conceptualized  the

'y nature of pl ds ing that functioning of labour market is tied to
goods, money and bonds markets. Fluctuation of aggregate labour demand causes fluctuation in

the level of employment (Nativel, 2004). Thus, unemployment was perceived as a demand-side

problem. Welfare benefits, mostly in the form of unemployment insurance were aimed to support

individuals during the periods of cyclically rising unemployment, until the lost jobs return, once

demand for labour (Boyes & Melvin, 2006).

the business cycle goes up again and increa

Globali.

fon and the rise of global competition, along with technological change, led to

an incre

in unemployment rates and poverty among non-skilled and lower-cducated groups in

the 1970s-1980s in Organization for Economic Cooperation and Development (OECD) countries
(Sunley ct al., 2005; Esteveo, 2003; Richardson, 1997). This rise had been largely caused by the
structural changes that had reoriented national, regional and local economics from manufacturing

to service sectors (Freshwater, 2008). Such a reorientation has resulted in a mismatch between



available skills and changed labour market demand, creating structural unemployment. Structural

unemployment occurs when jobs are climinated by permanent changes in cconomy. Skills and

of the loyed may become ketable in the changed cconomic

environment and, therefore, the unemployed face cither adjustment of their skills or extended
periods of unemployment (Baumol & Blinder, 2008; Boyes & Melvin, 2006).

Existing welfare regimes provided neither necessary skills nor motivation for
unemployed to reconnect with labour market, while indefinite benefits allowed them to flow into

long-term unemployment (Sunley ct al., 2004). The adjustment of labour markets in OECD

countrics had been further by agceing of the ion and shrinking of
the labour force. Traditional passive welfare policies became costly due to a growing number of
benefit recipients and impeded labour market development by reducing labour supply (Andersen

& Svarer, 2008). As a result, Keynesian welfare policies become widely criticized for the

of voluntary reducing the recipients’ interest in a job scarch,
preventing natural migration of labour supply and shifting individual responsibility for
employment to a collective o state responsibility (Tergiest & Grubb, 2006; Sunley, 2005; Kraft,
1998).

After the mid-1970s, Keynesian full employment policies yielded way to decentralized

administration of nco-liberal policis fiscal restraint, inflation targeting, labour market

dercgulation and the opening up of profit-making ics (Cook, 2008). Emp and
workers are scen as buyers and scllers operating within universal laws of demand and supply.

Under a purely market-based model the labour market can be regarded as an ideal type with no

room for imperfections: perfect i i ined labour mobility, free entry and exit

and homogenous labour force (Nativel, 2004). Unemployment is thus perceived as a supply-side



problem caused by the imperfections introduced by “welfare ", low o

work and inadequate skills (Cook ct al., 2008; Daguerre, 2007; Nativel, 2004; Peck & Theodore,

2000). One of the main principles associated with the 1980s shift to nco-liberalism became an

increasing emphasis on making welfare rights conditional upon the fulfilling of citizenship
obligations, primarily through the willingness to perform paid work (Sunley ct al.. 2004). The
objective of full employment had yiclded way to full employability, i.c. climinating barriers to

such as lack of and skills, or availability barricrs (Cook et

al., 2008).

Critiques of the institutional (welfare-system induced) theory of unemployment have

stimulated a great interest in Active Labour Market Policies (ALMP) (Sunley et al., 2004).

ALMP normally attracts the interest of policy makers at periods of persistently high long-term
unemployment, as it was the case for most OECD countries in the 1980s. ALMP are specifically
designed to address structural unemployment through policies that stimulate adaptation of labour
force to the changed labour demand (Freshwater, 2008). One of the main motivations stimulating
atiention to ALMP was the intention to shift the weight from collective responsibility to
individual (Sunley et al., 2005). Individual responsibility rests on the assumption that
unemployed individuals are able to perform an effective job-search and develop career strategies

on their own, without external help. However, in the world of imperfect information and risk

adversity this assumption is unreal (Nativel, 2004). It was argued, therefore, that provision of
benefits should be accompanied by active help to the unemployed. The role of such external help
has been cffectively filled by ALMP (Nativel, 2004; Sunley ct al., 2005).

ALMP are scen as a primary mechanism for reshaping the nature and operation of the

welfare state (Sunley ct al., 2004; Naticvel, 2004). In fact, shifting the weight of labour market



policies from passive to active lead to a reduction of unemployment rates in several European

countries in the second half of the 1990s and signifi i to the popularity of ALMP

(Esteveo, 2003; Andersen & Svarer, 2008). In 1994 the OECD released the Jobs Study, which
stressed the importance of shifting labour market policies from passive to active (Robinson,
2000). In 1997 the European Employment Strategy of the European Commission gave ALMP
the official status of an important labour market regulation tool in the European Union (Kluve,
2006; Auer ct al., 2005; Martin & Grubb, 2001). In contrast to Continental Europe, active

measures receive less attention in the English-speaking countries in the Northern hemisphere,

such as the United Kingdom, the United States, and Canada (Kahn, 2010).

Despite the growing popularity of ALMP, the level of resources devoted to these

measures varies significantly across OECD countries. In some countrics, including Belgium,
Denmark, Finland, Germany and Sweden, these expenditures are over 1 % of GDP, while the

middle cohort - Austria, Italy, Spain, Norway, ctc. - spends between 0,5% to 1%. Some

European and all non-European OCED countrics, fall in the cohort with the low expenditures
(less than 0.5% of GDP) with United States, Japan, Korea and Chech Republic having the least
spending on ALMP (Cook, 2008; Kluve, 2006). In terms of the share of the expenditures on

active and passive policies, among OECD countrics only Italy, Norway, Portugal and Sweden

spend more on ALMP than on passive measures (World Bank, 2004). Nevertheless, the share of

the expenditures on ALMP in total labour market programs (LMP) spending (active and passive)
grew sharply in countrics like Australia (117% growth), United Kingdom (87%), Denmark
(83%) and Canada (55%) in the period between 1990 and 2005 (Cook, 2008).

Within European and other industrialized countries, Nordic countries (Norway, Denmark,

Finland and Sweden) stand out for their historically high expenditures on ALMP (Benner, 2003;



Raaum & Torp, 2002). However, as Table 1 demonstrates, Norway and Sweden are the only two

Nordic countries that spend more on active measures than on passive. In fact, in terms of the %

of GDP, Norwegian expenditures on ALMP are the closest to Canadian among Nordic countrics.

Table 1 Spending on LMP and ALMP in 1985-2006

Country | Total spending on LMP | Spending on ALMP | % of ALMP spending
(% of GDP) (% of GDP) in total LMP

1985 | 2000 | 2006 | 1985 | 2000 | 2006 | 1985 | 2002 | 2006
Canada | 249 | L10 | 090 | 0.64 | 040 | 031 | 259 | 363 | 344
Norway | 109 | 272 | 1.08 | 061 | 0.77 | 058 | 557 | 668 | 53.7
Denmark | 538 | 451 | 451 | 114 | 154 | 185 | 212 | 343 | 4102
Finland | 222 | 330 | 258 | 090 | 108 | 089 | 407 | 328 | 3449
Sweden | 300 | 272 | 232 | 202 | 138 | 136 | 708 | 509 | 5862
Nordic | 292 | 292 | na | 119 | 120 | nia | 471 | 462 | nia
countries
Southern | 144 | 157 | na | 028 | 068 | na | 302 | 439 | nha
Europe
Central | 289 | 225 | nka | 080 | 090 | ma | 292 | 391 | na
and
Western
Europe
OECD 231 | 203 | wa | 072 | 080 | na | 344 | 396 | na

Source: Ol

, 2009; Martin 2001.



ALMP targeted to social

ance recipients became known as welfare-to-work or

workfare. Increasing emphasis on targeting of social assistance recipients and making welfare

rights conditional to the fulfilling of citizenship obligations, primarily through the willingness to
perform paid work, became one of the central components of the neoliberal response to the

growing pressure from welfare benefits (Sunley et al., 2004). Workfare is defined as mandatory

de social policies aimed to increase labour force participation, improve flexibility of

supply-

labour market, reduce public social expenditures and exclude “life on the benefit™ option (Vis,
2008; Peck & Theodore, 2000). It originated in the United States and then became highly

influential around the world, with the most notable example being the British “The New Deal™

welfare reform (Peck & Theodore, 2001). Theodore and Peck (2000) distinguished the two types

labour force attachment schemes, aimed to move

. The

of workfare poli t one emphasi

individuals to cmployment as quickly as possible, while the sccond — a human capital

development approach - prioritizes provision of training and skills development.

Despite the fact that labour for tachment strategies tend to be more cffective in

reduction of they often trap loyed in jobs with minimum wages o just

above it, while human development strategies help to achieve a better cmployment in the long

run (Theodore & Peck, 2000). The non-monetary benefits of formal paid work can vary greatly

across welfare claimants. For example, it is ambitious to expect an increase of sclf-esteem in

volved in voluntary work who move into paid work,

cases of individuals ally if they arc

entering low-paid jobs (Castonguay, 2007).
The level of benefits largely influences the level of financial incentives to work for low-

skilled workers. This problem arises when financial payoff from staying on benefit or taking a




. social

low-paid job is limited. The amount of this payoff can be further reduced by income tax
contributions or reduction in existing benefits. According to Immervoll and Pearson (Immervoll
& Pcarson, 2009), it pays off to take a job with below-average carnings (two thirds of the
average wage) when it increases available income by 60% or more — the so-called “average

effective tax rate™. In fact, in slightly more than half of the OECD countries this return from

work is less than 40%, i.c. the financial payoff from taking a low-paid job in these counti
ineffective. In case of families with children financial incentives for taking a low-paid job can be

cven lower, as their out-of-work benefits tend to be higher. As a result, even a full-ti

©

employment at the bottom of the wage ladder will impose a poverty risk for these familics
(Immervoll & Pearson, 2009). For working mothers and single parents, low-paid jobs provide no
flexibility to accommodate their nceds and have the least family-nceded benefits, such as, sick

days, health care and vacation times. Adherents of the workfare critique argue that imposing

mandatory participation in paid labour overlooks the values of rising children and unpaid work

performed by poor women (Albelda, 2002). However, Sunley et al., (2004) suggest that the

strictness of workfare, its outcomes and ALMP, can vary in different welfare regimes.

Gradually, the concept of workfare has been broadening to embrace not only social

assistance benefit recipients but also recipients of unemployment benefits. It now often refers to
the type of programs where benefits claimants are required to participate in a variety of measures
aiming to increase their employability (Vis, 2008; Sunley et al., 2004). In the United States and
Britain ALMP are known as welfare-to-work programs and constitute the main strategy to bring

loyed back to work (Ri 1997). In Europe, the term workfare, associated with

punitive  American strategics, was avoided and transformed into “welfare-to-work™ or

“activation” policies (Sunley ct al., 2004). Thus, the notion of activation encompasses



interconnectivity of welfare policies and employment programs and how this interaction affects
labour force participation (Halvorsen & Jenson, 2004). Activation policies aim to bring inactive

citi:

ens back to paid employment, which is considered the norm. In Western Europe,
Scandinavian countries are leading in using activation strategies to solve long-term
unemployment and social inclusion problems (Daguerre, 2007).

Not all countries adopted an activation strategy with its compulsory component. In
continental and social-democratic welfare states, like Denmark and Sweden (except Norway),

-term human

active labour market programs (ALMP) with voluntary participation and with a lon
development focus, became more popular. In contrast, Anglo-Saxon countrics, especially the

United States and the United Kingdom, tended to place a greater emphasis on compulsory

participation and rapid cmployment take up, regardless of the quality of jobs, following a labour

market attachment, or “work first” approach (Daguerre, 2004).

The failure of the liberal supply-side policies, i forced
pply

without adequate assistance, has led to the development of the “The Third Way™ policy m

(Cook et al., 2008). The Third Way is a combination of the post-war Keynesian sa

al protection
policics and neo-liberalism (Peck & Theodore, 2001; Cook et al., 2008). Thus, unemployment is
seen not only as a consequence of dependency on welfare, but also as a result of the quality of

available low-pay, and work (Peck & Theodore,

2001). The Third Way concept aims to balance individual and collective responsibilitics, where
social investments in human capital and education are combined with mutual obligations: no

s without responsibilitics. Since ALMP are supposed to reconcile employment and equality

right
by rising both employment and social inclusion, Sunley et al. (2004) argue that they fall into the

Third Way policies. However, Third Way policy measures, including ALMP, are often criticized



for promotion of workforce participation despite the fact that in some arcas there are simply not

cnough jobs. The Third Way is also criticized for placing a greater emphasis on activation

programs and limiting their demand-side efforts to private scector 1! (Cook

ctal., 2008).

1.2 The scope of ALMP
Labour market policies fall in a broader category of employment policies, which also

encompasses monetary, fiscal and some aspects of industrial, regional development, social and

income policies (Nativel, 2004). Labour market policy is traditionally divided between passive

measures i and active assistance) (Nativel, 2004;

Clamfors, 1994). However, in practice distinction between passive and active is often unclear, as

entirely unconditional benefit systems have never existed (Sunley et al., 2004). Unlike the

ctivation™ approach of “mutual

passive labour market policics, ALMP utilize a more dynamic *

obligations™. This approach aims for stimulation of labour force participation and overcoming of

labour market barriers faced by disads d loyed through ing a balance of
“carrots” — ALMP, and “sticks™ — benefits sanctions (Kluve, 2006; Tergicst & Grubb, 2006).

Benefit recipients are expected to perform an active job-scarch or participate in active

employment measures in exchange for quality employment services and benefit payments (Peck
& Theodore, 2001; Robinson, 2000).

Following the welfare-to-work shift benefit sanctions (or threat of their application) have

become increasingly used as a part of unemployment insurance and public welfare systems

(Boockmann ct al., 2009). Benefit sanctions refer to partial or complete temporary benefit

reduction for insufficient job search or refusal of a job offer (Boockmann ct al., 2009; Kluve,



2006; Tergiest & Grubb, 2006). Empi | cvidence regarding the effectiveness of benefit
sanctions is limited. However, the majority of studies demonstrate a positive effect on reducing
welfare dependency, activation of its recipients and significant increases in transition from
welfare benefits into employment (Boockmann et al., 2009).

ALMP consist of three pillars. The first one offers measures to improve the functioning
of a labour market by cnhancing an information exchange between its two parts — supply and

demand - through job matching and job scarch

ance. The second is focused on adjusting the

supply side through training. And the third pillar stimulates the demand side by subsidizing

employment. It includes wage or hiring subsidics, dircct job creation and assistance to

unemployed wishing to start their own business (self-cmpl (Freshwater, 2008;

Martin & Grubb, 2001).

Labour market enhancement programs seck to optimize the job matching process by

intensificd job scarch, reduction of searching cost for employces and employers and by overall

and

reduction of transaction costs (Freshwater, 2008). ient matching of job scckers

employers largely depends on the quality of employment services. They not only refer clients to
matched vacancies, but an important part of their role is to increase employability of the clients
through delivery of vocational counseling, job search training, referral to job clubs and other
active labour market programs (Martin & Grubb, 2001). It is particularly stressed that a
combination of job scarch measures with intensive individual follow ups and benefit sanctions

of th

crucial role in the suc measures (Martin & Grubb, 2001; Lalive et al., 2002;

pla

Kluve, 2006). Kluve (2006) even joined bene

sanctions and job scarch a ¢ into one type

ist
of ALMP - “Services and Sanctions™. Lalive, Van Ours and Zweimuller (2002) concluded that a

strict sanctions policy may produce a more positive outcome than lowering of benefits.



At a national level matching workers with available vacancics can expand employment

opportunitics to those beyond local labour markets. This wide labour mobility can eliminate local
pockets of unemployment and address labour shortages in other locations. However, from a local

perspective such outmigration can contradict local development goals related to retaining

population. From this point of view, however, the negative influence of excessive labour supply

on rural communitics should not be disregarded: it keeps local wages at low levels, drains

resources from sub-national levels of government for provision of social assistance benefits and

contributes to unstable employment by practicing of job rotation schemes (rotation of employees

after they qualify for unemployment benefits) (Freshwater, 2008).

These relatively cheap job matching measures are very promising and cost-cflective.
Kluve (2006) suggested that these measures are cqually effective for skilled individuals with

Other studies

suggest that

good employment prospects and for more disadvantaged individual
job matching services are particularly cffective for women and sole parents (Martin & Grubb,
2001).

The next component of ALMP — training — is the most popular bundle of programs

among the OECD countries. Training aims to increase clients’ productivity, employability, wage

level and enhance human capital. It is also able to address skills shortages by delivering
programs related to a specific labour market demand. In many OECD countrics public

employment services are involved in organization or purchase of training programs (Kluve,

2006; Robinson, 1997). These programs include classroom training, on-the-job training and work

experience. The educational level of these programs varies from basic and general courses to a

more skill-specific (Kluve, 2006; Martin & Grubb, 2001).



Training programs have been proven to be more cffective and less expensive when
targeted to particular groups of unemployed, such as long-term unemployed, unskilled, youth
and labour in depressed arcas (Clamfors, 1994). According to Martin and Grubb's (2001) study,

formal classroom training is more effective for women re-cntering the labour market and the

least productive for prime-age men and older workers with low cducational background. For
better results they recommend to keep the size of classes relatively small and to provide courses
that are relevant to the labour market and that can lead to a recognized and valued qualification.

On-the-job training, in general, al

ems to produce better outcomes for women re-entering

labour market and for single mothers (Martin & Grubb, 2001).

Evaluation studies generally demonstrate a positive long-run effect for the training
programs that outweigh the associated lock-in effect (described below) (Kluve, 2006). Even
though, according to Robinson (1997) outcomes of training programs in the short-run arc often

er than from less expensive job matching services, in the medium-run they produce a

more pos creasing social inclusion

¢ impact by enhancing employability, reducing poverty.
and stimulating cconomic development by reducing a skills mismatch (Card ct al., 2009). One of
the reasons underlying low outcomes of training programs is that they are targeted to lower
skilled and less able individuals (Heckman ct al., 1999). Skills upgrading is extremely important
as it strengthens the capacity of a labour force to adapt to rapid technological change and
innovations (EPSCO, 2009).

The third ALMP pillar includes wage subsidics to private and public employers, grants

for self-cmployed and direct job creation (Freshwater, 2008; Kluve, 2006; Martin & Grubb,

2001). The goal of these measures is to increase employment or prevent its reduction. Wage

subsidics can be directed to employers, or workers, in a form of financial incentive. Wage



subsidies are usually targeted to long-term loyed and other
(Kluve, 2006; Betcherman et al., 2004). These programs aim to case the transition to regular
work for these groups by providing an orientation to the world of real jobs and teaching them
good work habits (Heckman ct al., 1999). Subsidized employment can be provided through
public or private sectors. Dircct employment programs (direct job creation) are targeted to the
most disadvantaged and aimed at strengthening their attachment to the labour market and

preventing the loss of human capital associated with long-term unemployment (Kluve, 2006;

Betcherman et al., 2004). Dircct job creation can be organized through public scctor or
recruitment subsidies to private sector employers (Sunley ct al., 2005). Participation in labour
market programs can substitute for work experience and thus reduce an employer’s uncertainty
about the employability of clients (Freshwater, 2008; Clamfors, 1994). Grants for self-cmployed

individuals represent another form of subsidies to the private sector. These grants are provided

for unemployed individuals that are starting their own business and are often accompaniced with

advisory support (Kluve, 2006; Betcherman et al., 2004). Overall wage subsidies and job

creation programs the least effecti in i with the labour

market and are very expensive. The proportion of participants that obtain after the
program completion (i.c. employment take-up rate) is usually very low (Kluve, 2006; Martin &
Grubb, 2001). However, wage subsidics to private sector generally demonstrate better results
than to the public and non-profits sectors (Kluve, 2006). Several studies even found that the
effect from wage subsidies to the private sector exceeded the impact of public training and direct
job creation programs. However, such studies ofien pointed to significant displacement and

substitution ecffects (see below). Careful targeting and close monitoring help to address these

negative effects and increase overall program effectiveness (Martina & Grubb, 2001). In general,
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direct job creation programs show very low or even negative effect on employment take-up rate.

However, one should not disregard their positive role in prevention of discouragement and social

exclusion among participants (Kluve, 2006; Martin & Grubb, 2001). Kluve (2006) suggested to
discontinue direct job creation in the public scctor or change its objective from “improve
employment” prospects to “improve employability” of individuals. Some authors arguc,
however, that the described positive effects from direct job creation may dissipate rapidly (Cook
ctal,, 2008).

Many countrics also apply ALMP to tackle unemployment among youth and disabled,

developing programs targeted to these particular groups (Robinson, 1997). Measures for

unemployed and disadvantaged youth usually include training programs, wage subsidics and job

search assistance. Programs at the school level, such as apprenticeship training, aim to prevent
unemployment among youth (Martin & Grubb, 2001). Evaluation studies of measures for

d youth d ial, but rather negative, results regarding their

cffectiveness (Andersen & Svarer, 2008; Kluve, 2006). Thus, it might be more effective to focus

on preventing youth from becoming disadvantaged through carly and sustained interventions.
These interventions can start as carly as pre-school period and are focused on improving

students” performance and the reduction of drop-out rates (Martin & Grubb, 2001).

Programs for individuals with various disabilitics are i of

sheltered work or wage subsidics (Kluve, 2006; Martin & Grubb,

2001). A few evaluation studics on these programs exist and show no positive impact on

employment take-up rate (Kluve, 2006).



1.3 ALMP: potential effects and proper planning

ALMP are associated with several potential disadvantages, including lock

bstif and displ: cffects. Lock-in or retention cffect describes the

reduction of time and effort participants spend on job scarch once they are cnrolled in labour

market programs (Andersen & Svarer, 2008; Gaclle, 1999). Such reduction can take place even

before the program starts and the risk of locking-in is higher with more attractive programs.
Program attractiveness is not limited to higher compensational level. Participation in active
labour market programs often helps to reduce geographical mobility, which is required in some
jurisdictions (Clamfors, 1994). Lock-in effects have been found to offset the benefits of most of
the ALMP, except for job matching programs. However, this effect can be reduced by
postponing referrals to active labour market programs until later months of unemployment
(Martin & Grubb, 2001).

Deadweight effeet refers to subsidizing those who would have found employment
anyway (Boone & Van Ours, 2004; Kraft, 1998; Robinson, 1997; Clamfors, 1994). This cffect is

exacerbated with “creaming™ of participants: the process of choosing applicants with the best

pl prospects or self-sclection of i (Robinson, 1997). Deadweight is mostly
common for wage subsidies and can be avoided by precise targeting (Kraft, 1998).

Wage subsidies and job creation programs are also prone to displacement and substitution
cffects. Displacement effect oceurs in a situation when firms benefiting from wage subsidics may
gain market competitiveness advantages and increase their share of the market thus forcing other
firms to displace their workers (Cook, 2008: Gaclle, 1999). Substitution cffect occurs when
certain targeted groups of unemployed are preferred over other categories of workers due to their

lower costs for the employer (Andersen & Svarer, 2008; Boone & Van Ours, 2004; Clamfors,



1994). To avoid substitution and deadweight effects job- ion schemes can be organized in

istance of an

way that cnsures that the created jobs would not have been created without the a:
ALMP program (a principle of additionality) (Clamfors, 1994; Kluve, 2006).
Careful program planning and modeling of program effectiveness accounting for
cconomic cycles, types of participants and negative effects can increase the cfficiency of ALMP
and reduce their possible negative outcomes (Robinson, 1997; Clamfors, 1994). Clamfors (1994)

ion levels; 2) the extent of

distinguished four crucial design features of the ALMP: 1) compe

targeting; 3) duration and timing; and 4) the type of programs.

Compensation level in ALMP varies from the level of unemployment benefits (most
common for training programs) to market wages (for job creation schemes). However, some
studies suggest that compensation should exceed the benefits level to stimulate interest in
participation, but not too much to avoid wage inflation. Other studics, however, maintain that
ALMP should attract participation on their own merits by means of improved employability and

higher wage prospects (Clamfors, 1994).

Martin and Grubb (2001) in their overview of OECD evaluation studies pointed out that

tight targeting is an important component of ALMP design, as the effect of programs varics

across target groups. However, focusing on a particular group, especially on the most

di

vantaged, can place a stigma on employment services and reduce their effectiveness as
employers may avoid hiring from them (Clamfors, 1994). In terms of timing of placement in
active labour market program, theoretical considerations suggest that placing programs at the late

phasc of an unemployment spell reduces negative effects of the deadweight and lock-in. On the

other hand, the competiti of the ploy i as I spells

lengthen. Thus some scholars recommend a medium-term (after six month) as optimal timing for



program placement (Clamfors, 1994). Another study (Andersen & Svarer, 2008) points out that
the threat of being placed in ALMP can stimulate employment take up, and thus ALMP should
be offered after four months of unemployment.

An important aspect of proper policy planning is an optimum distribution of resources
between the three types of ALMP (Clamfors, 1994). The three major goals of ALMP — reducing
unemployment and increasing labour force participation, reducing public expenditures or
“welfare dependency”, and reducing poverty — in practice can be controversial. Also, job
matching programs increase job entry rates, but are not intended to contribute to wage gains and
move marginalized unemployed out of poverty (Kluve, 2006; Robinson, 1997). Moving these
individuals quickly into employment often traps them in jobs with minimum wages or just above
it (Robinson, 2000; Peck & Theodore, 1999). On the other hand, programs designed to increase

sive welfare

human capital and secure higher wages, may turn out to be more expensive than p:
benefits and decrease job-search activities, leading to so-called lock-in effect (Boone & Van
Ours, 2004; Robinson, 2000).

ALMP produce a complex effect on individual employability and thus their evaluation is
complicated (Kluve, 2006). The vast majority of studies have typically focused on the short-term
cffect and demonstrated a modest effect on rising employability, which eventually leads to a

reduction of ALMP in many countries. However, in the long run ALMP demonstrate more

positive outcomes (Andersen & Svarer, 2008). A consensus scems to have been reached on the

of ining intensive 1 ing, job scarch assistance and
monitoring backed up by benefit sanctions (Clamfors, 1994; Kluve, 2006; Andersen & Svarer,
2008). Training and private sector wage subsidies as well demonstrate positive but moderate

employment impacts (Andersen & Svarer, 2008; Kluve, 2006; Martin & Grubb, 2001; Kraft,
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1998). A balanced combination of all three types of programs is suggested to be optimal (Kluve,

2006; Clamfors, 1994). Excessive focus on one type, typically caused by disappointments from

cevaluations of other types, should be avoided. A recent trend to emphasize on training and
education programs, for example, may end up with insufficient investments in training capacity
and reduce the quality of training programs (Clamfors, 1994). In 2000 in OECD countrics,
training accounted for 37% of total ALMP expenditures, followed by Public Employment
Services (job matching) — 24% and wage subsidies — 21% (Betcherman ct al., 2004).

Workfare policies (both labour force attachment and human capital development) are

supply-side approaches that pursue the same goal — reintegration of welfare recipients into the

labour force under existing labour demand conditions. Despite the “active™ component

associated with activation measures, they are “passive™ in terms of improving demand-s
conditions of labour market (Theodore & Peck, 2000). Workfare alone will not solve the

problems of cconomic development and i ional competiti of di regions,

and increasing social exclusion. It is argued that sustainable welfare-to-work transition most

likely can be achieved through the coordination of both supply and demand side strategies (Cook
ctal., 2008; Peck & Theodore, 1999). In other words, in arcas with high unemployment not only
welfare recipients should be activated, but also new jobs needed to be gencrated. This is also true
for ALMP, since ALMP are rest on the fundamental assumption of the existence of some
demand for labour. This can be a problem in some small rural regions (Freshwater, 2008). In
high unemployment arcas ALMP alone arc not sufficient to alter the problem. Absence of
cemployment opportunities in local labour markets can significantly challenge post-program
cemployment probabilitics of ALMP (Theodore & Peck, 1999). In these regions ALMP should be

complemented with broader policies stimulating labour demand (Freshwater, 2008; Webster,



2000). Thus, comprehensive regional development policics are needed to promote structural

adjustment of an cconomy to retain the labour force and increase competitiveness of a region
(Andersen & Svarer, 2008).

important to remember, that ALMP are not a panacea for sustaining labour markets.

A comprehensive set of labour market, social protection and cconomic development polic

would achieve a better result. ALMP will not completely eliminate the need for passive social

protection, but rather will require a customized combination of both (Gaclle, 1999).

1.4 Local approach to ALMP

The outcomes of ALMP can be improved and many of their negative effects addressed

through decentralization and a local approach. Decentralization of ALMP captures the benefits

of local knowledge and increases chances of their successful implementation (Lundin &

Skedinger, 2000). Freshwater (2008) suggested the level of functional regions, combining

borders of local labour market and various of local g N
community organizations and other key actors, as the optimum scale for programs design.
Developing programs on the local scale provides a better understanding of the needs of local

workers and employers, and helps to select an appropriate set of measures (Freshwater, 2008). It

cnables observation of achi s, strengths and weak of these programs (Theodore &

Peck, 1999). Cultural, historical, cconomical and even geographical aspects of everyday live

shape problems (and opportunitics) that are specific for a particular locality (Freshwater, 2008).

The effect of ALMP designed at national and local levels vary. The key dift

at the national level cffectiveness is measured as pure employment effect, while at local level it

can be complemented by positive impact on economic development, retention of population and



ability to maintain provision of social services (Freshwater, 2008). Program cffectiveness also

those programs that demonstrate poor resul

varies according to the level of implementatior s on

the national level can be very effective at local. A few workers with specific skills can

but

significantly contribute to a small firm or cven stimulate growth of other local enterprises,

will not register at the national scale (Freshwater, 2008).

Policy decentralization has gained popularity in a range of policy ficlds in the past 20

years. In times of i i i local istics are now i as strengths

of i d rooted in local knowledge, skills availability and other

and sour P

place-specific factors (Giguere, 2005). Variation of place-specific factors at the local level

creates variations in local definitions and pursuit of success (Markey ct al., 2005). Markey ct al.
(2005) stressed the i of local ge and of local for the
development of the eff k for ity cconomic development. In terms of

labour market policy it means that the local level is now scen not only as a level of serv

delivery, but also as a scale where labour market policies can be adapted to the needs of

particular target groups and local businesses and can foster local cconomic development
(Freshwater, 2008; Giguere, 2005). Markey ct al. (2009) pointed that the realities of a new
cconomy requires a more flexible and responsive human resource base. A local approach to

policy-making has been also favored for creating innovations and “best practices™ (Theodore &

Peck, 1999).

However, the extent of the decentralization varies. Delegation of decision making power
from federal to provincial level, as in case of Canada, is also decentralization. At this (provincial)
level, decision making is still centralized and top-down. While the actual decentralization occurs

on local level, where policy or program can be adopted to the conditions of the target groups,



local business needs and can stimulate the development of local cconomies (Giguere, 2005).

and

Initiatives from local groups, such as local authoritics, businc:

based organizations, to address local i ing their own strategics and projects have provided

ues

an ive approach to lized ic decision-making. Therefore, some

scholars suggest a flexible management of ALMP based on networks and adaptation of national

ies to local needs (Freshwater, 2008; Giguere, 2005).

poli

Local initiatives are ofien aimed to fully utilize local human, physical, technological,

atures observed of local initiatives is a

ncial and other resources. One of the distinctive

human and s

al development

compreh

ve view of local problems, tackling business,

k of

together, This requires partnerships with government, business and civil society.

coordination between cconomic development activities and labour market development is

considered to be a key factor ing local pment, however (Giguere,
2005)
Local employment initiatives pointed out the diversity of local conditions and the

opportunitics flexible management and a local approach can provide. Recognition of local

initiativ rted to grow in the Western Europe in 1982 and has been based on the assumption

that even depressed arcas with high unemployment may have underutilized local resources. This

idea has been claborated into the Local Employment Initiative (ILE) program, which has been

adopted by 13 °D countrics. Particularly, ILE has encouraged educational institutions and

as well as it has

larger employers to get engaged in local development and job creatio

supported the expansion of the role of the employment services (Dyson, 1989). Later,
program has been transformed into the Local Economic and Employment Development (LEED)

program, which now includes 33 countries and international organizations, including European



Union, other European countries, Australia, Canada, United States, Japan, Mexico, cte. (LEED

The LEED program focuses on the four areas of local development (Giguere, 2005):

website).

1. Employment and skills development and in particular the presence of local employment
and training opportunitics are considered essential for retaining youth, attracting talents

¢ employer demand. A skilled workforce employed in the local cconomy

~

income and stimulate cconomic adjustment and competitiveness at local levels.

Social inclu: ial life through

n aims to provide everyone a role in local cconomic and s

involvement of the not-for-profit sector.

Local is ible for ing local develop actors and cffecti

>

e

strategic planning. Local is ible for the i of local economic,

abour market, social and i bjectives into a ive policy

(Giguere, 2005).

To promote local initiatives and inc utilization of local resources, governments need

utional

to adjust their ins systems. Among OECD countries these institutional reforms have

been undertaken in several forms. The most popular reform, which included two-thirds of 30

OECD members, was a ion of local The second instituti reform has an

objective to decentralize policy and the public service system and was followed by one third of

OECD countics who in some way have decentralized their labour market policy and public



employment services. Another aspect of institutional reform is restructuring of the delivery

system to involve a transfer or contracting out responsibility for delivery of labour market

programs to private and not-for-profit organizations. As of 2003 about 20% of OECD countri

had adopted this reform. Additionally, a large number of countrics have altered their delivery

system by merging various services into one-stop local agencies (Giguere, 2005).

ion in OECD countries.

There are two approaches to the decentraliz

es (PES) when policies are designed

integrated country-wide system of public employment servic
and implemented on a regional level according to guidelines and a national policy framework. In

this case trade unions and employers organizations are often involved in decision-making. The

second type of decentralization refers to the type of system where design and implementation

power is devolved to regional g D ion of and is
not always followed by sufficient decentralization of resources and quality of skills, however,

and can be limited by federal provision of funding (Gigucre, 2003). It is very important for local

development agencies to maintain their in ping and del the programs,

however, it is hard to achicve duc to a funding y typically on

governments. Effective vertical and horizontal coordination of local development initiatives, as
well as institutional capacity including professional and effective structure for implementation

is considered as onc of the key success factors (Cook, 2008).

and evaluation of the initiative

Development programs on the local level, rather than on a higher admi

allows those involved to identify specific local problems, which otherwise could be overseen in
aggregate data combining several locations. It also cnables to respond quicker. The idea of
decentralization is to provide flexible program management, allowing managers to adjust

programs to local needs. ion from local employers and rep ives of the target




groups can optimize labour market programs and reduce the substitution, the displacement and
the deadweight effects. Other local actors often duplicate some of the employment service

activities; coordination at the local level can avoid this and bring cfforts together. Finally, the

ability to address local labour demand and adjust ahcad for forthcoming skills demand stimulates

labour market efficiency (Giguere, 2005).

1.5 Transfer of ALMP

The shift from welfare to workfare and nco-liberalism, led to a growing interest in the

role of labour market programs and other instituti such as g systems

and policy measures, in labour market development (Ochel, 2002; Peck & Theodore, 2001).
With a growing number of states adopting the activation approach of welfare-to-work, the search
for a “good practice™, or labour market program that works, has grown as well. In the past 20

| interest

years policy transferring increasingly became an objective of theoretical and practi
(Pemberton, 2008). Political decision makers have sought to improve their labour market policies

by comparing the insights from various countrics and international institutions, including

program i inistrati ies and political rhetoric, and

identifying whether they work or not (Casey & Gold, 2005; Ochel, 2002). The notion of policy
transferring encompasses policy learning, convergence, lesson drawing, cmulation and
harmonization (Pemberton, 2008).

The extensive and accelerating process of labour market policy leaming, or policy
transferring has occurred between the USA, where welfare-to work originated, and European
countries, as well as between the European Union members (Casey & Gold, 2005; Daguerre,

2004: Peck & Theodore, 2001). The most well-known case of “workfare™ policy transferring



occurred between the USA and Britain and resulted in the creation of the Britain The New Deal
welfare-to-work program (Dagucrre, 2004; Peck & Theodore, 2001). The New Deal represents a

mix of American and European ideas. In this program the dominance of American compulsory

“work first” approach was sofiened by a greater emphasis on training (Daguerre, 2004).

Within the European Union members the process of policy learning has been led by the

OECD, European Commission of the EU and the International Labour Office (ILO) (Ochel,

2002). The European Commission of the EU, for example, has organized such learning in the
form of peer reviews. Almost 30 programs in various members’ countries have been reviewed by

other countrics. However, one of the shortcomings of these peer reviews was a low

communication of the review reports. Another is the exclusion of key actors other than the

member states from the leamning process, including social partners, civil society organizations
and sub-national governments (Casey & Gold, 2005).

It is suggested that policy transfer should start with choosing an appropriate country.

When considering a policy transfer place specific factors and path dependency are limitations

conomic and institutional contexts

that need to be born in mind. A study of the political

in which policies arc embedded are necessary for a successful transfer (Pemberton, 2008).

ss of

Path dependency is another factor obstructing policy transferring. The su
transferring is subjected to the degree of flexibility of the county’s own institutional
arrangements, political traditions and policy conventions (Ochel, 2002; Peck & Theodore, 2001).

ful if consistent with dominating political ideology in the

Policy transferring is more suce

hosting country (Dolowitz & Marsh, 1996). Related to the political and cconomic ideology,

similarities in the objectives of labour market policy are also important (Ochel, 2002). USA and

Britain, for example, both had similar labour market policies objectives and institutional




arrangements, which made possible the transferring of the USA’s activation policies to Britai

New Deal program (Daguerre, 2004).

Ochel (2002) further suggests that instituti should be dered with

regards to the nature of the shocks in the country at the time of the review. To identify the

diffc in institutional ison should not be limited to a certain moment,

but extended to capture the course of a reform. For this purpose practical implementation of
institutional arrangements needs to be closely examined, as not all rules and laws are applied in

ample is the use of benefit sanctions. Out of 12

¢ and may only exist on paper. The best

pra
OECD countrics declaring sanctions only Switzerland, Finland and Norway apply them strictly

(Ochel, 2002).

The next step is a complex assessment of the factors contributing to a policy/program

ability in the arca where the program is planned to be transferred must be a

art of the policy transferring process. Place specific factors include motivation, dedication of

philosophy, arc more difficult (Cook, 2008). Institutional arrangements regulating labour

markets can vary from work on fi . vocational training and qualification, labour
mobility regulations, job matching process to retirement scheme, social protection of

cte. Their ibution can be i through of i

their

outcomes. However, due to the complexity of the effects from labour market institutior

ation should be carried out in ion with the ion of other instituti relevant

eval

actors and cconomic policy measures: financial i ives, ition of the participants in

labour market and their behavioural patterns (Casey & Gold, 2005; Ochel, 2002). Program



evaluation helps to identify the extent to which the programs’ success depends on the place-

specific factors (Cook, 2008).

Peck and Theodore (2001) stress that the precise replication of the “successful™ policies

itutional environment is very difficult to achieve, as

and programs in a new cconomic and ins

program itsclf changes the environment, which influences the program. Decentralization of

policics brings spatial unevenness and the changed local labour markets affect program outcomes

(Cook, 2008; Peck & Theodore, 2001). Peck and Theodore (2001) points out that many attempts

to transfer workfare had failed or took a form of a hybrid version. Policy development is

and influenced not only by concrete institutions

cembedded in the complex hicrarchical regimes

mes, priorities and orientations of dom

arrangements, but also by the type of welfare re
politics. For example, the success of the transferring of activation policy tends to be conditional
upon a ready supply of jobs, presence of a strong administrative system, tight targeting and
strong political will (Peck & Theodore, 2001).

Some policies or programs arc more complex than others, and thus are more difficult to

transfer. Programs with single goals or simple problems arc casicr to transfer. Also, the fewer the

number of side cffects generated by a policy, the more predictable its outcomes. The more

information is available to the borrowing side, the more s sful transfer is likely to be

(Dolowitz & Marsh, 1996).

Important aspects of the ALMP design and implementation, presented in the Literature
Review chapter, constitute analytical framework of this research. The framework includes

analysis of object

es of labour market policy, nature of labour market problems, institutional



s well as

and i rules, ivation and cultural aspects,

negative side effee
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Chapter 2

Methodology

Norway has been selected for several reasons. Along with the other Nordic countries, it

has generated a wealth of experience with ALMP. Furthermore, as discussed in the Literature

Review chapter, Norwegian expenditures on active labour market measures exceed the passive
ones and are the closest to Canadian expenditures on ALMP (as percentage of GDP) among the
Nordic countries, which makes this comparison more relevant. Besides, Norwegian ALMP
received better than other Nordic countries evaluations, particularly for the design and
implementation of employment programs at the local level (Dahl & Lorentzen, 2005).

Dahl and Lorentzen (2005) pointed that an overview of the Swedish ALMPs in the 1990s
had shown only a little support for the positive effect of their ALMP. While Norway, in contrast,
generated a number of successful examples. One of the reasons for the success of Norwegian
active labour market programs, according to Dahl and Lorentzen (2003), was the design and

implementation of ALMP at the local level.

Unemployment in Norway is nearly the lowest among the OECD countries and part
rate is also among the highest (Figure 1). To some extent, strong labour market performance supports

the succ

of its ALMP, however, other factors including a prosperous economy, shorter working

hours, high share of workers on disability benefits and, therefore, excluded from  the

rolls, signifi decrease unemp rate in Norway (Ducll et al., 2009).
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Finally, Norway features some economic similarities in cconomy with Newfoundland
and Labrador. Oil and gas, mineral and fishery products constitute the three main components of
Norwegian exports. Like Newfoundland and Labrador, a significant number of Norway’s
municipalities are remote, with no ready access to urban centres and exhibit a high level of
dependency on primary and public sectors employment (OECD, 2007). Fishing in combination

with severe winters, generate the same problem with seasonal unemployment in Norway as in

our province. However, in Norway scasonal unemployment has significantly declined in the past

15-20 years and is not considered as a problem anymore (Grady & Kapsalis, 2002). Some of the

underlying the decrease in scasonal unemp are: overall low uncmpl

main reasor

rates, adequate labour market programs, cconomic diversification and small numbers of people

1 northern

living in arcas affected by scasonal emy ions. However, Nor
counties Nordland, Troms and Finmark, where dependency on fishery is more pronounced and
where winters are harsher, still experience higher unemployment in the winter season (Grady &

Kapsalis, 2002).
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Indeed, Norway and Newfoundland and Labrador are not alike. They have different

s

historical, cultural, political, cconomic and geographi

ngs. To start with, Norway is one of
the most prosperous countrics in the world. While Newfoundland and Labrador, despite the
current cconomic growth, continues to lag behind the rest of Canada on many cconomic

indicators, such as GDP per capita and unemployment. The two jurisdictions also have different

political systems: Norway is a kingdom with a constitutional monarchy, while Newfoundland
and Labrador is a province in the federation of Canada; Norway is known as a welfare state,
Canada and its provinces follow a more neo-liberal political ideology (Coc et al., 2007). Besides,

ferent effects of the local labour markets

differences in regional development policies produce
in these two jurisdictions. The effect of these policies is further discussed in the next three
chapters.

Despite these differences, several scholars, government officials and others have
compared Norway with Newfoundland and Labrador in various aspects, and have explored
opportunitics for adopting Norwegian experience in arcas such as labour market, rural and local

cconomic development, education, petroleum and fisherics management (Goldenberg, 2009;

Locke, 2005; Schrank et al., 2003). In the light of Newfoundland and Labrador’s current and

impeding labour market challenges, learning about Norwegian expericnce with ALMP can

ofa ful labour market policy. This study will closely examine
Norwegian ALMP to determinate if their transfer has a potential to address labour market
challenges in Newfoundland and Labrador.

The case study method sclected for this rescarch has been widely employed in the

traditional social science disciplines and in applied rescarch (Yin, 2009; 2003; Scholz & Tietje,

2002). This method allows investigation of phenomena in the real-life context and provides a



multi

ided view of the studied phenomena, which results in deep and comprehensive
understanding (Halinen & Tornroos, 2005; Dopson, 2003). Case study method is considered
being the most suitable for rescarches seeking to understand “why™ or *how™ some social
phenomenon works. Particularly, this method is preferred over the others, when examining event
is contemporary and the rescarcher has no control.

Researchers can encounter some disadvantages associated with the case study method.

C study methodology is often criticized for producing a little basis for scientific

gencralization. However, this issue can be addressed through increasing the number of c:

studies, i.c. multiple studies (Yin, 2009). Depending on the rescarch purp complexity

of the ph | like time and cost, the number of cases

and practi

an vary
(Yin, 2003: Scholz & Tictje, 2002). Yin (2003) particularly suggested that multiple-case study is

for cross i.c. comparative, rather than within-cxperiment analysis.
Case study rescarch can be built upon both quantitative and qualitative data (Yin, 2003;

Scholz & Tietje, 2002). Yin (2003) recommended three principles of data collection to enhance

data validity, reliability and quality control: the use of multiple sources of evidence, creating a
case study data base and maintaining a chain of evidence. The author has sought to employ cach
of these principles in this study through the methods outlined below.

sources of evidence or data: documents,

Case study methodologists have identified si
archival records, interviews, focus groups, direct observation, participant-observation and

facts (Yin, 2003; Scholz & Tietje, 2002). Interviews and focus groups become a part

tive rescarch methods in the carly 20" century (Kvale & Brinkmann, 2009; Powell

iences has been

gle, 1996). However, implementation of interviews in the social s

oceurring since the late 1960s, a decade or two ahead of case studics and focus groups (Kvale &
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Brinkmann, 2009). Focus groups were primarily used as a market rescarch technique until the
1980s, when they spread widely as an applied research tool in various social science ficlds,
especially health and politics (Puchta & Potter, 2004). In the late 1980s and 1990s focus groups
has become a source of qualitative information in geography, allowing both exploration of new
arcas and confirmation of research questions (Hopkins, 2007). Now this method is widely used

in human geography (Hopkins, 2007) and social geography (Bedford & Burgess, 2001).

hall design and impl of

This rescarch will examine labour market

study arcas, Norway and Newfoundland and Labrador. Each case study will

{eristics of labour market, goals of labour market policics, composition of labour

market policies portfolio, decision making system and level of its decentralization, level of

involvement of social partners in policy making process, ALMP delivery system and place
specific factors contributing to the success of ALMP.

To achicve a closer examination of labour market challenges facing rural regions of
Newfoundland and Labrador, and composition and functioning of labour market institutions in
these regions, an additional three nested case studics were chosen within Newfoundland and
Labrador and three — within Norway. The case studics regions in Newfoundland and Labrador
represent the three types of rural regions: a rural region adjacent to a metro/urban center— Irish
Loop (adjacent to St John’s), a rural non-adjacent - Twillingate-New World Island, and a rural

remote region - Labrador Straits. Rural-urban disparities in labour markets are very pronounced

in Newfoundland and Labrador (sce chapter 3), thus, the chosen classification of rural regions

provided valuable insights to the process of adaptation of different types of rural regions in the

province to the labour market challenges, to the effectivencss of labour market policies

implementation, and to identification of place specific factors influencing cffectiveness of



ALMP. These three regions also correspond with case study regions of the “Rural-Urban

Interaction in Newfoundland and Labrador” project, thus allowing using data from the project.
Within Norway three nested case studies were also selected to obtain more detailed

information about Norwcgian ALMP. The study focused on the three Northern Norwegian

Troms, Nordland and Finmark, as they are relatively remote, fishery dependent and

s, 2002). However, later Finmark

seasonal unemployment in winter (Grady & Capsall

excluded due to some difficulties in data collection (see below for more details).

This research incorporated information from the academic peer reviewed literature,

government and non-government reports related to ALMP  design, implementation and

effectivenc study arcas: Norway and Newfoundland and

in general and particularly in the ca:

Labrador. Additionally, qualitative and quantitative data from the three case study sub-arcas has

jonnai

been collected through interviews, focus groups and ques collected through the Rural-
Urban Interaction in Newfoundland and Labrador project (Vodden ctal., 2011).

Interviews with local providers of employment services in three nested case study arcas
within Newfoundland and Labrador and two — within Norway were conducted to enhance
information collected from the reviewed literature, obtain details on how ALMP arc

implemented locally and what local factors affect their effectiveness (sece Table 2). Nine

s took place in

structured in-person interviews with local providers of employment servi

Newf and Labrador in , 2009. 1 icws in the three nested case studics had

covered all main providers of employment services that are located within these regions. Main

providers include Employment Assistance Services offices (EAS) and Human Resource Labour
and Employment (HRLE) regional offices or Carcer and Work Centers (see chapter 3). Labrador

Straits and Twillingate-New World Island cach has one EAS office. In Irish Loop, five EAS



offices are managed by onc organization, which representative has been interviewed. For HRLE,

only Twillingate-New World Island sub-arca has a local office, which has been closed for a year
at the moment of the interview. Similar office in Lewisport, that is temporary serving
Twillingate-New World Island, was interviewed instead. In addition to these two main providers,

all other types of organizations, delivering more targeted employment services in these sub-

arcas, that rescarchers were aware of, were interviewed (see Table 2).

Table 2 List of Interviewees

Casc study sub-area | Interviewees

Newfoundland and Labrador

Trish Loop Celtic Business Development Corporation (EAS) (region's head office)

Trish Loop development Board

Service Canada Community Office (Trepassey)

Twillingate-New World | Human Resources Labour and Employment regional office/Career and

Island Work Center Lewisport (office in Twillingate is temporary closed)

Twillingate New World Island Development Association (EAS)

Women Interested in Successful Employment (WISE) (Gander)

Labrador Straits Employment Assistance Services (EAS) (Forteau)

‘Community Youth Network (Forteau)

CAP site (Forteau)

Norway
Nordland county NAV office in Vagan municipality
Troms county NAV office in Tromso municipality




Among the regional organizations serving larger arcas and not immediately located in the

case study sub-arcas the following two were chosen for the interviews: Carcer Work Center

nder). Carcer Work

(Lewisport) and Women Interested in Successful Employment (WISE) (¢

Centers represent a growing network of professis staffed offices i p

needs of all audience: unemployed, underemployed, social assistance recipients and employers

WISE, in contrast, serves only women, with no regards to eligibility for employment insurance.

s in the province. All case study sub-arcas have Servic

¢ s, however, these Offices do not dircetly deliver employment servie

nada Community Offic

Thus, the majority of employment service providers serving the three case study sub-arcas are
surveyed.

In Norway, structured telephone interviews were conducted with representatives of the

main provider of ALMP — local NAV (the Norwegian Labour and Welfare Organisation) offices

Three local NAV offices were suggested by the NAV administration based on interest of this

rescarch and availability of speaking dents in the following municipalitics in the

Northern Norway: Tromso (Troms), Vagan (Nordland) and Vadse (Finmark). However, the

suggested key person in Vadso rejected participation in this rescarch for unknown re

ns,

subsequently reducing the number of nested case studies to two. The remaining municipalitics

represent both urban and rural settings. Tromso municipality is a large urban center located in

I of the Arct s a home for the

Troms county and is ered as “the caj Norway”. Tromso

Tromso University, which largely influences economic activity in the municipality. Vagan

municipality, situated in Nordland county, represents a rural setting and is a traditional e

region, where cod fisheries and now salmon fish farming and tourism are the main cconomic



activities. Two telephone interviews were conducted with the ded ives from

local NAV offices in Tromso and Vagan mus in October 2010.

paliti

Additionally, three structured in-person interviews with senior officials in  the
government of Newfoundland and Labrador and federal government were also conducted and are
included in this rescarch. The following provincial and federal government departments were

covered: HRLE, Department of Education and Service Canada.

For better understanding of the local labour market challenges facing the selected case

study arcas regions in Newfoundland and Labrador, this rescarch conducted focus groups with

local business representatives. These focus groups were held in November, 2009. During the

focus groups a short presentation on the role of ALMP in community economic development and

ndings about Norwegian ALMP were given. Participants were engaged in the

cussion on the effectiveness of the current labour market programs and serv options for
the future, including pros and cons of adopting ALMP similar to Norwegian and involvement of

the business community in labour market development initiatives. In addition to the

entreprencurs, representatives from the Regional Economic Development Boards, employment

service providers, provincial government and business organizations participated in  the

Despite a low icipation rate (Table 3) the dis ions provided uscful insights

into local labour market challenges and ideas for future labour market development.



Table 3 Focus Groups Attendance

Case study #of #of Non-business participants
region businesses participants

represented
Labrador 2 5 (2 business Government (INTRD), EAS and REDB
Straits also
Irish Loop 6 7 (6 business. Chamber of Commerce meeting, REDB

also

Twillingate- 2 9 (4 business RDA/EAS and REDB representatives
New World representatives) | also participated
Island
TOTAL 10 21 (12 business

representatives)

This rescarch was also enriched by the quantitative data from the 133 questionnaires from

local businesses (representation rate 15%), local and regional non-government organizations

(NGOs) (representation rates 21% and 34%) collected by the Rural Urban Interaction in

Newfoundland and Labrador rescarch team during the summer 2008.

Interviews and focus groups questions can be found in the Appendixes 1, 2 and 3.



Chapter 3

ALMP in Newfoundland and Labrador

3.1 An Overview
The population of Newfoundland and Labrador in 2010 was 508,739 people (NL

Statistics Agency'). It is the most remote and isolated province of Canada with population

density of 1.4 persons per km’, which is also the lowest among the provinces (NL Statis

Agency®). There are over 560 communitics in the provinee dispersed over 400 square kilometers

with about two thirds (73%) of communities having less than 500 inhabitants (HRLE, 2011). The

province’s settlement pattern had been historically shaped by its main cconomic activity — the
cod fishery. The primary fishery was one of the largest employers in the province (13,000
workers) and combined with the fish products manufacturing constituted 43.5% of the annual

average employment in the goods production sector in 1985. Approximately 800 communities

were depended on the fishery to some extent (Department of Finance, Government of NL, 1987).

Even though the importance of fishery faded over the years and with the cod collapse, it is still

an important part of the provincial cconomy.

The share of employment in the primary fishery combined with fish products
manufacturing constituted in 2010 4% of total employment in all industrics (computed by the
author from NL Statistics Agcncy‘). It fell by more than two times since 1987 from 12,600

workers in 1987 to 5,300 in 2010 (NL Statistics Agency *). The contemporary fishery is largely

'Newfoundland and Labrador ics Agenc;
I'urln\ncs from July 1. 1971 o July 1, 2010
*Newfoundland and Labrador Statstics Age
Territories, from July 1, 1971 to July 1, 2010

Nuwfoundlund and Labrador Statistics Agency, Table: “Employment in Fishing Industry (NAICST)
Newfoundland and Labrador Annual Averages, 1987 to 2010”.

. Table: “Annual Estimates of Population for Canada, Provinces and

‘Annual Estimates of Population for Canada, Provinces and

y. Tabl
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based on shellfish harvesting, which contributes more than 80% of the total landed value

(Dep of Finance, G of NL, 2010). is a growing industry in the
province and provides some employment as well. It is mainly driven by Atlantic salmon and
Steelhead trout production. Commercial aquaculture in castern Canada began in the mid-80s and
now Newfoundland and Labrador is ranked second among castern provinces in aquaculture
revenue (Suprenant, 2010).

Distribution of employment by industry type has remained stable for the past 20-25 years.

More than two thirds of workers — 79% of total employment in the province in 2010 — were

employed in the service industry, which indicates a 7% increase from 1987. Employment in this

industry is led by health carc and social assistance, and retail trade sectors (Department of
Finance, Government of Newfoundland and Labrador, 2011). The share of workers in public

administration has increased by 6% from 17,600 in 1987 to 18,600 in 2010. However, between

1999 and 2006 employment in this sector has declined by 2.2% (computed by the author from

the NL Statistics Agency”). Particularly, the number of federal government employees has
declined in this period by 26.4% (the largest loss among all the provinces) (Naczk, 2008). Since
2007, the size of employment in public administration fluctuates from year to year.

Until very recently Newfoundland and Labrador has been a relatively poor province, with

a weakly developed and highly scasonal cconomy, and persistently high unemployment and

social assistance rates. However, in the past years its cconomy has been dramatically changed by

Economic

several major cconomic development projects, primarily in the resource scctor.
performance of the province gradually started to improve and since 1997 a strong cconomic
me the main

growth is observed. Oil extraction and related services, as well as mining by

contributors to the provincial GDP. Overall, the share of the goods-producing sector in the GDP
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in 2008 was larger (61.4 %) than the service-producing sector (38.6%). Fishing, hunting and
trapping (part of the goods-producing sector) added 0.7% to GDP in 2009 (Department of
Finance, Government of NL, 2010 2009; HRLE, 2009a).
Improvement in the cconomic performance of Newfoundland and Labrador resulted in an
increase in the employment rate and creation of good job prospects, which in turn increased the
%,

amount of people who started looking for employment (participation rate) up to 59% in 2009

(Figure 2).

#Unemployment rate |
m Participation rate
= Employment rate
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Figure 2 Dynamic of the Labour Market in Newfoundland and Labrador
Source: Table: “Labour Force Characteristics by Sex Newfoundland and Labrador 1976 to 2008,
Annual Averages”, Newfoundland and Labrador Statistic Agency.

The rise of the participation rate reflects a growing number of women in the labour force.
Participation rate for women grew by 43% from 1980 to 2009, while for men — decreased by six
% (computed by the author from NL Statistics Agency*). Employment in the provinee grew by

40% for the same period, rising to 214,900, indicating that 42% of the total provincial population

abour Force Characteris

*Newfoundland and Labrador Statistics Agency, Table: s by Sex Canada

1976 0 2010, Annual Averages’




has been employed in 2009 (NL Statistics Agency *). Approximate four out of ten men and
women in the province are employed. The proportion of employed men 15 years and older is

slightly higher than for women (52% versus 47%). The percentage of full-time employed among

men (92%) is slightly higher than women (79%) (NL Statistics Agency *).

Despite the observed positive trends, labour market performance in Newfoundland and

ation rate is the lowest in Canada,

Labrador still lags behind the rest of the provinces: the part
unemployment rate is the highest, and the gap when compared to the Canadian average remains
significant for both indicators. The uncmployment rate continues to decrease and in 2008
reached its minimum of 13.2% since 1970 (sce Figure 3) (Department of Finance, Government
of NL, 2009). However, the combination of employment losses, which occurred due to the global

recession and steady growth in the labour force led to a 2.3% increase in the unemployment rate

up to 15.5% in 2009 (Department of Finance, Government of NL, 2010).
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Figure 3 Dynamic of the Annual Average Unemployment Rate in Canada and Atlantic
Provinces

Source:
1976-2008™.

ics Canada, Table “Annual Average Unemployment Rate Canada and Provinces

The proportion of people on Income Support (provincial social assistance program)

d 7.8% of the provinci ion in 2009 (HRLE, 2010a) and was higher than the
national average of 5.1% for the same year (Canadian Social Rescarch Links®). More than a half

mployable, however, they may have s

(64%) of these people identified themselves

cmployment barricrs and need additional support: to prepare for, find and keep employment. The

second largest category of Income Support recipients (21.3%) is comprised of individuals with
illness or disability (HRLE, 2010a). Overall, 14.7% of the population of Newfoundland and

Labrador had some type of disability, which is only slightly higher than the average in Canada

(14.3%) (HRLE, 2009). However, the uncmployment rate among persons with disabilities was

* From the Canadian Social Rescarch Links: hup:/www search.net/stats b welfare.




the highest in Canada — 25%. However, the progress in the employment rate between 2001 and

2006 has also been one of the highest in Canada — from 27.1% to 34.8% (Statistics Canada,
2008).

For a long time the high unemployment rate has been associated mainly with lack of job
opportunitics in Newfoundland and Labrador (Crowley, 2003). However, the situation has
changed. In the contemporary labour market in the province high unemployment and Income
Support rates co-exist with growing demand for labour. In 2009 a total of 24,000 vacancics have
been registered in Newfoundland and Labrador (HRLE, 2010a). The number of vacancics is
expected to grow steadily, and over 70,000 job openings are anticipated in the next ten years
(HRLE, 2011). The service industry will lead in both employment and employment growth,

followed by the goods industry. Parti the most demand is expected to be
created by utilities, health and trade sectors (HRLE, 2011). The province's major development
projects like Vale's nickel processing plant, the Hibernia South Extension, the White Rose
cxpansion ficlds, Hebron, the Tron Ore Company of Canada expansion and the Lower Churchill

project are expected to be a key driver of this demand. Their cumulative employment needs are

projected to peak at more than 11,000 of workers in 2015-2016 (HRLE, 2011; 2010d).



Table 4 Highest Level of Schooling, 2006 (% of total people 18 to 64 years of age)

Without High | High School only | Trades ornon- | University

School university
Canada 238% 255% 282% 226%
Newfoundland and 335% 22.1% 19.7% 147% |

Labrador

Source: Table: “Highest Level of Schooling” year 2006 for provinces, Community Accounts.

Recruitment challenges associated with filling this growing labour demand include not
only the number of required employees, but, to the larger extent, by matching of the demanded
skills and education with the available pool of local workers (HRLE, 2009a; Goss Gilroy, 2005;
Department of Education, Government of Newfoundland and Labrador, 2007). Following
technological advancements, the demand for an educated workforce is expected to dominate the
overall employment growth in the province, with nearly 70% of vacancies relating to
management occupations and/or requiring some forms of post-secondary education (HRLE,
2011). With the lowest literacy level among Canadian provinces, especially among older and
rural workers, jobseckers from Newfoundland and Labrador appear to have very little chance to
succeed in competing for local jobs with workers from other national and international

in growing ge industry sectors. The proportion of people

between 18 to 64 years old who completed high school or higher education is also lower than the
national average — 56.5% versus 76.3% (see Table 4). Morcover, workers in the province do not

tend to upgrade their skills: Newfoundland and Labrador has the lowest rate of participation in
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adult learning courses in Canada among the working-age population and lowest level of

employer investment in training and workforce development (HRLE, 2009a; 2008a).

# Job Vacancies (2009)
30 Labour Force (2010)

. Il
, a |

Avalon  EasternNL  CentralNL WesternNL  Labrador

Figure 4 Regional Distribution of Job Vacancies and Labour Force (% of Total)
Source: HRLE, 2011.

The demand for labour is unevenly distributed in the provis i.. there is a spatial

mismatch between labour demand and supply. Particularly, only on the Avalon Peninsula and in
Labrador the proportion of the total job vacancies and businesses in the province exceed the
portion of the provincial labour force residing there. The opposite is true for the other regions

(Figure 4 and Figure 5), where the shares of the total number of EI beneficiaries and of the total

labour force in the province exceed regions’ portions of advertised vacs and number of

c

businesses in the province. Within regions similar patterns can be scen, including much higher

rates in compare to urban centers (Figure 8, page 70).
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 Share of El Beneficiaries by
Region, NL, 2009

# Distribution of Businesses by
Region, NL, 2009

Figure 5 Regional Distribution of EI iaries and Busi (% of Total)
< HRLE, 2011.

Sourc

Rapid aging of the provincial population and especially the working age (15-64 years

old) group also contribute to the recruitment challenge. The workforce in the provinc

ada (HRLE, 2010d). By the year 2024 i

in its rural arcas, is alrcady the oldest in Ca
1o shrink by 60,000 people making recruitment and retention of workers and volunteers in

cant problem (HRLE, 2009a; Goss Gilroy, 2005). On average, older

Various sectors a s

workers (45 years old and older) constituted 41% of workers in the province in 2005. In terms of

industry scctors, aging of the workforce is the most in

primary industry, manufacturing and processing and trades. The shares of older workers in these

sectors are 45% or more (HRLE, 2011). The domination of the older workers in typically rural

occupations, such as fishery and fish: ing will further the

sula, South

challenges in the rural areas largely dependent on fisheries, such as Northern Peni



Coast, Northeast Coast and Avalon Peninsula outside St John's (Department of Finance,
Government of Newfoundland and Labrador, 2006).
Rapid aging of the population will also lead to an increasing number of retirces and all

associated with it problems, such as growing spending on health care and shrinking of

" tax bases (Dep of Finance, G of fc and Labrador,
2006). Aging of the workforce can be measured by the ratio of new labour market entrants to
retirees. About two decades ago it was three to once, now it has fallen to one to one and by 2022 it

is projected to reach one to two (HRLE, 2008a; Goss Gilroy, 2005).

Another problem exacerbating the recruitment and retention  challes

specially pronounced in the rural

competition from other provinces. Wage competition

nd often offer poor

of the province, where local employment opportunitics are limited, scasonal
working conditions such as shift work, flexible schedules and lack of benefits, (Department of

Education, Government of Newfoundland and Labrador, 2007; Department of Finance,

Government of Newfoundland and Labrador, 2007, 2006; Goss oy, 2005). More attractive
jobs outside the province draw younger and better educated people from the province on a
temporary or permanent basis, thus creating out-migration and contributing to aging of the
provincial population. Those who leave the province, are mainly young people in the most fertile
child-bearing age range; 80% of out-migrants in the past two decades were between 15 and 29
years old (HRLE, 2009a). In terms of industry sectors, trade and technology are the most
affected ones. Students trained in these occupations are hired by companies from outside of the

province before they actually graduate (Goss Gilroy, 2005).



6000

2000 ‘= Total population change
Natural increase

-10000 ——Interprovincial net migration

Figure 6 Dynamic of Population Change in Newfoundland and Labrador and its Major
Components

Source: Newfoundland and Labrador Statistics Agency, Tab
Components Newfoundland & Labrador, 197172 to 2009-10".

timates of Demogra

Out-migration is stronger in rural arcas, which offer fewer possibilitics for the sustainable
and diverse employment young people are looking for. Subsequently, rural outmigration and

population decline decrease the capacity of local markets to support local businesscs, and reduce

the attractiveness of rural areas for investors, which, in turn, affects the diversification of rural

cconom

ies that is so vital for the sustainability of rural communitics (Goss Gilroy, 2005).

Particularly, according to the survey of local businesses, local and regional NGOs conducted

under the Rural-Urban Interaction in Newfoundland and Labrador project (Vodden et 011)
in the three case study regions in Newfoundland and Labrador, lack of human resources

including volunteers and staff was the greatest challenge of the respondents. 40% of local

s ranked recruitment and retention of human resources as their most important labour



market challenge. One third of the responding local business named the specific shortage of
skilled or experienced labour and 13% population decline duc to aging and out-migration.
However, since 2009 a new positive tendency in provincial migration has been observed:

Newfoundland and Labrador started to gain population from interprovincial migration (sce

Figure 6). Nevertheless, it is important to remember that this trend may be temporal and partly

caused by the recent recession and job losses in other provinces, thus forcing former provincial

out-migrants to return to their homes. Employment opportunitics within the province will

influence their decision to remain in NL.

3.2 The roots of the problem (Historical development of Newfoundland and Labrador)

develop of the Newf and Labrador labour market had been tied

o its major cconomic activity — fishing. Northern cod was the cconomic reason underlying the

existence of the Newfoundland (Emery, 1992). According to the first occupational census in
Newfoundland in 1857, 90% of the male labour force was engaged in the fishery (Roy. 1997).

varied

Although fishing is a scasonal activity, people worked all year round. Types of activiti

by the scason, i.c. fishing and agriculture in warm months, wood cutting in winter (House, J. D.,

1986).
Early industrialization attempts and then Co derati duced paid g
coupled with support payments, as an alternative to the sclf-
production and barter type of cconomy, which traditi i in N
Confederation also brought direct and g fi

teachers, medical occupations, ctc., and cconomic development projects such as iron ore mines

and the Churchill Falls hydroclectric dam in Labrador. However, these industrial and



development projects did not account for the Newfoundland and Labrador’s unique peripheral

cconomic system, which had been based on the largely self-reliant fishing outport

(House J. D., 1986). The focus on the cod fishery and consequent settlement patterns resulted in
a high scasonality of the market cconomy and a high proportion of rural workers. Lack of
employment opportunities outside the fishery sector has been observed throughout the history of

Newfoundland and Labrador, leading to a persistently high uncmployment rate and high

seasonality of employment in the province. Even though the overall role of the fishery in

ed it has remained the main economic activity in many rural

ninis|

provincial cmployment has di

coastal communitics (Schrank, 2005: Roy, 1997; Emery, 1992). The ground fish moratorium in
1992 caused only a temporal reduction in the number of the scasonal workers, as by the late
1990s the fish and fish processing sector had reoriented to shellfish. In fact, employment in the

fish processing sector in the province became even more scasonal than it was before the

moratorium, with the exception of a secondary processing facility in Burin (FEAW/CAW, 2004).

In 2005 the fish and fish sector for 40% of pi scasonal

workers (Atlantic Provinces Economic Council, 2005). Scasonality of employment is also

in ion and ism-related industrics. Morcover, onality in one sector,

for example in fishing, often affects cmployment in related sectors, such as fish processing,

ces Economic Council, 2005).

wholesa

ing and transportation (Atlantic Provi

Scasonal workers in Atla Canada (excluding full-time students) are usually older than

those employed full-year and have little formal cducation (Table ). In terms of the age

ribution, scasonal younger workers (under 25 years old) tend to be employed in tourism

related sectors, such as accommodation, restaurants, culture and recreation, and in retail, while
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older scasonal workers are more represented in primary industry and construction (APEC, 2005,

Sharpe & Smith, 2005).

Table 5 Characteristics of Seasonal Workers in Atlantic Canada, 2005

Share of older workers (45 years | Proportion of older workers

old and older) in workforce without high school diploma
Scasonal workers 42% 40%
Full-year workers 36% 15%

Source: APEC, 2005

Newfoundland and Labrador has one of the highest shares in Canada of labour force
living in rural spatially isolated arcas — 45% compared to an average in Canada of 17% (HRLE,
2011). These arcas are spatially isolated and rural labour markets arc generally less diverse and
more dependent on primary industrics such as fisheries or forestry while urbanitics tend to be
employed in the service industry. The lack of year-round employment opportunities in rural arcas
makes scasonal work a dominant aspect of employment in rural arcas (FFAW/CAW, 2004;

Grady & Kap

. 2002). In Newfoundland and Labrador 68% of the rural workers arc
cmployed part of the year versus 40% among urban workers (FFAW/CAW, 2004). Scasonal
unemployment fluctuation in rural areas of the province is also higher: 19 - 20% or 36,000
workers (over 30% in some parts of the North and South coasts of Newfoundland), while the
average in Canada and in St John’s is only 5% (APEC, 2005; Grady & Kapsalis, 2002).

The rural-urban disparity in the province has been historically reflected in the gap
between unemployment rates in rural and urban parts of the province (De Peuter & Sorensen,

2005). Despite the overall decline of the average unemployment rate in the province, this gain



has mainly affected the urban centers, while in the rural arcas unemployment continues to be
approximately four times the national level (Hamilton & Butler, 2001). Figure 7 below illustrates
this rural-urban gap with higher rates of unemployment recorded in the rural regions of Labrador

Stre

its, Twillingate-New World Island and Irish Loop compared to the urban centers, such as St.

John’;

“omer Brook, Gander, Happy Valley-Goose Bay or Labrador City.
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Figure 7 Participation and Unemployment Rates in Urban Centers and Rural Arecas of
Newfoundland and Labrador and Canada (2006)
abour Market Profile”, 2006; Canadian Statistics

Source: Community Accounts, Table:
Ageney, Table: “Labour Force Characterist

Since joining the Canadian Federation in 1949, labour market development in

Newfoundland and Labrador has been greatly by the i of Employ
Insurance (EI), which started to play a significant role in labour market regulation. Employment

Insurance (EI), formerly Unemployment Insurance (UI), originated from the Brirish North

America Act in 1940. The main purposes of the UI at that time were provision of the financial



istance to unemployed persons, assistance and encouragement of scarch for suitable

employment, moving people out of the arcas of high unemployment, and provision of aid for the
disadvantaged (Lin, 1998). However, gradually UT in Atlantic Canada became a regular source
of financial support for scasonal workers during the off scason periods, allowing them to work
for a certain number of weeks (now changed to 420 hours (sce below)) and reccive a
unemployment benefits for the rest of the year (Crowley, 2003; Neil, 2009). Furthermore, in
1957, UI was extended to previously non-cligible inshore fish harvesters. Due to traditionally
high unemployment rates in rural arcas in Newfoundland its fishermen became cligible for the
maximum (26 weeks) duration of benefit period while being required to work the shortest
number of weeks (ten weeks) (Ferris & Plourde, 1982).

In 1971 the system of Unemployment Insurance was widely liberalized. These changes
resulted in the creation of the Unemployment Insurance Act. The major objective of the Act was
provision of an adequate income support for all workers temporally out of work. The coverage

was made almost universal with exception of sclf-employed. However, self-cmployed fish

harvesters remained eligible (Lin, 1998).

In 1977 the fixed number of required weeks of work was replaced by Variable Entrance
Requirement (VER). Under the VER the number of weeks required to qualify for Ul was
calculated according to the unemployment rate in a region of residence (Lin, 1998). This change
created a base for the horizontal inequality of benefits paid to residents of bordering regions who
worked in the same region. This is often the casc in Newfoundland and Labrador, where

unemployment rates in the rural arcas are higher than in urban and people commute to urban

centers for work (May & Hollett, 1995).




Nowadays, the basis on which Employment Insurance (EI) regular benefits are calculated
has been changed from the number of insured weeks worked to the number of hours worked in
the previous 52 wecks, but it continucs to be variable depending on the unemployment rate in the

to EI

idence. Such a differentiation was introduced to increase ac

workers” place of

in the regions affected by a high unemployment (Service Canada®). For example, a

benefits
worker who lives in cconomic region with unemployment rate of 14% or higher can qualify for

26 to 32 weeks of EI regular benefit by working from 420 to 454 hours in the past 52 weeks,

while a worker who lives in region where unemployment is relatively low (7% - 9%) has to work

three times more (from 1260 to 1540 hours) in order to qualify for the same number of weeks’.

In Newfoundland and Labrador, where the rate varies ly across the

province, this differentiation continues to create horizontal incquality, as was noted by May and

Hollett (2005). For example, residents of St. John's belong to a region with an uncmployment
rate of 7.1% and arc required to work at least 630 hours to qualify for EI, while residents in the

rest of the provinee, including neif ing St. John's itics, have a 17.9% !

rate and are only required to work the minimum of 420 hours, even if they work in St. John's or

such as Alberta or Ontario (Service Canada®).

other provinces with low unemployment rate
New labour market entrants or those re-cntering it, however, are required to work cqual number
of hours (910) in all economic regions (HRSDC, 2006).

Self-cmployed workers are not generally covered by EI regular benefit, with one

exception for self-cmployed fishermen. Self-employed fishermen can apply for EI fis

"Based on the Servic
insurable employment and the regional rate of unemployment from:
st il el

htp. i shtmlilong|
*s 010 at: huep. /srv |
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benefit. This benefit is based on the amount of carnings rather than hours worked. The qualifying

amount of carnings from fishing varics between $2,500 and $4.200 depending on the

uncmployment rate in the region, with a unified equal amount of $5,500 required for new labour

market entrants or re-entrants (HRSDC, 2006). The amount of EI regular and ing benefit is

determined as 55% of the average wage of the reference weeks, with a maximum of $457 a

week. The duration of EI claim ranges between 14 and 45 weeks. The duration of EI fishing
benefit can last up to 26 weeks within a benefit period. There are two benefits periods — winter

claim and summer claim (Service Canada”).

The variation in the EI benefits requircments in the Canadian EI system makes it casily
accessible for seasonal unemployed due to a short qualification period in the arcas of high

unemployment rate, like Atlantic Canada (Van Audenrode et al., 2005). In the rural s, with

limited full-time jobs opportunitics, which dominate in Newfoundland and Labrador, an
extended period of EI benefits stimulates scasonal workers to remain in - their scasonal

occupations and rely on EI until the next seasonal work reappear, even if it means longer than

average commutes during the working scason (Freshwater & Simms, 2008). This significantly

impedes cconomic adjustment of the fishing industry in Canada and makes it the most labour

intense among OECD countries. The industry has the highest ratio of direct monetary payments

landed value

to fishermen (mostly in the form of E ing benefit) as a portion of total domes
(HRSDC, 2005).
Haddow (2000), analyzing persistently higher unemployment in Canada compared to the

United States, suggests that Canada’s relatively generous social benefits, particularly EI and

social assistance, are believed to carry the largest ibility for the higher




rate. Generous EI and social assistance have created a disincentive for many unskilled workers to

accept low-paid employment. According to Immervoll and Pearson (2009), low-skilled benefits

recipients in Canada lack financial incentives for taking up low-paid jobs, as a job with below-
average camings (c.g. two thirds of the average wage) will increase their available net income

from benefits by only 45%, while the effective level of increase to provide incentives to work is

considered to be 60% or higher. Further, the poverty level among low-paid working families

with children in Canada has grown by 40% since the mid-1990s to the mid-2000, reaching 21%.

It is the fifth highest among OECD countries (Immervoll & Pearson, 2009).

Simms and Freshwater (2008) point out that a high wage replacement level and
extended duration of unemployment benefit can create disincentives for work, minimizing
individuals full-time participation in the labour force, especially when combined with scasonal

employment. In Newfoundland and Labrador, the ultimately casy access to Ul created an

attractive lifestyle and kept fishermen from changing their occupation, which was one of the

reasons explaining why so many people were left unemployed by the Atlantic Cod moratorium

in 1992 ggested that it also forced local

ording to Shrank (2005). Crowley (2003, 2002) s

private-sector employers to compete with so-called “make-work™ projects and the EI system,

which offer generous uncmployment benefits for a few required weeks of work. A similar effect

of reducing work incentives was noted for the social assistance program by Gunderson (2003).

Minimum formal skills requirements for jobs in fishing and fish processing has had a

negative impact on the overall quality of the labour force in Newfoundland and Labrador, and

discouraged people from continuing cducation and professional development (Crowley 2003,

2002; APEC, 2005). Despite the initial intention, programs like EI have impeded long-term skill

rbated the local mismatch between

development of the provincial labour force and exa

portion of wage repaid by employment insurance during the period of unemployment.
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available skills and jobs (Crowley, 2003, 2002). Even now, when labour demand in

Newfoundland and Labrador is growing, especially for skilled workers, the provincial labour

market continues to exhibit high unemployment and Income Support rates.

3.3 History of ALMP implementation
Both federal and provincial governments have been providing ALMP in Canada for
several decades (Lazar, 2002). However, until the late 1980s these programs remained

fragmented and underdeveloped (Gray, 2003). In the mid-1980s interest in ALMP in Canada,

along with many other OECD countries, has grown. This interest was ulated by a growing

unemployment rate and, particularly long-term uncmployment, which caused spending on

unemployment insurance and social assistance to climb. The recommendations made by OECD’s
reports in the 1980s and 1990s also played a role in the rise in interest (Gunderson, 2003).
The Labour Force Development Strategy (LFDS)'" launched by the federal government

in 1989 marked a turning point in the arca of ALMP in Canada (HRDC, 1998). This initiative

stressed the necessity of moving social policy towards active programs aimed to

individuals to adapt to cconomic change. The Strategy allowed some funds from passive U to be
shifted to occupational training and job assistance to stimulate returns to work among the
unemployed. Thus, up to 15% of total UT annual expenditures became available for ALMP or
“developmental uses™ (Gray, 2003). Another important step marked by this Strategy is a

to involve b and labour in the decision-making regarding

training (Klassen, 2000). This commitment resulted in the creation of non-government Labour

Force Development Boards on the national and regional levels in the carly 1990s (Klassen, 2000;

"' Labour Market Development Strategy (LMDS) in some sources, for example in Gray, 2003; McIntosh, 2000.
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HRDC, 1998). These Boards were designed to influence national and provincial labour-market
initiatives, programs and policies (HRDC, 1998).

On the labour demand side, in the late 1970s the federal government launched the
Community Economic Strategy (CES). This initiative, known as the Local Employment

Assistance Development (LEAD), marked a new approach to community economic development

by providing local groups with authority and financial resources to assist entreprencurs in their
communities to create or expand their businesses. The aim of the LEAD was to increase the
number permanent jobs in the arcas with chronically high unemployment. In the late 1980s, local
business development was integrated into a broader concept of strategic community planning,
which led to development of the Community Futures program. A main component of this
program, funded from the UI fund, was the Sclf-Employment Incentive aimed at assisting
unemployed with becoming self-cmployed (PanCanadian Community Futures Group, 2001; Roy

and Wong, 2000). The business develop of C Futures later evolved

into C ity Business D C (CBDCs) with some of these Corporations

continuing to deliver EI-funded employment programs.

The U Insurance Act a major res in 1996 and was
replaced by the Employment Insurance Act (Fong, 2005; Kerr, 2000, Klassen, 2000). The new
Act introduced an Employment Insurance system with revised ALMP aimed to assist the
unemployed with finding and preparing for a job. The shift from passive to active measures also
involved reductions in cligibility criteria, reduced generosity of income maintenance programs
(unemployment insurance and social assistance) and introduction of work or job scarch

for beneficiarics of these programs (Fong, 2005; Gunderson, 2003). El-

funded ALMP or Employment Benefit and Support Measures (EBSMs) included five
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components: Targeted Wage Subsidy, Sclf- , Job Creation Partnership

and Employment Assistance Service (Gunderson, 2003).

The new approach required a decentralization of decision making power that was
achieved through the transfer of a large portion of the federal labour market responsibilities to

ics of Labour Market Development Agreements (LMDAs)

provincial governments through a s

between the provinces and the federal government that begin in 1996. Under these Agreements

the federal government remains in charge of administering the passive component of EI and
control over the job scarch activities of its recipicnts while provinces became responsible for

design and administering of the EBSMs (Gray, 2003). LMDAs were aimed to incorporate local

flexibility in the design and delivery of ALMP delivered under the Employment Insurance Act,

of the Agreements (Haddow, 2000). In the case of

as this was scen as a key factor for the suc

some provinces, including Newfoundland and Labrador until 2009, the LMDASs have been co-
managed, i.c. both governments have been involved in the design of ALMP while the federal
government has remained responsible for the program’s delivery. Newfoundland and Labrador
signed a LMDA in 1997 (HRDC, 2001).

In general, devolution of the LMDAs to provinces, however, has resulted in rising

s of LMDAs to local needs, as many provinces tend to

concerns about the responsiver
centralize policy design (Klassen & Wood, 2008; Haddow, 2000). Klassen and Wood (2008)
also warned about the general underdevelopment of Canadian ALMP compared to European
nations, state reliance on labour force mobility (both interprovincial and international) and
private initiatives. Klassen and Wood (2008) have also pointed to the potential challenges that

ly populated Atlantic provinces and northern territories may encounter in achieving
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cffective preparation and implementation of ALMP compared to cconomically  stronger
provinces, due o their fewer organizational and financial resources.

Historically Canada spends more on passive than on active labour market policies, which

is also a common trend for the most of the OECD countries except for Sweden and Norway.
Haddow (2000, p.56) explains the robustness of the passive labour market initiatives in Canada

by resistance of some politicians, especially in provinces with high unemployment, who “have

long used labour market measure to secure electoral support in their home ridings™.  Even after

the policy shift in carly 1990s, the Canadian federal government has been criticized for masking

passive measures under the active ones, especially for the poorest provinces. This was also the
case for the series of the federal programs launched in response to the collapse of the cod fishery
in Newfoundland and Labrador (Haddow, 2000).

The three federal labour market programs — the Atlantic Fisherics Adjustment Program

(AFAP, 1990-1992), the Northern Cod Adjustment and Recovery Program (NCARP, 1992-

1994), and The Atlantic Groundfish Strategy (TAGS, 1994-1998) — were introduced in Atlantic

da to address the massive rise of unemployment caused by the Northern Atlantic Cod

in 1992 and fish closures (OECD, 2000: Roy, 1997).

In fc and Labrador in the fishery started to raise even prior

the moratorium, reflecting depleting fish stocks. However, the layoff caused by the Northern
Atlantic Cod moratorium had become the largest in the history of Canada (Ommer, 2007;
Schrank, 2005). In 1987 approximately 15,000 harvesters and 27,000 fish processing workers
were employed in the province. The number of full-time employees in the fish harvesting sector
did not change, but almost all part-time fishermen lost their jobs (Schrank, 2005). The most

significant impact has been on the fish processing industry, where about the half of the existed



facilities was closed, over 15,000 jobs were lost and the cconomic base of several hundred of
communitics solely depended on fishery, had been destroyed (Schrank, 200; Hamilton &
Butler, 2001).

AFAP was designed for an cight year period. Along with income maintenance

{ it had an active

component for displaced older fish plant workers and

oriented on the economic diversification within and outside the fisheries. ACOA and Department

nce and T¢ Canada shared ibility for the diversification aspect

of Industry, S

(Emery, 1992). AFAP helped to create a modest number of new jobs, but, overall, the program
has been not capable of responding to such a severe risc in unemployment (Roy, 1997).

In 1992 AFAP was replaced by NCARP scheduled for two years. In terms of labour
ve — in the form of income support to

market programs it also had two componen

fishermen and fish plant workers; and active, which included training in skills outside the fishery
(starting from the literacy upgrades) with particular focus on younger people, professionalization

for fishermen, voluntary carly retirement and license retirement. Those who chose to participate

in these active programs were qualificd for more generous payments under NCARP (Emery,
1992). Despite the financial incentives, the active component of the program was significantly
undersubscribed — slightly over 2,000 of fishermen and fish plant workers took retirement
options and only about $100 million were used from $163 million allocated for this component,
while participation in the passive component exceeded the expectation by 6,000 participants
(Roy, 1997). In 1994 when it became clear that the northern cod stock would not recover soon

and NCARP had expired, NCARP was replaced by TAGS (OECD, 2000).

TAGS also had a passive income support and cconomic

such as i ing, retraining, empli and mobility assi: and




other initiatives (OECD, 2000; HRDC, 1996). HRDC was responsible for administering the

following active labour market programs: Green Projects, Mobility ance, Job

C ies, Delivery Assistance, Empl Bonus, and the Portable Wage Subsidy

(ACOA, 2002). However, unlike NCARP it had a clear goal — to reduce the capacity of the

industry by 50%. Nevertheless this program followed the NCARP scenario — the income

part was i while active were (ACOA,
2002). Participation in training was impeded by low ceducational attainment (72% of the cligible
participants did not have a high school education) and older age profile (55% were between 33
and 55 years old) (Woodrow, 2005). As a result, the money from the active component were
reallocated to income maintenance and almost no economic adjustment was achieved (ACOA,

2002; Roy, 1997). Evaluation of the TAGS d that a fevelop

component was ing in the program, and that job creation programs needed better integration

in the TAGS (HRDC, 1998). TAGS was terminated one year carlier than planned, in 1998, due

1o the oversubscription to the income mai and a signifi 1t tion of
the potential participants from the province. The provinee” population fell by 10% from 1991 to
2001 The peak of outmigration happened between 1998 and 1999, reaching 9,490 people that
year (Schrank, 2005).

In 1998 Canadian Fisherics Adjustment and Restructuring (CFAR) program replaced
TAGS. This program included license retirement, final payments under TAGS and active
measures designed to help former fishermen become self-employed, obtain work experience and
new skills, or relocate (ACOA, 2002; OECD, 2000). About $100 million were allocated to

ACOA, ity economic p izations and other partners for community and

regional cconomic development.  An additional $65 million were allocated to ACOA as an
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Economic Development Component (EDC) of CFAR. Apart from CFAR, ACOA developed and

d in hip with f and Labrador government several cconomic

ustainability of jobs

diversification programs aimed to reduce dependency on fishery, increase

and income in the province (ACOA, 2002). Despite these efforts, economic growth and job

cre n rates in Atlantic Canada in that period were far below the national level - by 5 and 20
percent correspondingly (Crowley, 2003).

Following the shift towards active measures at the federal level, most provinces reformed

their social ance programs, making them more workfare oricnted. This shift has been
particularly pronounced in Ontario and Alberta (Gray, 2003; Haddow, 2000). The common trend

among the provinces have been observed in the creation of incentives that cither encourage

stance recipients to take employment, or discourage them from applying for welfare.

Such incentives were found to be very effective (Van Aud de ct al., 2005). In

and Labrador the provincial g imul among social or

Income Support clients through provision of employment programs and extending benefits for

those I stance for employment. However, thi; not exactly workfare measures as

ving

there is no punitive component (Haddow, 2000).

Furth the G of Newfc and Labrador also launched an ongoing
multi-departmental Poverty Reduction Strategy. This strategy is targeted to the most vulnerable
to poverty groups of the population such as lone mothers, older workers, persons with
disabilitics, ctc. The Strategy’s main goals include improvements to provision of services for
individuals with low income, strengthening the social safety net, increasing carning income,
improvements to carly childhood development and to the overall level of education'”. The

many of which help

Poverty Reduction Strategy currently consists of over 80 ongoing initiativ

paragraph is based on the information provided at the: hitp:/www.
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10 address the issue of financial disincentives associated with taking low-paid employment for
welfare benefits recipients. Among these initiatives arc: program assisting low income residents

stance with expenses

with medical expenses, reduction of income tax for low income carners,
associated with transition from Income Support to work and initiatives supporting persons with

disabilitics looking for employment or education. However, despite these current initiatives, the

problem of financial disincentives persists (Lysenko & Vodden, 2011).

3.4 Labour market actors involved in ALMP design and delivery

Development of the labour market policy in Newfoundland and Labrador is guided by the

three Labour Market Agreements between the federal government and the province: LMDA,

Labour Market Agreement (LMA) and Labour Market Ags for Persons with Di:
(LMAPD). These Agreements are targeted to certain groups of population. Newfoundland and

Labrador Benefits and Mecasures (NL Benefits and Mcasures) are ALMP delivered under the

LMDA and primarily targeted to unemployed individuals cligible for EI (HRLE, 2010a; LMDA,

2008). Individuals, who do not have a sufficient labour market attachment, such as Income

Support recipients, new labour market entrants, immigrants, persons with disabilities, youth or

unemployed self-employed, as well as low skilled employed individuals, especially those with
low (less than a high school degree) education, are cligible for ALMP delivered under the LMA
(LMA, 2008). LMAPD is devoted to the programs and services for people with disabilities
(HRLE").

Since November the 2nd, 2009, a full devolution of LMDA between the federal

government and Newfoundland and Labrador took place (HRLE, 2009¢). The province became

abour and F (HRLE), Government of and

hrle/disabi

"' Department of Human Resource

Labrador, hitp:/ www frle.gov.nl. oy services. html




fully responsible for the ALMP under this agreement (i.c., for NL Benefits and Measures). This
devolution will enable the province to adjust the design and delivery of its labour market

programs and services to respond better to local, regional and provincial labour market needs

(HRLE, 2009b). It is also supposed to reduce overlap and duplication between provincial and
federal programs and services, create a “no wrong door” approach for serving clients and pursuc
the idea of coordinating ALMP and other related services delivered by Department of Human
Resources, Labour and Employment (HRLE), Department of Education, Department of

Innovation, Trade and Rural Development (INTRD), Department of Education and other

departments and through a network of third party agencies (LMDA, 2008).

To track the effectiveness of programs and services administered under the Agreements,

set of indicators has been designed for cach Agreement (LMA, 2008; LMDA, 2008). These

indicators are to be reported to the federal government annually. There are three indicators for
the LMDA: the number of clients served, savings to the EI account generated from claimants
returning to work before the end of their claims, and the percentage of the NL Benefits and
Mecasures participants who returned to work (work is defined as at least 12 weeks in duration)

(Gray, 2003). The annual targets for these performance indicators are set with a mutual

agreement between the federal government and Newfoundland and Labrador. The targets are

based on historical data, provincial socio-cconomic and labour market context, local and regional

priorities and characteristics o requirements of clients (LMDA, 2008). Indicators for the LMA
are grouped in the three categories: Eligible Clients Indicators, such as total number of cligible

clients, their educational level prior the interventions and proportion of target groups (aboriginal,

ns with disabilitics, immigrants, ctc.): Service Delivery Indicators, showing the number of

pers

participants by programs and services, ete., and Eligible Client Outcome and Impact Indicators,




of the clients 1

prop d the interventions in the previous year, their
status after the completion and several indicators reflecting cffectiveness of training programs
(HRLE, 2008a).

The federal government continues to provide employment programs for Aboriginal

ics through Service Canada local offi

people, youth, older workers and persons with disabil

in the province (LMA, 2008). Federal also I cconomic it in
Newfoundland and Labrador through Atlantic Canada Opportunity Agency (ACOA). ACOA

aims to increase cmployment and carned income through stimulation of business growth,

particularly among small and medium-sized iscs (SMEs). The Dey of 5

Trade and Rural Development (INTRD) plays a similar role for the provincial government.

The main responsibility for development of ALMP under the three Agreements in

Newfoundland and Labrador was held by the Department of Human Resources, Labour and

ployment (HRLE), which has been recently renamed as the Department of the Advanced
Education and Skills. HRLE has seven lines of business, which include labour market

and i youth

pment; carcer and cmploy

engagement; persons with disability, Income Support services and emergency social services

(HRLE"). Within HRLE Carcer, Employment and Youth Services Division (CEYS) develops

programs addressing carcer and employment needs of youth, people secking employment and

persons with disabil Labour Market Development and Client Service Branch coordinates the

Labour Market and Carcer Information Hotline and a provincial labour market information

website; develops labour market policies and initiatives; delivers income support and CEYS

hermen and

including

programs; develops and manages services for displaced workers,

"* Department of Human Resources, Labour and Empl (HRLE), Government of 0 and
Labrador, accessed on November 11, 2010 at: hitp:/ wwiw. V.ol cahrle/department/index b 1




supports departmental initiatives, such as Carcer Work Centers. This branch is also functionally

responsible for the Office of Immigration and Multiculturalism (HRLE'Y).

HRLE is onc of the largest ds in the G of N and

Labrador with the budget of approximately $388.9 million for 2009-2010 fiscal year (HRLE,
2008a). Funding for the programs and scrvices administered by HRLE comes from both

and federal The federal g provides funding for NL Benefits

and Mcasures (LMDA, 2008). It agreed to transfer to HRLE approximately $133 million
annually towards LMDA (HRLE, 2009a). Labour market programs under LMA and LMAPD are

cost-shared by both federal and provincial governments (LMA, 2008).

Table 6 HRLE Spending 2009-2010

Expenditures Amount ($)

Income Support Services: 219,034 341
« Income Support assistance 218,009,652

e National Child Benefit and  Mother/Baby 1,024,689

Nutrition Supplement

Employment _and  Labour Market  Development 117,642,002

(Including Office of Immigration and Multiculturalism)

Youth Services 14,581,990
Exccutive and Support 13,732,418
Service Delivery 23,984,708
Total 388,975,459

Source: HRLE, 2010a.

'* Department of Human Resources, Labour and E (HRLE), Government of |
Labrador, accessed on November 11, 2010 at: http: www.hrle gov.nl.ca hrle/department/branches ind
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Proceeding with the ideas of the devolution of LMDA, HRLE took the lead in several
cross-government initiatives, such as the Poverty Reduction Strategy, Provincial Immigration
Strategy, Youth Retention and Attraction Strategy and development of a Strategy for Inclusion of
Persons with Disabilitics. In order to make provincial ALMP more responsive, HRLE is
undertaking a comprehensive review of labour market programs and services. The Department
also works towards improving its service delivery, developing a new computer management
system and shifting the focus of delivery approach from “program” to more client-oriented, for
example (HRLE, 2010a).

HRLE works in a close collaboration with the Labour Market Sub-Committee of the

Strategic Partnership Initiative (SPI) established under the LMDA. SPI includes representatives

from business, labour and provincial g . Busine by the

and Labrador Business Coalition, labour by the Newfoundland and Labrador Federation of

Labour, and the provincial g is d by HRLE, [ of 5

Trade and Rural Development (INTRD), Labour Relations Agency and Public Service

Secretariat (INTRD'®). The Labour Market Sub-Committee was shed in 2005 to provide a
dialogue between social partners, business and government to set strategic directions and
promote actions to support human resource and workforce development in the design of ALMP
and development of the labour market in Newfoundland and Labrador (Labour Market

Committee'”).

Another body — the Provincial Advisory Council for the Inclusion of Persons with

Disabilitics — advises the provincial g on development of policics, programs, strategics
" INTRD, ssed on November 13, 2010 at
hitp:/www intrd.gov.nl ca/intrd regionaldey himl

Labour Market Committee, accessed on November 13, 2010 at:
hup://wwaw.lab | ca/aboutus.him
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and recommendations that stimulate inclusion of persons with disabilitics. This council

bili their of

epresents the ity of persons with di

disability issues (HRLE, 2010a; HRLE, 2010b).

Other departments, such as INTRD and Department of Education also design and deliver

programs, such as wage subsidics, training and vocational guidance programs. These programs
are targeted to current employees of SMEs, fish plant workers negatively affected by the plant
closure and school students (INTRD'"; Interviews).

Participants in ALMP available in Newfoundland and Labrador fall into the three

categories:  El-cligible; El-non cligible, including Income Support recipients; and people with

disabili

. Thus, job scekers choose a labour market service provider according to their

cligibility status and availability of these providers in a particular geographical location. Delivery

of ALMP in the province is divided between various organizations due to a fragmentation of

ALMP themselves by cligibility criteria and a practice of contracting out the delivery of the

cemployment service.

ALMP for El-cligible and reach “back clients” (whose El claim ended within three
years) are delivered though contracts with local, mostly non-profit, community organizations.
These contracts were signed between the federal government (Service Canada) and local
organization prior the devolution of LMDA. These community organizations can be divided into
two categories. The first group serves all eligible clients, while the second serves individuals

with special needs, such as persons with disabilitics, ex-offenders, women, youth, ete. (HRDC,

2001). The first group includes 64% of all EAS offices (computed by the author from HRLE'").

'* Department of Innovations, Trade and Rural Development (NTRD), acy
htip://www intrd.gov.ol.ca/intrd programs/index him.

' Department of Human Resources, Labour and (HRI of fo and
Labrador, accessed on July 18, 2011 at: hitp: ‘www hrle gov.nlca hm imda pdf

ed on April 2, 2010 at

Listing. pdf.
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This group is d of ity and regional develop fations, such as Rural

Devel iations (RDAs) and C ity Business Develop C

(CBDC), with some managing several EAS offices within a region (HRDC, 2001; Interview).

Specialized EAS offices are generally located in larger urban centers and are run by well-

established advocacy groups, such as the Canadian Paraplegic Association, Community

Employment Corporation (CYN), or John Howard Society (HRDC, 2001; HRLE™). This

category includes CYN, WISE, and others™. The range of services they offer varics from carcer
development activities to education and training or social/community work (Sharpe and Qiao,
2006; OECD, 2002b). Such specialization allows for a better tailoring of services to the needs of

the particular groups of unemployed, but also

an important issuc of maintaining standards
and cquality of delivered programs (OECD, 2002b).

Many of the non-specialized EAS offices were originally created by the existing local

development organizations to respond to the cod fishery collapse in the carly 1990s and were
contracted to deliver the federal government adjustment programs (NCARP, TAGS, ctc). After
the termination of the programs in 1996-1997, many of these local community organizations
signed the contracts for delivery of EAS (HRDC, 2001). After the full devolution of

responsibilities for the LMDA to Newfoundland and Labrador, EAS offices continue to deliver

NL Benefit and Mcasures but report to HRLE now.

El-non cligible individuals, including Income Support recipicnts, and people with

di

bilities interested in employment arc cligible for ALMP under LMA and/or LMAPD

delivered through local HRLE offices, Carcer and Work Centers (described below) and/or

* Department of Human Resources, Labour and Ej (HRLE), Government of and
Labrador on November 27, 2010 a sed on July 18,2011 at:
hiip:// sov.nl.cahrle Iny sting pdf.

contracting EAS from Service Canada, this rescarch will further
Newfoundland and Labrador.

ended number of the organizatios
focus only on those represented in the three case study regions
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Community Partners. The number of local HRLE offices grew from 20 in 2001 (HRE, 2001) to

in their

27 in 2010. HRLE also has four regional offices, which manage the client servic

regions (HRLE, 2010a). HRLE also contracts out delivery of some of the employment support

programs and initiatives to various community agencies through Community Partnership
Program. This Program includes funding for Community Youth Network (CYN) centers and

grants to other youth-serving organizations, provision of wage subsidy programs for youth, such

nkages, and Co-op Placement for post-secondary students. It also includes community

organizations serving other segments of the population, such as older workers and single parents.

These programs and initiatives aim to improve individuals’ ility and hen their

?). Thes

attachment to the labour market (HRLE” community agencies may, at the same

involved in the delivery of employment services to El-cligible clients, for example CYN, RDA

or organizations scrving persons with disabilitics.

In addition to local HRLE offices, 13 Carcer and Work Centers were recently created

the province (HRLE™). Career and Work Centers are community based resource centers,

acre
connecting job seckers with employers. Career and Work Centers address basic carcer and

istance 10

employment needs of the general public, regardless cligibility for EI and provide a
employers facing labour market challenges These Centers also provide employment counseling

and deliver ALMP for non-EI cligible clients (HRLE™; Interview).

t of Human Resources, Labour and E: of and
cessed on November 27, 2010 at: hitp:/www.brle. cpp-himl.
* Department of Human Resources, Labour and Es and
Labrador, accessed on July 29, 2011 at: hty
and

w
* Department of Human R.wurm ubour and Et
Labrador, a (ovember 27, 2010

hup:/ www Imiworks.nl.ca/C rW




Among Community Partners, Community Youth Network has the largest number of local

with 30 CYN centers across the province (HRLE™; HRLE, 2010a). CYN has operated in

Newfoundland and Labrador since 2000. Their goal is to help youth overcome educational and

employment barricrs and improve the overall quality of their life by promoting positive social

interactions in a safe place and stimulating youth i in local ity life (CYN*;

Interview). In terms of ALMP, these izati deliver basic il services, such as

resume workshops, job shadow, ional trips to post- y institutions, job scarch

istance, as well as wage subsidics for summer students’ employment. CYN actively work
towards involving youth dropped out of schools and youth at risk with drugs and alcohol

Interviews).

problems
In Newfoundland and Labrador not only design of ALMP is centralized in the provincial
government, but their management is also tied to the upper administrative levels. Local actors

immediately involved in the delivery of employment programs, services and measurcs do not

have authority neither to approve clients” cligibility for ALMP, nor to make any funding-related

de

ons. Every application must be approved on a regional or provincial level. Some non-

specialized EAS representatives noted that excessive control form Service Canada (some of the

data was collected just before the devolution of LMDA) slows down their work. No labour

market-related planning

expected at the local delivery level. Participation in all kinds of

ALMPs in Newfoundland and Labrador is voluntary based. EI and Income Support beneficiaries

are not required to contact employment services providers or develop a plan for returning to

work. However they are notified about availability of such services upon application for their

Department of Human Resources, Labour and (HRLE), Government of Newfc and
Labrador, accessed on November 27, 2010 at, accessed on November 16, 2010 at:
http://wwi. hrle.gov.nl.ca’hrle students provincial_cyn_contacts pdf.

** Community Youth Center (CYN), accessed on November 18, 2010 at: hitp:/ wwiw.cyn-stjohns.nfca’.
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benefits (Interviews). Delivery of ALMP is generally client-driven, which is basically a

ions, especially those who serve certai

“passive”™ approach. However, some local organi

, or Women

groups of the population like, for example, Community Youth Network Center
Interested in Successful Employment are more proactive in terms of initiating contacts with their

clients.

Duc to a fragmentation in the provision of ALMP it is difficult to determine the total

y of ALMP.

number of providers in the province and a degree of their involvement in the del

I services and ification of staff also varies across providers.

The sclection of

Table 7 summarizes the major groups of providers, showing a total of 106 offices delivering

on regions.

local labour market services broken down by HRLE's four major service provis



Table 7 Distribution of Labour Market Service Providers’” in Newfoundland and

Labrador (number of regional offices)

Region’s Avalon Central Western Labrador

characteristics: Region region region region

Arca (sq. km)™ 9,100 67,100 44,280 295,000

# of communitics’ 188 >2377 167 32

Population™ 244,550 144,705 89,825 26,390

Service providers: Total

HRLE  (local  and 7 1 7 6 31

regional offices)

Carcer Work Centers 4 5 3 I 13

EAS(non-specialized) 1 18 14 7 50

Service Canada 3 5 5 2 15

Centers

Sub-total 109

EAS (specialized) 20 IS 8 5 48

CYN 8 6 4 12 30

Community Partners Not Not Not Not Not
estimated’’ | estimated | estimated | estimated | estimated

Total Over 54 Over 59 Over 40 Over 33 Over 170

Source: HRLE™; HRLE™; CYN™.

** Data on the number of in this region is p i f Gander-New-Wes Valley arca
are not included).

ating in the Community Partners programs varies over the time as some of
these contracts are hortterm,

* Department of Human Resources, L.'Abuur:md (HRLE), G of and
lx d on July 18,2011 at:
.
(HRLE), of and Labrador,
2010 at, accessed on January 19, 2010 at: hup:/www.hrle gov rle:

acc ca
* Community Youth Center (CYN), accessed on November 18, 2010 at: hitp: www cyn-stjohns.nf.ca’
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According to Table 7, non-specialized EAS offices providing the full set of NL Benefits

and Measures scem to have the most extensive representation in rural arcas across the province.

zed EAS off

Spe have the second greatest number of offices across the province.
However, since they are serving different segments of clients, the actual number of offices
delivering services in a particular region is significantly smaller. Carcer Work Centers have the

lcast geographical representation among the major non-specialized providers, although, the

number of Center

growing.

offices (over 170, not all arcas have equal

Despite the large total number of provider

access to employment services and ALMP across the province. In all three case study regions

Newfoundland and Labrador, the most casily accessible providers of
employment services were the non-specialized EAS offices. Irish Loop region has three such

offices within its boundaries and the other two — Labrador Straits and Twillingate-New World

est distance from these offices to the furthest community in

Island — have one cach. The gre:

cach of the case study regions was 65 km — from Fortcau to Red Bay in Labrador Straits region.

In fact, in all three case study regions, the service arca of local EAS offices also corresponds

with the functional (labour market) region boundaries. All the three case study regions also have

CYN centers, with Labrador Straits having three centers. Local HRLE offices are |
represented in the case study regions. Only Twillingate-New World Island region has onc
however this office had been temporarily closed for more than a year at the time of the study.
The distances from the nearest operating HRLE office to the furthest community in cach of the
case study regions are the following: Irish Loop — 96 km (St. John’s to St. Shott’s), Twillingate-
New World Island — 96 km (Lewisporte to Crow Head), Labrador Straits — 164 km (Mary’s

Harbour to L’Anse au Clair). None of the case study regions had a Career Work Center. The
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distances from the nearest Center to the furthest community in cach case study regions are
approximately the following: Irish Loop — 96 km (St John’s to St. Shott’s), Twillingate-New
World Island — 96 km (Lewisporte to Crow Head), Labrador Straits — 468 km (Corner Brook to
Red Bay (requires ferry crossing)) (NL Statistics Agency ™).

HRLE employs approximately 600 people (HRLE, 2010a) plus 75 former employees of
Service Canada who were transferred to it under LMDA (HRLE, 2010a). 507 (71%) of
employees (including former Service Canada employees) are working throughout the province
and the rest (29%) — in the provincial capital St John’s (HRLE, 2010a). There were no official
numbers on the “staff to client ratio” available at the time of this study. However, the
approximate ratio for the three case study regions based on the interview with local providers of
ALMP can be calculated. In this study we looked at the number of staff in the local offices
delivering ALMP for El-cligible clients in cach case study region and at the number of EI
recipients. However, the actual number of potential clients is higher, as individuals who had an
EI claim in the past three years also remain cligible for this suite of ALMP. The approximate
staff to potential clients ratios for the three case study regions in Newfoundland and Labrador are

shown in Table 8.

** Newfoundland and Labrador Statistics Agency, Road Distance Database,
hitp://www.stats.gov.nl.ca/Data Tools Road DB Distance/ Default.a:

83



Table 8 Staff to Unemployed Ratio in Case Study Regions (Newfoundland and Labrador)

Irish Loop Twillingate-New | Labrador

World Island Straits
EI recipients (both regular and fishing 2,520 2,150 560
claims)®
# of non-specialized EAS offices 4 1 1
Total # of staff in the EAS offices 9 3 L5
StafT to potential client ratio | 1/280 17716 1373
Staff to potential client ratio 2 17229 1/565 17316
(excluding fishing claims)

Source: Interviews.
As we can sce from Table 9 below, the Income Support clients in two case study regions

do not have a local office providing them with ALMP and the distance some of them (from the

more remote communitics) would have to drive to access these services from the nearest HRLE

or Carcer Work Center can be more than 90 km. In Twillingate-New World Island the ratio of
staff to clients would be (if the local HRLE office was open) less than 1/260, as the statistics are

available for the heads of the family, not for individuals.



Table 9 Staff to Potential Income Support client ratio in case study regions (Newfoundland
and Labrador)

Irish Loop Twillingate- Labrador
(3 labour market | New World Straits
regions) Island
# of heads of the family receiving. 215 260 15
Income Support (IS) available to work**
# of HRLE oftices na I (temporary n/a
closed)
Staff to client ratio n/a Would be na
I/more than 260

Source: Interviews.

formal

Interviewed local providers of ALMP in all three case study regions reported i

with local i (i.c., through their social networks). The strongest

awareness of the local cmployers” human resource needs of was found in Labrador Straits area,
while employment service providers form Twillingate-New World Island noted that the degree
of their communication can be further improved. One respondent from Irish Loop region made a
comment about the lack of connection between the local labour market demand and provincial
policy-making actors, which negatively affects the efficiency of ALMP delivered in this arca.
According to the Rural-Urban Interaction in Newfoundland and Labrador project survey

of local businesses (Vodden ct al., 2011) in the three case study regions, 64% of the responding

busine: reported that no g or 2 izations had assisted them with

finding and/or retaining employees (ranging from 68% in Irish Loop and Twillingate-New World

Island to 50% in Labrador Straits). Those businesses that had received such assistance, obtained

** As f 2006 (Community Accounts, accessed on March 15, 2010).
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it mostly from the federal government, particularly from Service Canada, which had provided

nce to 8% of i i while 6% of dents receive it from EAS offices.

3.5 Types of ALMP

For the purpose of this study I will focus only on the ALMP offered through the main
group of employment programs and services providers: non-specialized EAS offices, HRLE
regional and local offices and Career Work Centers, due to a wider range of the population they
cover and a wider geographical representation compared to the other providers, such as
specialized EAS offices and Community Partners targeted to particular groups and unevenly
available across the province.

ALMP in Newfoundland and Labrador are offered on a voluntary basis and are not a
requirement for receiving EI or Income Support benefits. El-cligible clients can apply for E1
benefits online (Service Canada™) or through the Service Canada locations. Then those

interested in recciving employment services or participation in ALMP can be referred to the

nearest EAS office. Application for Income Support benefits can be completed by phone or i
(HRLE™). Information about employment services and ALMP for Income Support recipients is
available on the HRLE web site, Carcer and Work Centers web site and through the local offices
of both. In some cases Income Support recipicnts can also participate in NL Bencfit and
Measures delivered through the EAS offices (Service Canada, 2009).

In Newfoundland and Labrador in 2007/08 9,430 unemployed individuals participated in
ALMP funded under the LMDA (See Table 10). The vast majority (68%) of these clients

participated in training, followed, with a significant gap, by those, who participated in Job

“anada, at: hitp: wiw.servicecanada. ge.ca‘eng/ei application html
** Department of Human Resources, Labour and vernment of | and
Labrador., hitp://www.hrle. gov.nl




Creation Partnership (JCP) (22% of total participants). Only a small number of job scekers
participated in wage subsidy (7%) and Self-Employment Benefits (assistance) (2%). Among the

ALMP funded under LMDA, training accounted for the largest amount of expenditures (68%),

followed by Job Creation P ip (12.5%) and Assis Services (12.2%)

(see Table 10). Wage subsidies (4.3%) and Self- benefits i ) (3%)

constitute a fairly small proportion of spending.

Table 10 Expenditures and Number of Participants in ALMP Delivered Under the LMDA,
2007-2008

Programs Expenditures | Sharein total | Number of | % of total
illi | i 'l' | . L

(%) ts

Job search

Employment Assistance 156 122 a

Services

Training

Skills Development 86.8 68 6,427 68(72")

(1,773")

Wage Subsidies

Targeted Wage Subsidics 56 43 681 7

Job Creation Partmership 16.0 125 2,150 23

Self-Employment 36 3 172 2

Benefits

Total 127.6 9430

Source: Service Canada, 2009.

Official
* Official stat

tics of HRLE include participan

Skills Development for Apprentices in ALMP.
s of HRLE include participants in Ski

ills Development for Apprentices in ALMP.

87



The total number of clients that accessed these ALMP constituted less than one third of

the total number of unemployed in the province in 2008 (computed by the author from NL

Statistics Agency''). However, accurate data on the percentage of EI recipicnts participating in

ALMP is not available, as the total number of participants cludes reach back clients and

some Income Support recipients. It is also ic to. y estimate the of

s reflect the

beneficiari icipating in ALMP in and Labrador,

number of interventions rather than individuals and, according to one senior government official

interviewed, there is a high chance of one individual participating in multiple interventions. For

the three case study regions participation of EI cligible clients in the NL Benefits and Measures

antly with the highest recorded in the Labrador Straits region (see Table 11).

arics sign

stimation of the percentage of the Income Support clients participating in ALMP is even more

complicated, as statistics of Income Support beneficiaries are relcased by the number of familics,

not individuals.

Table 11 Participation in ALMP (NL Bencefits and Measures Only)

Irish Loop Twillingate-New | Labrador Straits
World Island

Participants in NL Benefits and
R 9.7% 13.9% 26%
Measures as % of uncmployed

Source: Interviews

; Community Accounts

Among participants in the ALMP funded by LMDA, 1,852 were Income Support

recipients in 2007-2008. The majority of these participants (60%) accessed employment

is distributed in

counseling interventions. The number of participants in the rest of the program:

ada 1976 to

*'Newfoundland and Labrador S

2009, Annual Averages
** Community Account
Trish Loop and Labrador Straits

Labour Force Characteristics by ¢

ployment and Working Conditions, Table: “Employment Insurance™, year 2009 for
onomic Zones and Twillingate and New World Island local areas.
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a similar way to EI clients: the majority in training (26%), followed by JCP (10.4%), while the

smallest numbers were wage subsidies (3.4%) and Self-Employment benefits, with four Income

Support recipients participating in it (LMDA, 2009). Another 10,000 individuals

ssed

provincial employment and carcer services funded under the LMA and LMAPD (HRLE, 2008).

Table 12 Expenditures on ALMP Delivered Under LMA, 2009-2010 (Forecast)

Programs Expenditures Share in total
expenditures (%)
Job search
' Employment Development Supports and $2,613,796 24
Services
Training
Strategic Training and Skills Development §5,477.260 51
Program
Adult Workplace Literacy and Essential Skills $300,000 3
Program
Wage Subsidies
Targeted Wage Subsidy Program for Persons $160,000 5
with Disabilities
Combination
Targeted Supports for'™ Apprentices $1,956,600 18
Labour Market Integration of Immigrants S2I518 22
Total $10,749,174

Source: Government of Newfoundland and Labrador, 2009a.

As for the ALMP delivered under LMA and LMAPD and mainly targeted to El-non

cligible individuals, training also represented the largest group of spending with about 60% of

the total (see Table 12). The next largest categories are job scarch assistance (24%) and wage

¥ This scheme has both training and wage subsidy component.
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subsidies (the total amount is hard to estimate, as the source did not indicated what portions of
the Targeted Support for Apprentices is devoted to training and what for wage subsidy)
(Government of Newfoundland and Labrador, 2009a).

Interviews with local providers of employment services and programs, primarily EAS

their

study regions revealed some valuable insights on how ALMP operates

. including estimates of the participation in cach program type (sce Table 13). For all

three case study regions data only include the NL Benefits and Measures, since none of the

regions had an operating HRLE office.

As scen from Table 13, the number of participants by the type of ALMP va cross the
regions. Both Irish Loop and Twillingate-New World Island regions experienced quite a high
demand for training programs. According to one service provider, low participation in training
programs in Labrador Straits can be explained by the absence of a training facility in the region.

Thus, those residents who are interested in skilled jobs and are seeking to upgrade their skills or

n post-sccondary education (mostly young people) must consider reloc;

ion. Since training

s a considerable

ly ta mount of time (from one o two years) and duc to a limited local

demand for the obtained skills, these relocations tend to became permanent.
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Table 13 Approximate Number of Participants in NL Benefits and Measures by Type of

Program (% of Total Participants in NL Benefits and Measures)

Irish Loop | Twillingate-New | Labrador | Newfoundland and

World Island Straits Labrador (new
interventions in
2007/2008* only)
Training 53% “Majority” 20% 59%
icp 38% 20% 16.6% 20%
Wage subsidics % 1.6% 33% %

Source: Interviews.

Job Creation Partnerships (JCPs) arc in a high demand by employers, particularly non-
profit community groups, in all three case study regions. Absence of the demand from local
employers is cited as a factor explaining the low participation in wage subsidy programs in
Twillingate-New World Island region. It appears, at least in part, to be because of the lack of

between local and emp service providers. In contrast, in Labrador

Straits, where a strong informal cooperation exists, participation in wage subsidy programs is

very high (see Table 13). Finally, one interviewee commented that the effectiveness of the

pacity of the delivering body,

ALMP in the province also depends to a great extent on the

which varies from region to region

3.6 Job search assistance

Local offices of the major ALMP providers (EAS non-specialized, HRLE and Carcer and

Work Centers) offer various self-service resources for job seckers. These include computers with

internet access, information brochures and other materials supporting individual job

* Service Canada, 2009



Workshops reh, res

med to develop or improve their job me writing and

activiti

interview skills, cte. are also provided. Carcer and Work Centers, EAS and local HRLE offices

also offer personalized a nce such as carcer counscling for cligible clients (Interviews;

Sharpe and Qiao, 2006). First contact with a carcer counselor starts with a screening interview

and a basic counseling session. The focus of these initial interviews is on assessment of a client’s

barricrs to employment and determination of the minimum resources required for the clients’

sful employment (Interview; OECD, 2002b). In cases when initial a: ment reveals the

succees
need for participation in ALMP and if the cligibility criteria for such participation is met, the
client will be required to develop an Individual Return to Work Action. Once a draft of the plan
is completed by the client a case manager will guide a client through its completion and follow
up the progress after the Plan is completed (Interview; HRDC, 2001). The actual job matching or
job brokering is not within the scope of the local HRLE offices, Carcer and Work Centers or

cd EAS (Interviews; HRLE*) and is the sole responsibility of the job seckers.

non-speci

However, regional HRLE offices can provide job brokering to assist cligible clients who

completed ALMP and are ready for job, although, their resources are limited (Lysenko and
Vodden, 2011). Within the three case study regions, only one EAS representative reported

sional job match activities, admitting it would be uscful to implement job matching more

oc

offen.

One of the strongest sides of the Canadian carcer development system is the provision of
quality labour market information (OECD, 2002b). Information about vacancies and labour
market resources can be obtained from several sources, which include national and provincial

web-sites and local sources of job opportunities such as local newspapers, providers’ web-site,

HRLE) Gover tof| and Labrador,
e/findajob

hrle/tindajob/searchassistance hty

(!
ca/h




bulletin boards and telephone job banks. Local cmployers can place their job advertisements by

s (Interviews). One of the achicvements of HRLE in the

contacting local EAS or HRLE offi
arca of labour market information provision is the development of “LMIworks™ — a web site that

to all employment and career

offers comprehensive labour market information and access
information resources in the province. “JobsinNL.ca™ is another web-site created by HRLE

which provides job brokering through a number of other clectronic databases. Carcer information

on the national level can be found on a number of web-sites, including the “Job Bank™ web.

(Interview). “Work De: " web-site provides information support for those considering,
relocation, particularly skilled trade persons (OECD, 2002b).

ch and

Carcer and Work Centers, EAS and HRLE off

s offer internet access for job s

labour market related information. However, often their staff combines supporting.

with inistrative, which negati affects the quality of information support,

due 1o a large proportion of job seckers, particularly older and low cducated people, who require

ance with on-line career tools (OECD, 2002b).

There are no Job Clubs in the province. However, some specialized providers, for

example Women Interested in Successful Employment (WISE), offer programs somewhat

of

similar to Job Cl Their servicy

s arc limited by eligibility criteria (women only in cas

WISE| in the province). WISE offers

and geographical representation (WISE has three loca

internet acces

job scarch resources, such computers and other related equipment, and two

types of group programs: Carcer Exploration (nine weeks) and Job Search Strategies (three

weeks) training programs; and carcer ling and individual

development of resume and cover letter, action planning and mentor support (Interview:



WISE*). According to an interview with one WISE representative, participation in WISE

programs is extremely important for building clients” self-confidence and often described as

the success rate of

being “life-changing”. According to the WISE data for the past four ycars

Carcer Exploration program offered in Gander and arca is 81% (45% found employment and
36% enrolled in academic upgrading or post-secondary education programs).

Vocational guidance for school students plays an important role in preventing youth
unemployment and helps address the existing skills mismatch and shortage of skilled labour in
the province. Vocational guidance is offered at schools and the ratio of pupils to counselor is
determined by school boards, depending on the availability of resources (OECD, 2002b). In
many schools this role is delegated to the licensed teachers. However, in recent years the role of

the school’s career counsclors shifted towards dealing more with social problems in students™

lives. To address the emerging gap and enhance vocational guidance in the schools the provincial

Department of Education and HRLE in 2008 initiated creation of ten positions for Carcer

Resource Professionals (HRLE, 2008b). These Professionals arc employed by HRLE regional or

local offices (Table 14) and solely focused on the provision of carcer counseling for students

from Grade 7 to high school level 111, They visit local schools, provide one-on-one counseling,

give classroom talks, attend carcer fairs, inform K-12 teachers about region specific labour
market resources and emerging opportunities and arrange visits to post-secondary educational
institutions such as Memorial University of Newfoundland (MUN) and College of North Atlantic

(CNA).

“Women Interested in Successful Employment (WISE), accessed at: http://www.wiseprograms com/what htm
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Table 14 Geographical Distribution of Career Resource Professionals (CRP)

Region Number | Region Number  of
of CRP CRP
St. John's 2 Lower Cove I
Carbonear 1 Stephenville 1
Clarenville 1 Happy Valley-Goose Bay 1
Grand Falls 1
Sous nterview

In response to the demand for skilled trade workers in Newfoundland and Labrador, the
provincial Department of Education undertakes actions to promote carcers in skilled trades
among the high school students through the Futures in Skilled Trades and Technology and Jump
Start Your Life programs. The Futures in Skilled Trades and Technology program introduces
students to the skilled trades and provides practical experience. This program is offered at 85
high schools across Newfoundland and Labrador. The Jump Start Your Life program is aimed to
promote female participation in skilled trades courses at the high school level (Department of
Education, Government of Newfoundland and Labrador, 2008).

Introduction to carcer information for school students in Newfoundland and Labrador is
not limited to school-based carcer counseling. Two large provincial industries — oil and gas and
marine scctor — actively promote careers in their industry through their career web sites managed

by Petroleum Industry Human Resource Committee*’ and Marine Industry Association™, and

¥ hutp: /www.oilandgascareerinfo.ca
* hitp:/ www.compasse:
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through carcer exploration courses they have developed for the high schools. These courses

include ready-to-use course materials and information sessions for teachers (Interview).

3.7 Training

Training is the most important component of the ALMP in Newfoundland and Labrador,
according to interview respondents. It also accounts for the largest share of total spending on
ALMP and for the majority of the participants. Participation in training aims to improve

employment prospects of job seckers and increase their educational level. Training includes

Adult Basic Education (ABE) program, post-s dary education and i training. In the

province training is offered in the form of financial assistance covering expenses associated with
cducation in regular educational institutions, such as College of North Atlantic and other private

or Memorial University of Newfoundland. Training programs vary by cligibility

criteria, arca of training, duration of the program, and extent of the financial support (Table 15).

Table 15 Composition of Training Programs in Newfoundland and Labrador

Program Eligibility Area of training Providers
Skills El-cligible, reach back clients | Skills development, ABE | EAS
Develop and those ing after

maternity or parental leave

Employment Income Support recipients Literacy, ABE, short- HRLE
Development term training or job- regional
Support readiness training offices
EAPD(Employabi | Persons with disability Pre-cmployment training, | Local

lity Assistance for post-sccondary education | HRLE
Persons with (to obtain first post- offices,
Disability) secondary degree, specialized




Training and diploma or certificate EAS offices

Support and/or employment),
skills training
Workplace Skills | Existed low-skilled emp! Skills P INTRD
Enhancement
Program
Bridging the Gap | Long-term unemployed, long- | Class room and Participatin
term seasonally employed, workplace training with | g
Income Support recipients. new or growing community
by in rural arcas iZati

s

Source: HRLE™; Canada’s Economic Action Plan™; Canadian Council on Learning

tion in all training programs is voluntary but requires approval from HRL

ing programs varics and can cover the majority of the

ancial support for participants in trai

related expenses, such as tuition fees, living expenses, transportation and disability needs in

ns such as Skills D D Support and EAPD Program.

progra
Duration of training depends on the program, with the maximum of three years (Skills
Development) (HRLE™).

Workplace related training is mostly targeted to students and graduates and includes
various internship programs oriented on placements in rural and remote arcas. Internships exist

rural and remote

Ids of education, medicine and social work aimed to retain graduates

abour and I:mploynmnl (HRLE), Government of Newfoundland and

* Department of Human Resources, L

1D-79.

*' Canadian Council on Learning: http:
Department of Human Resources, Labour a ent of New
brador, accessed on November 27, 2010 at, hitp:/www hrle.gov.nl.ca/hrle/Imda/skills_dev huml.
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arcas of the province (HRLE®). Another program, Workplace Skills Enhancement, allows SMEs
to improve employces’ workplace skills and address immediate skill gap or shortage in strategic
sectors. This program includes various forms of occupation- or workplace-related trainings. The

program is targeted to the low-skilled workers, especially those who do not have a recognized

ion or required skills and covers up to 75% of cligible training costs (INTRD™).
Different mechanisms of accounting for local labour market demand are built in to the
composition of the training programs. Skills Development, for example, requires applicants to

consult with a potential employer about the employer’s future hiring plans and recognition of the

chosen training place Skills Program is guided by provincial,

industry or regional cconomic development strategics. It focuses on small and medium size

enterprises (SMEs) in strategic cconomic sectors and is targeted to the low skilled employces
(INTRD*).

investment in labour

Newfoundland and Labrador has the lowest level of employer’s
force development and training in Canada (LMDA, 2009). SMEs, which constitute the majority

of businesses in the province, have a limited capacity to invest in training of their employees and

on average provide about 70 hours of training a year per employee, which is less than half the
average in Canada (Kelly et al., 2009; Government of Newfoundland and Labrador, 2009a).
SMEs tend to invest significantly more in informal on-the-job training (Kelly et al., 2009). No

province specific study is available on satisfaction of employers with i itutions in

Newfoundland and Labrador, however, a national study demonstrates that SME owners are

*'Department of Human Resources, Labour and d Labrador,
accessed on November 2 at, http://www hrle. gov.nl.ca/hrle students defaulthtml#post.

“Department of Innovations, Trade and Rural i of

ssed on December 5, 2010 at: hup:/wwiw.intrd

20

and Labraodr,




generally more satisfied with training delivered by community colleges and private training

institutions than with training provided at high schools and universitics (Kelly ct al., 2009).

In the light of the limited capacity of SMEs for investments in training of their

employces, Bridging the Gap and Workplace Skills Enhancement programs aim to assist both
job seckers and low-skilled employces and SMEs with their training needs. Bridging the Gap

sts duals from the rural s 1o access training and develop skills

program as

required to obtain stable local Both cl and workplace trainings are tailored

to overcome their

1o the needs of a particular employer thus helping local
with recruiting skilled and qualificd workers. This program has been implemented in

Newfoundland since 1998 and has been found helpful in securing long-term employment. It

develop: approach. Bridging the Gap appears to be
particularly useful for retraining displaced workers (CCL*; HRLE & INTRD, 2009). The
number of participants in this program varies around 70-100 persons a year (Bridging the Gap™;
HRLE, 2010c).

According to the HRDC study on unemployed individuals participating in training in
Canada (HRDC, 2003), the most popular training courses were trade vocational courses, which
accounted for 32.3% of participants, courses provided by post-secondary institutions (16.4 %
and the “other” category (31.9 %), which included courses like job scarch techniques (10.8 %)

were found to be

and computer training (11.3 %). Women, youth and persons with disabil
slightly more active in taking training while unemployed. The level of education was identified

as a key factor for making decisions regarding the participation in training courses, as university

graduates have a much higher probability of taking training while unemployed than those who

ian Council of Learning (CCL), at: hitp://www.ccl-
cean.ca/pdfy AJLKC/ Reports09 Bridging TheGap_EN.pdf
* Bridging the Gap, accessed on July 20, 2011, at: http:/ ‘ww com on-investment
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did not complete high school. Unemployed in rural arcas, especially in Atlantic Canada, were
found to be less likely to participate in training, as well as those who receive EI or have been
unemployed for a long time (HRDC, 2003).

In general in Canada training is perceived as being cffective in terms of improving

employability of unemployed in 76% of cases (HRDC, 2003). However, the impact varics

greatly across the courses. For example, reading, writing or numerical courses alone were found
insufficient to improve cmployability, while most of the job scarch and computer courses,

followed by trade vocational courses and post-secondary courses were effective (HRDC, 2003).

3.8 Wage subsidies

Wage subsidies constitute a relatively small portion of Newfoundland and Labrador
ALMP both in terms of spending and the number of participants (sce Table 9 and Table 11).

Wage subsidics provide with an ity to gain work expericnce
and skills to improve their employability, increase the individual’s human capital and conneet
them to the labour market. Wage subsidies in the province are offered to employers through a
wide range of programs. Eligibility criteria for these programs varies from general El-
cligible/non-EI cligible to programs for smaller target groups, such as high school and post-
secondary students, youth, persons with disabilitics, older workers and fish plant workers. These

programs vary by the rate of subsidy and duration (Table 16).



Table 16 Composition of Wage Subsidy Programs Available in Newfoundland and

Labrador
Program Target group Amount | Duration | Where to
of apply
subsidy
| Wage Subsidy El-cligible and “reach 50% Max. 52 | EAS offices
back” unemployed, weeks
Unemployed apprentices
Job Creation Partnership | El-cligible and “reach Upto  |Max.52 | EAS offices
back” unemployed 50% weeks
Wage Subsidics for Unemployed or 60% 52weeks | Any HRLE
Persons with Disabilities | underemployed persons offices,
with disabilitics, specialized
preference given to non-EI HRLE
cligible
NL Works Non-EI cligible Income | 50% Seasonal: | Any HRLE
Support recipients, (upto§5 | 1020 offices
unemployed, per hour) | weeks;
underemployed and Long
seasonal workers Term:
21-40
wecks
SWASP (Paid Post-sccondary students | $4.5 per | 5-14 Any HRLE
Employment) hour offices
SWASP (Year Round | Post-secondary students | Stipend | Any HRLE
Component) S140a offices
week
SWASP (students at students at MUN and CNA | Stipend | Max. 8 | Any HRLE
MUN and CNA) $140a | weeks offices
week
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SWASP (Community Post-sccondary students | Stipend | 8 weeks | Any HRLE
Service Component (100% offices
subsidy)
Graduate Employ [ y | 60% Max. 52 | Any HRLE
Program ed recent post-secondary weeks offices
graduates
Student Employment Level I, I1, 1T high school | 100% 3-8 weeks | Any HRLE
Program students offices
Small Enterprise Co-op | Students of co-operative 50% Any HRLE
Placement Assistance programs at MUN and offices
Program (SECPAP) — CNA
paid employment
Linkages Unemployed and not Upto$9 | 26 weeks | Any HRLE
enrolled in post-secondary | per hour offi
ceducation youth 18-30 community
years old non-EI cligible based
organization
s
Carcer Focus Youth between the ages | Max Uptol | Local
15-30, post-secondary $15,000 | year Service
graduates, not receiving EI Canada
benefits office
Skills Link Youth between the ages Max Uptol Local
15-30 with employment | $25,000 | year Service
barriers, not receiving EI Canada
benefits office
Summer Work Students between the ages | Datan/a | Data n/a Local
Experience 15-30 who are looking for Service
cmployment Canada
office
Workplace Skills New employee in (SME), | 50% Uptos52 | INTRD




Program for Small and

downsizing

Enhancement Program Non-EI eligible (mostly) weeks offices
The Fish Plant Workers | Fish plant workers 50% Uptoa INTRD
Employment Assistance | affected by closure or year

ized
s (SME)
HRLE"; INTRD™; Canada Business’

Enterp

Source: 7 Service Canada™; City of Comer Brook™.

A large number of wage subsidy programs arc designed for students and youth. These
programs have a strong emphasis on education, skills acquisition and carcer orientation. The
Student Work and Service Program (SWASP) offers, in addition to the wage subsidy or stipend,

ondary cducation. The Year Round

a tuition voucher towards participants’ future pos
Component of SWASP is targeted to those students who are not sure about their future carcer

bility to explore a potential occupation through related work

path and provides them with a p

expericnce. Linkages program includes carcer planning workshops, while NL Works and

Workplace Skills Enhancement Program offer a training component. The Fish Plant Workers

Employment Assistance Program for Small and Medium-sized Enterprises (SMEs) is aimed to

reconneet fish plant workers affected by fish plant closure or downsizing to the labour market,

obtain new skills and finally change their occupation.
The qualitative information, obtained from the interviews with local providers of labour

in the three case study regions in the

market services and focus groups with local business

of and

ment of Human R . Labour and Ey (HRLE
Labrador, hup:/wwwhrle. gov.nl.ca/hrle/lmda wage_subsidies hml.

“Department of quuv.mm s (INTRD), Goves
hu:

ent of and Labrador,

ent of Canada,

fort
¥ \IlL\lllnllnr\ 3307
sed on /m,,.m 1,201

non/guide
ed on Au
i 1908afield conte

11 at:
ch-294&mn- 1.21.128.270,

Lid&

http:/‘www.cornerb
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province, suggests that participation in these programs is generally very low with the exception
of programs for youth. Low participation in the wage subsidy programs was explained by several

factors. The fi

i quite a long application procedure for a wage subsidy program, for example,

months. Long waits for approval decreases employers”

for Wage Subsidy it can take up to

interest in participation and makes it difficult to integrate the program in their business plans.

Another reason is limited collaboration of employment service providers with local busi s,

leading to a low awareness of providers about local employers interested in participation and

among employers about available wage subsidy programs. Prospective participants are required
to find interested employers, which requires from participants a certain level of self-promotion

skills and some knowledge of the local labour market to determine an interested employer.

However, the evaluation of the Targeted Wage Subsidy (Wage Subsidy now) program conducted
by Human Resource and Development Canada (HRDC) in 2000 (HRDC, 2000) demonstrated
positive results on employment take up with 64% of the participants continued to be employed

after their subsidy ended.

Although federal and provincial student summer employment programs have a high

enrolment, their cffectiveness had raised concerns in the Irish Loop case study region.

Particularly, lack of relevant poor ion and supervision, and lack of training
received by the participants were named as the reasons significantly reducing the programs’
outcomes for both sides: students and employers. To address these issues, Irish Loop REDB
developed an innovative approach to the delivery of existing programs - the “Youth Employment
Enhancement” project. This project is organized in a partnership between the Irish Loop REDB

b and

and Southern Avalon Tourism iati ing local i lated

who acts as empl for the summer employment programs. This project




combines JCP and youth wage subsidy programs. JCP allows the partners to hire personnel who

can determine relevant training and coordinate its delivery, ensure proper work placement and

supervision. The project yiclded a promising result and received a good evaluation, particularly
for proper design, organization and monitoring (Interview).

Evaluation of another program - the SWASP, on the provincial level in general
demonstrated a high satisfaction with the program by the vast majority of participating students
(93%) and employers (98%), which are non-profit community organizations, for a number of

years. A lot of the students and employers reapplied for this program in the subsequent years. All

ined valuable

students reported completion of the program’s goals, i.c. relevant job placement.

nd inc

work experience and transferable skills, ised knowledge in specific arcas. The tuition

voucher was considered an excellent way of saving money for post-secondary education and

reduction of student loans (C ity Service Council fc d and Labrador, 2009).

Job Creation Partnership (JCP) funds creation of temporary jobs for El-cligible clients to

help them acquire new skills and work experience. Despite the original purpose, Job C:

nd as a

ves

Partnerships arc often seen as a way to support local cconomic development i
temporary source of income for unemployed, rather than a measure increasing a participant’s
cemployability and attachment to the labour market. An HRDC evaluation from the year 2000 for
Job Creation Partnership (HRDC, 2000), demonstrated that participants were employed 46% of
the time after the end of the project, which is a lower rate than for Wage Subsidy. Morcover, this
cvaluation was a very short term (less than a ycar after the program completion) and it

ated that almost all JCP participants would be unemployed after the end of their projects

in the long-term. The qualitative data collected by this study also found that very often

participants are chosen on the basis of their skills relevance, rather than their employment needs,
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i.c. whoever has the best required skills will be chosen for the JCP project. Additionally,

interview respondents in all three case study regions pointed out that it has become increasingly

diff, s duc to the lack of the financial incentives. The

t to recruit participants for JCP project

subsidy paid for participation in a JCP is only slightly higher than the EI rate. As a result, many
JCP projects valuable for the local communities have been canceled. Another inconvenience

sociated with this program, according to interview respondents, is a significant amount of

paper work required for the sponsor to prepare an application.

I1- Assis is an program that provides financial and

nce to El-cligible individuals to help them create jobs for themselves by

of

starting a business. Its introduction in Canada has been inspired by the international su

increases in

this program in reduction of dependency on unemployment insurance and

participants’ income. The 1995 Canadian national ion of the Sclf-

program (Graves & Gauthier, 1995) concluded (with caution duc to a short reference period) that

the program met its obj s and clients” i Parti ly, it smooths transition into

self-employment, creates some local economic spinoffs and positive societal impact. However,

this evaluation also found a significant “dead weight™ effect (50%).

Despite the positive cffects of the Self- 1! Assis program, icipation in

it in Canada in 1994 was only about 2% of the EBSMs participants, which was significantly
lower compared to the international rate of 5-6% (Graves & Gauthier, 1995). Two reasons were

suggested to explain such a low participation: low interest and insufficient funding. Currently,

the number of participants in Sclf- Assi program on the national level has

ics Canada®), however, in Newfoundland and Labrador in 2008

reached 6.5% (year 2008, Stat

“* Statistics Canada, Table:
accessed on July 22,2011

‘Number of employment insurance beneficiaries by type of income benef
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smaller: 2% (Table 10). Although this has not been explored further, such a gap

it was much

might be explained by the same reasons cited in the 1995 cvaluation: low interest and lack of

funding designated to this program. The number of participants in JCP in the province in 2008

3% versus 2% of all EBSMs/NL Supports and

significantly outnumbered the national aver:

Measures participants (Table 10; Statistics Canada®). Nationally, the lowest participation rate

belongs to the least cffective ing to i i i (see chapter 1)) active

labour market program (JCP), while in Newfoundland and Labrador - to the relat

Self-Employment Assistance program.

Targeted Initiative for Older Workers (TIOW) is an employment scheme that includes all

three. ALMP components. It aims to reintegrate older workers of 55-64 ycars of age in

cheme includes a

communities affected by closure or downsizing of major cmployer. This s

mandatory stance ing, resume writing and interview

as various forms of training,

workshops, ctc.), and a choice of several other components

ce for self-employment (HRLE®). Some of these

work experience (wage subsidy) and

components, such as Specific Skills Training and Employer-based Work Expericnce (wage

subsidy) are delivered in close collaboration with interested employers. According to the

cheme (or

qualitative findings from this rescarch, organizations involved in the delivery of thi

at least those interviewed) initiate contacts with the prospective participants, in some ca:

contacting all cligible persons in the local arca. This represents a more proactive approach
compared to the way employment services are generally delivered by the main providers.

However, some of the providers noted a very low interest from among the prospective

“Number of employment insurance beneficiaries by type of income benefit”,
hup:/wwwA0 statean. ge.ca/l01/est0 labor] 3- \'nglmn.

urces, Labour and (HRLE
hitp://www hrle gov. nl.ca'hrle/findajob I|(l\\ pdf.

and Labrador,




articipant. Among the reasons were sited low incentives and lack of self-confidence due to a

low education level. This scheme is usually implemented on a small scale with a small number

of participants, which allows tailoring the o ively address employ needs

of the participants.

3.9 Income Support and activation measures

The provincial government launched the Action Plan Against Poverty in 2006%. The

three key directions of this plan are to prevent, reduce and alleviate poverty. One of the ways out

of poverty is through obtaining a sufficient level of paid employment. However, Income Support

clients can face barriers to work, such as low literacy and skill level, various disabilitics, family
violence, social inclusion, lack of labour market information informing training or employment

decisions and financial disincentives to work. Thus, one of the key goals of the Action Plan is to

s largely focuses on

s in their transition to work. This support

pport Income Support recipient

nce with

the removing barriers and financial disincentives to work and includes financial a

Jjob related expenses, job start benefits, carning supplements, drug card for six month. The loss of

benefits when starting a job is a significant issue for Income Support clients, who often found

themselves being worse off by working. As a result of the recently developed support, 4,000
Income Support clients moved into employment between 2006 and 2008 (the average monthly
number of Income Support cases in 2007 was 258,337 (HRLE, 2008a)).

In order to improve access to labour market information, provincial government in 2008

developed and distributed a guide to G of N and Labrador Programs and

Services for Individuals and Families to increase awareness and access to programs and servi

e first two paragraphs rely on: Government of Newfoundland and Labrador, 2009b.
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that low-income individuals and familics. This guide includes a section on employment

(job) help, which provides an overview of the financial incentives and support for individuals

moving into employment as well as an overview of available ALMP and where to access them
(Government of Newfoundland and Labrador, 2008).

Most Canadian jurisdictions require Social Assistance recipients to scarch for a job,

rticipate in job counscling and skills training programs. However, the degree of the activation
varies across the provinces (Gray, 2003). In Newfoundland and Labrador Income Support
recipients are not required to perform job search or participate in ALMP (Interview). However,
those who are interested, can access various employment services and ALMP through the local
HRLE offices, Carcer and Work Centers and other Community Partners. Apart from the
provincial ALMP delivered under the LMA, LMDA and LMAPD, HRLE cooperates on delivery
of the federal government Youth Connect Program (Government of Newfoundland and
Labrador, 2009b). This is a pilot program, which serves new youth Income Support applicants

arcer planning, job scarch, job

addressing their social and personal barriers. Services such
placement, job maintenance and support for skills development are offered in a highly structured
and intensive environment.

Another federal program — Employment Transition — serves single parents recciving
Income Support and helps to address their employment barriers. This program provides intensive
cemployment preparation to small (16 person) groups of single parents over a 12-weck period, job
scarch and job maintenance support, plus financial incentives in a form of the camed-income

I (G of N and Labrador, 2009b). This program was first

introduced in Comer Brook and proved to be highly successful, with an 80% cmployment take
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up rate (HRLE, 2006). In 2009 this program became available in Grand Falls-Windsor and is
planned to be expanded to Labrador in 2010.

HRLE funds a similar program — Single Parents Employment Support — delivered by the
Single Parents Association of Newfoundland and Labrador in St John's. This program provides

basic job readi g, job scarch skills, personal support during the adjustment to work

period, and employment related financial assistance, such as child care, transportation, cte.

However, the service arca of this program is also limited and it only served 318 single parents

from 1998 to 2001 (Don Gallant and Associates, 2002).

3.10 Employment Insurance restrictions and sanctions

In order to receive EI regular and fishing benefits, a claimant must demonstrate that

he/she is ready, willing and capable of working at all times. Thus, claimants are required to

scarch for a job, be willing to accept all types of work relevant to their abilit s, training or
experience, and adapt to labour market conditions like changes in pay rate or hours of work
(Service Canada®). Canada has relatively strict cligibility criteria for EI regular and fishing

benefits, particularly in the case of voluntary job quitting, while the requirements for accepting

job offers or participation in ALMP are less strict (Grady & Kapsalis, 2002). The Canadian EI

Act Part 11 does not provide clear guideli for the job. h process or i for a
certain frequency of job applications, however (Gray, 2003; Van Audenrode et al., 2005). In
order to receive EI benefits (regular and fishing) cligible candidates are required to submit an El
report every two weeks confirming their cligibility to receive benefits. Although the claimants

are responsible for keeping written records of all employers they contacted, the claimants arc not

S nada, accessed on December 21, 2010, at:
hutp://www servicecanada.ge.ca/eng/ci/types’
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required to list their job-scarch activitics in the EI report. The job-scarch activity and EI reports
of the claimants are randomly checked by Service Canada. As for the obligations related to
participation in ALMP, they cover only attendance at training programs, i.c. participants

approved for training, but not attending it, can be penalized (Gray, 2003; Grubb, 2000).

The frequency of EI benefits sanction applications in Canada is onc of the lowest among
OECD countries. Also, sanctions are cight times more frequently applied for the behavior before

a benefit starts, i.c. for voluntary quitting, ctc., than for incompliance during the actual benefit

period (Van Audenrode ct al. 2005; Grady & Kapsalis, 2002). Gray (2003) argues that such a

rare use of sanction: sufficient to stimulate EI clients to search for work, accept job offers or

participatc in ALMP. El

s not designed to be punitive in respect to participation in ALMP.

Morcover, there is a disconnection between administration of active and passive components of
EL While the federal government controls EI benefits delivery and monitors job scarch activities

of the claimants, provinces are responsible for participation of the EI claimants in ALMP and

cffectiveness of these interventions (Gray, 2003). ALMP designed under the LMDAs were

introduced without any changes to the El sanctions regime. Thus, whether or not the activation

policies applicd by the provincial agencics across Canada to EI claimants participating in NL

Benefits and Measures can be actually considered as activation in comparison to the other OECD

countries is not clear. Activation strategies in this context mean me:

claimants to scarch for work, accept job offers and participate in ALMP rather than requirements

to participate in such activitics (Gray, 2003).
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3.11 The demand side perception
As mentioned in the beginning of this chapter, filling the growing labour demand is
challenging in the province. Difficultics with hiring (although to a lesser extent in the Kittiwake

zone, where Twillingate-New-World Island case study region

uated), especially hiring

skilled labour were reported in the case study regions in a scries of business retention and

expansion studies completed in 2005 (P.G. Gardiner Institute, 2005a:b:c). According to the
Rural-Urban Interaction in Newfoundland and Labrador project (Vodden et al., 2011),
recruitment and retention of workers is the most important labour market challenge facing local

businesses in all three case study regions. Other important challenges included shortage of

skilled or experienced labour and a general population decrease duc to aging and out-mi

owner form Labrador Straits commented: a small b

One businc:

owner our gl

challenge in succeeding is in finding workers full time. We feel we have untapped business we

could pursue, however we cannot because of the manpower needed”. Although, some bus

did not report any problems with recruitment, this quote was a typical answer among busin

focus group participants. This indicates a significant challenge not only for development of a

particular business, but for the overall economic development of rural Newfoundland and

Labrador.

The most popular strategics to overcome the recruitment challenge utilized by local

employers in the three case study regions were active employee search and job advertising,
followed by competitive wages and benefits (Interview; Vodden et al., 2011). As part of the

solution, local businesses also cited cases of hiring forcign skilled labour (Focus groups). Hiring

of mechanics was mentioned in Irish Loop and Labrador Straits regions, for example. In

Twillingate-New World Island region medical professionals (doctors
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presently, and a large number of nurses, mostly from Philippines, in the past) being forcign

immigrants. Local fish plants have also employed Brazilian workers.

Focus group participants also named some active labour market measures that they had
participated in (Table 17) and describe their experience with them as positive overall. Business
representatives from the Irish Loop said that targeted wage subsidics and internships had helped

them a lot during their business start-up. One participant confirmed that she found her only full-

time employee through a wag idy program.

Table 17 ALMP Named in Focus Groups with Local Businesses

Program Region Comments

Summer student wage | Irish Loop Very important for the tourist sector
and job matching Twillingate-New World

support Island

Targeted wage Trish Loop Very useful during busin,

subsidies

Internships Trish Loop Very uscful during business start-up

The recent nation-wide study (Dawkins, 2009) on the attitudes of small and medium
sized enterprises (SMEs) (which in Newfoundland and Labrador constitute the majority - 70% of
enterprises) towards the passive and active components of the EI system provides additional
information on this topic. Dawkins (2009) stressed that ALMP administered under the EI system
are insufficient to address the labour market needs of SMEs. Particularly, this study pointed out

that the contribution of SME employers to the EI account is 1.4 times greater than that of
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cmployees, while EBSMs (ALMP) are targeted to the needs of uncmployed, rather than

employers. In fact, more than a quarter of the SMEs surveyed were not even aware of the

programs that exist, and more than 40% were unsatisfied with them. Among those SMEs who
found EBSMs helpful, Skills Development and EAS were most frequently mentioned by SMEs —
by 24% and 20% respectively, followed by wage subsidy (18%), JCP (15%) and sclf-
cmployment (12%) (Dawkins, 2009).

Another problem pointed out by Dawkins (2009) was a proportion of SMEs, which are

experiencing competition for workers with the E system (sce Figure 8). Not surprisingly, taking

into account the favorable ions for qualifying for EI, Newf d and Labrador SMEs

are facing the highest competition with the EI system among the other provinces: 39% of the

provincial SMEs indicated that they are having difficulties recruiting EI recipients because they

prefer to collect EI; 27% of Newfoundland and Labrador businesses said that they had been
asked to lay someone off so that they could collcct EI benefits. The national study concludes that
regional variations in EI benefits negatively affect cmployment take up even in times of strong

cconomic conditions.
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Figure 8 Difficulty with Hiring People on EI and Keeping them off EI (% of SMEs
Reporting Difficulties)

Source: Dawkins, 2009.

Local employers in the three case study regions in Newfoundland and Labrador also

voiced concerns about competing with EI system during the focus groups. Both Labrador Straits

and Irish Loop participants reported problems with hiring workers, mostly unskilled. Busine
indicated that the insufficient labour supply impedes operation and expansion of their businesses.
According to the focus group results, this problem exists to a greater degree in Labrador Straits

region, where local bus

s struggle to compete with EI to attract workers. This creates
tensions between business owners, who are working beyond their limits, other year-round

workers and EI recipients who refuse available employment. Both business owners and

in the discussions agreed on this challenge and

recounted a number of examples. It was also noted that in small communities where local
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residents know cach other, business owners speaking out against such a situation can be

boyeotted.

(mostly retail stores) that are

In the Irish Loop region participants named some busines

thi

cons

antly advertising for workers. However, the lack of unskilled workers in this region may be

most pronounced in the fish processing industry. Two local fish plants cannot provide cnough
weeks to qualify for EI, which leads to out-migration of the local fish plant line workers. As a

result, local fish processing businesses have to recruit workers from other regions and even

, in contrast to Labrador Straits, noted the

arrange apartments for them. Irish Loop busin

portance of local scasonal workes owner suggested that without EI benefits or

with strict application of job scarch or mobility requirements all scasonal labour would move to

Alberta, negatively affecting their business and causing further outmigration in the community.

The results of the Twillingate-New World Island focus group stands apart from the other

s were tourism-related businesses, and the

two due to the participants composition: two SM

assertion of these business people that they do not currently experience labour market shortag
although they can see that recruitment will be a problem within five years. Participating SMEs

owners reported that they used to have a pool of labour to choose from, while now they have no

choice and must hire anyone available. Students — their major source of help during tourist

season — are also getting “hard to find” because they are remaining in St. John’s more frequently

during the summer scason. To attract summer students to scasonal jobs in the region and retain

hedules and staff’

benefits such as flexible s

busines use variou

ng employees, th

barbeques. Twilli New World Island ici noted, however, that restaurants and

fishing enterprises in the arca are having difficulty recruiting employecs.
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All three case study regions have tourism economies that depend on the availability of

summer students. Twillingate-New World Island representatives mentioned negative effects
from the cuts in the summer student funding. One business suggested they had applied for
several years but had received funding for student wage support only in the last year (summer
2009).

During the discussions participants made several suggestions dircetly and indircetly

related to the labour market development. Businesses and workers expressed the need for more

information about the programs available through various organizations, including federal and

cial governments. For example, no one at the Twillingate-New World Island session was

provi

aware of the job-shadow program. Participants from Labrador Straits suggested that busin

be provided with government subsidics to top-up existing wages so that they can become more

attractive than EI benefits, and, consequently reduce the number of EI benefit recipients. They

also suggested a comparison of the EI benefit sanctions in Alberta and in Newfoundland and

Labrador to search for the best practices in tracking job-search activities of EI claimants.
3.12 Summary

Steady cconomic growth in Newfoundland and Labrador in the recent years contributed
to the highest employment growth among Canadian provinces and gradual improvements in
provincial labour market indicators. However, these improvements are less pronounced in the
rural arcas of the province. This study confirmed the carlier findings of the Rural Urban
Interaction in Newfoundland and Labrador project of the large disparities that exist in the labour
market performance between rural and urban areas of the province. In three rural case study

hally d with a i of high rates and

regions, labour markets are
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further bated by outmigration and

d by local
a rapidly aging population.
The results of this study suggest that a lack of financial incentives for accepting low-paid

jobs, and relatively casy access to employment insurance (EI) benefits contributes to this

coexistence. Furthermore, the low literacy levels, especially in the rural arcas prohibit potential

workers from taking advantage of the employment generated by the major cconomic

development projects in the province, which offer attractive wages but require certain level of

education. At the same time, unfilled labour demand negatively affe -onomic development in

these arcas and creation of new employment opportunities.

As stre:

sed in the Literature Review chapter, addressing the employment need of local

of ALMP, as their effectivencss is based on the

employers is a critical point for the effectivens

existence of a labour demand. “Active™ labour market policies (ALMP) were found in this

rescarch to play more of a passive than active role in labour market development in the province.

Despite their availability, local employment service providers lack authority to en;

unemployed into these programs, as well as the ability to intervene carly and optimize timing of
an intervention. The providers work only with those unemployed who make a choice to contact
them and only when unemployed decided to, not when it is optimal time for an intervention or

when an employment opportunity arise.

Local providers of employment services have no control over the job scarch activitics of

their clients. Moreover, they have no authority to address employment nceds of local employers

through dircct referrals, i.c. employment service providers missing an casy and inexpensive tool
to reduce uncmployment. The lack of authority observed among the local providers of

inevitably decra

employment  services ses a quality of information exchange between
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and ! which i the basis of job matching — one of the three

ALMP pillars.

Such a passive approach to ALMP impedes employment take up of a low paid jobs by

creating a choice for an unemployed person between remaining on the benefit and looking for a
better employment opportunity, or even changing an occupation or location for a more stable job.
diverse

The latter effect is particularly pronounced in the rural arcas, where cconomies are le

and low paid jobs dominate.

The study also found some discrepancy in the overall distribution of participants and

funding between the ALMP components as compared to the other provinces and internationally,
with overrepresentation of the training and Job Creation Partnership (JCP). The literature

revi

wed warns against an imbalance towards training programs, as it can lead to a lack of

capacity among educational institutions offering these programs, which in its turn results in an

is exacerbates the lock-in effect of

increase of a waiting time to start a training program and th

training. In contrast, job matching is practically missing in the province. This contributes to
development of an excess of labour supply in rural communitics, which negatively impacts wage

s discussed in the Literature Review chapter. Wage Subsidy and Self-

ance programs were also found underrepresented. However, the find

Employment Assi

from the focus groups with local employers and reviewed literature suggest positive results on

employment take up from the latter program types when used.
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Chapter 4

P in Norway

4.1 An overview

Norway is a constitutional monarchy with a parliamentary system of government and two

levels of clected local government (municipalitics and counties) (OE 007). There are 430

municipalities and 19 counties in Norway. Continental Norway is the northernmost European

country and the country’s Svalbard archipelago is situated 650 km further north. Norway has a

population of 4.9 million people as of 2011 (Statistics Norway®”). The density of its population is
quite low — 14 inhabitants per square km (Statistics Norway, 2009) and the sharc of the
population living in rural areas in Norway is more than two times higher than the average in all

OECD countrics (OECD, 2009). g ipalities are often ¢ of several

villages and towns (Statistics Norway®™; Interview). The average size of municipalitics in

Norway is 10,800 i i Only five icipalities have a ion over 100,000 people,
while more than three-quarters of them have less than 10,000 people and 47% have populations
of less than 4,000 inhabitants. Municipalities with the largest populations are Oslo and
surroundings. Municipalities with the smallest populations are located in North Norway. For
example in Troms county 76% of municipalitics have less than 4,000 inhabitants (OECD, 2007).
About one third (142) of the Norwegian municipalities had no access to an urban center with a
population of at least 2,000 people in 2005. Morcover, the average size of municipalitics is

relatively large — about 700 square km. In fact, 40% of the 161 Norwegian labour market regions

d on August 5, 2011 at: hitp:/ww
“Urban settlements. Population and

no/english .
by municipality. 1 January 2009." accesse

ist
September 17,2010,
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match with municipal jurisdicti (15% of icipaliti Most of the

constituting a labour market region are small, i.c. with population less than 2,000 inhabi
low density (2.3 inhabitants per square km or less) (OECD, 2007).

s and may require

Such a settlement pattern complicates the provision of public servic

long distance traveling to receive these services (OECD, 2007). Ensuring that residents of the

rural arcas have cqual access o services is one of the prioritics of the Norwegian government

policies. These policics aim to create cconomic growth in all parts of Norway to reduce

outmigration from remote regions and ensure people have a choice of where to live (Goldenberg,

2008). Particular cmphasis is placed on the so-called “district policy assisted arca™ -

municipalities and regions facing challenges with population losses, weak business development
and/ or remote from large centers and markets, including Northern Norway and some other arcas
(Norwegian Ministry of Local Government and Regional Development, 2005). These policics
include a differentiated tax scheme, loans and grants to businesses, grants to small and northern

municipalitics, plus other policies targeted to stimulate regional industrial and knowledge

clusters (Goldenberg, 2008; Norwegian Ministry of Local Government and Regional
Development, 2005). Furthermore, since 2004 the efforts of several Norwegian organizations

providing support to businesses, including the Norwegian Tourist Board, the Norwegian Trade

Council, the Norwegian Industrial and Regional Development Fund and the G
Consultative Office for Inventors, have been streamed through the Innovation Norway company
which replaced them. This state-owned company has regional representation in all counties and
primarily targets SMEs (Goldenberg, 2008).

Norway is one of the richest countries in the world with the second highest GDP per



capita in the European Union (Statistics Norway®). Contribution to the country’s GDP by

he following: tertiary industries — 56%, secondary — 43% (including petroleum

industry type”

related activities that contribute to GDP far more than to employment), and primary industrics —

the third

ics Norway™"). Fi

1% (St

g and fish farming contribute 0.5% to GDP and als:

nportant component of the Norwegian export (Statistics Norway”® ).

Employment in the fishery, however, fell dramatically from 100,000 fisher people in

1950 to 13,300 in 2007 (Statistics Norway™*). The number of people naming fishery their main

occupation went down from more than 68,000 to 10,200 in the past 60 ycars. Employment in the

fisheries sector as a percentage of the total employment is greater in the central and especially

Northern Norway, although, it generally does not exceed 3.51% of total. Although employment

in the fishery decreased, the catch has almost doubled since 1990s — years of historically low

ches (Statistics Norway™®). Aquaculture, which began in the 1980s, employs far less people

but has gained a greater cconomic significance in value than the wild fishery. There are about
1,500 fish farms in Norway with a total employment of 3,800 people (Statistics Norway ™).

In the last 50 years the Norwe; cconomy went through several structural chan;

resulting in the reorientation from primary and sccondary industrics to tertiary industry, i.c. from
agriculture and manufacturing towards the service sector. Employment in tertiary (scrvice)

industry constitutes 76% of total employment, in secondary industry — 21% and in primary — 3%.

“Statstics Norway: hitp:/wwwvssb.o/norge_ciokononsi_en pdf, accessed on September 17. 2010,
Norway uses the following industry classification: primary includ i
se e industry. il extracton and minin

tion, public ) private servi
orge_en‘okonomi_en pdt:
it/ wivw ssh.no/norge_en/okonomi_en. pdf, acces
ing and fish farming: hitp:/ www.ss

hup:/www.ssb.no/norge_en/primar_en.pdf,
on Fishing and Farming, accessed on Augus
htp:/wwiw.ssh.no fiskeri_havbruk_en’.

Statistics Norway: http:/wwiw.ssh.no norge_en/pri

accessed on S e ’7

P
201 I at

L, accessed on September 27, 2010.

122



In the service industry the largest sector is public administration, which is comprised of

local and central inistrati p in this scctor grew four times since

s Norway™®). Two  thirds of public adn

stration

1962 to almost 800,000 people (Stati:

cmployees work in local g inistration. The highest ion of workers
cmployed in the public administration (almost 40%) is found in the two Northern countics of

Troms and Finnmark. This is due to the presence of Norwegian army forces and a higher number

of employees required for maintaining the full range of municipal services in these sparsly

populated counties.

The share of employment in the sccondary industries, which include manuf

mining and quarrying, oil extraction, building and construction, clectricity and water supplics,
has fallen from one third in the 1970s to 21%. The number of employees fell from 400,000
people in 1974 to 300,000 (Statistics Norway”). Oil and gas extraction has experienced a

eradual increase in cemployment, which now accounts for 75,000 people (including various

supply services).

Labour foree participation in Norway is stcadily growing and reached 72.8% in 2010

(S s Norway ™). From 1980 to 2009, total employment in Norway grew by almost one-third

(Ducll ct al., 2009). About 50% of the Norwegian population is employed, of whom 47 % are

women. Employment grew significant for women, however, only $9% of employed women

work full-time compared with 86% among men (2008). About 48% of employed women work in

public sector, especially local government, compared with only 19% of men (Statistics

Norway™).

Norway: hitp: /wwiw.ssb.no/norge_en/tertiaer_cn.pdf, accessed on September 27, 2010.
Norway: hitp:/ www.ssb.no/norge ed on September 27, 2010,
Norway: htp://www.ssb.no‘arbeid 010.

7 Statistics Norway: http:/www.ssb.

pdf, ac
on September 27,




The 'y situation in the gian labour market is ch ized by relatively
strong labour market performance with a very low unemployment rate — 3.3% (Statistics

Norway*) and a labour force participation (72%) and cmployment rate (69%) that is among the

highest in the world (Statistics Norway™'; Duell et al., 2009). However, despite the high

rate it is chall d by an i ing share of the ion excluded from the

labour force, such as those receiving health-related benefit recipients, who represent about 18%
of the working-age population (Ducll et al., 2009). The proportion of people recciving health

related, or incapacity, benefits

in Norway now is one of the highest among OECD countrics,

bringing the expen:

for disability benefits to a level approximately ten times higher than the
expenditure on Active Labour Market Programs (ALMP) (Duell et al., 2009; Widding, 2008).
Such a high number of individuals excluded from the labour market because of health related

conditions can be partially explained by attempts to avoid strict cli

ility criteria and other
obligations attached to the receipt of unemployment benefits, including geographical mobility.
For the same rcason, only approximately a half of the unemployed actually reccive
unemployment insurance (Duell et al., 2009). The long-term unemployment rate (out of work for

month)

more than s so the lowest among the OECD countries — only about a quarter of the

unemployed are out of work for more than six months, and less than 10% are unemployed for 12
months and over (Duell ct al., 2009).
Unemployment rates in the two case study municipalities in Northern countics are in

range with the national rate (3.3%) and vary from 2.7% in Troms to 3.7% in Finnmark.

Particularly, the unemployment rate in the case study municipalities was 3.5% in an and

nglis/, accessed on June 17,2011,
hitp:/www.ssh no 2011-05-04-05

onhtml, accessed on
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2.8% in Tromso (Statistics Norway™). Percentage of long-term unemployed in the case studics
was generally in range with the national rate, but slightly higher in Tromso. In Vagan

23% of loyed Tudi d were long-term unemployed. In

Tromso, the long-term uncmployed constituted 40% (30% were out of work for more than 6
months, and 10% — for more than 12 months) (Interviews). Majority of the unemployed in Vagan
had a low level of education: one-third had only compulsory cducation, which is nine years in
Norway; onc-third did not completed secondary school and another third — completed it. Only a

few had post-sccondary or university education. 66% of the unemployed in Vagan were 50 years

old or older, which would fall in the “older workers™ category by Canadian standards (45 years
and older). About 50% of unemployed were previously employed in scasonal industrics, such as

fishery, tourism and transport (Interview). The level of education among unemployed in Tromso

slightly better. According to the interviewee, 20% had only compulsory education; 28% did

not complete secondary school; 26% completed it and 23% had complete or incomplete post-
sccondary or university degree. The unemployed in Tromso municipality were also much
younger, compared to Vagan, with only 24% of older persons (Interview).

Norwegian cducation system is ranked high among the OECD member countrics.
According to the OECD review of Norway, (OECD, 2007), 88% of its population has completed
upper sccondary education, which is higher than the average 67% (based on 30 OECD country
members). In 2010 this number was 70.5% (see Table 18). The number of years adult men and
women spend in education — 14 years — is also the highest in OECD. The disparitics in the level

of education between rural and urban arca of Norway are minor.

ey region, a

istics Norway: http: /wwiw.ssb no/english/munics ed on February 15, 2011
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Table 18 Population 16 Years Old and Over by Level of Education, 2010 (%)

Compulsory Upper secondary Post: Y Post- v
ten years ion up to 4 ion more than 4
education years in duration years in duration
294 a7 s 8 § 6.7
Source: Statis orway, Table: “Population 16 years and over, by level of education, gender

and age. 2010, Per cent”.

Scasonal unemployment in Norway has fallen to nearly zero in the past 25-30 years and

does not constitute a problem anymore in contrast to other Nordic countries (Sweden, Finland

lity of cmpl is mostly associated with agri and forestry as

and Denmark).
the fishery in Nordic countries is much more stable throughout the ycar compared to

sonal

Newfoundland and Labrador. Scasonal work in Norway to a large extent is done by s
forcign workers, who arc only allowed in the country while employers® demand is high (Grady &
Kapsalis, 2002). According to the interviews in the case study municipalitics, scasonal
fluctuations in employment were noted in Vagan municipality, mostly among younger people
with a low educational level, who work in fishery and tourism. While in Tromso, scasonal work
is largely done by scasonal workers from Sweden.

Despite the strong labour market characteristics, Norway faces the same problem as the

majority of the OECD countrics, including Canada - growing labour shortage, exacerbated by the

ng. Particularly, in Vagan ipali aging and outmigration of

younger well educated persons creates challenges with filling local demand for skilled labour.
Overall in Norway, labour shortage is especially noted in the construction, engineering, health
care and transport sectors. In order to counteract this problem Norway nceds to improve its

labour utilization. This includes increasing of average working hours per employee, promotion of
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higher labour force icipation and later retirement, immigration strategies, and activation of

ck leave

long-term unemployed and social assistance recipients, including those on long-term

and with disabiliti

s (Duell et al., 2009). In order to counteract welfare benefit dependency and

mobilize underutilized labour resources the Norwegian government has put forward several

reforms, including: institutional reform aimed to provide integrated services for people out of

work; reform of the health-related benefit system; and pension reform to motivate people to stay

at work longer (Duell et al., 2009).

4.2 History of ALMP implementation

The ideal of an “active society”, which central aim is to increase labour force

in Norway since the late 1950s/carly 1960s.

has dominated policy

Thi

were

ideal has been strongly supported by Norwegian population. A wide range of polici

designed to achieve this aim in Norway, including measures stimulating women’s participation,

such as a move from joint houschold taxation to individual one, changes to maternity leaves, etc.;

and policies ing to retain older workers and workers with reduced capacity at work

(Halvorsen & Jenson, 2004). Norway also tightened cligibility for unemployment insurance and

provided some assistance with ly mobility assistance and vocational training. The

increase in the labour force participation was thought to be rather achieved through funding to

industries in financial difficultics and regional policies, rather than generous welfare benefits and
ALMP. These measures, combined with strong state control of the cconomy, continued to
dominate through 1960s and 1970s and led to the formation of stable and regional labour
markets. As a result, Norway had experienced a long period of nearly full employment from

1950s to 1970s (| & Jenson, 2004). U began to rise in the mid-1970s and
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new policies were created to offset the social exclusion caused by a growing unemployment rate.
Unemployment benefit duration was increased up to 80 weeks during a two-year period in the
1980s, although the ceiling for benefits had been lowered. New schemes for persons with
disabilitics were also introduced. During this period some of the original objectives of an active
society yielded the way to income maintenance provision (Halvorsen & Jenson, 2004).

In the carly 1990s Norway followed the international ideological shift from welfare
towards “activation™ (Lorentzen & Dahl, 2005; Halvorsen & Jensen, 2004). However, for

Norway it was more an adjustment, rather than innovation, because of its past focus on the active

society. Eligibility criteria for some welfare benefits were tightened along with requirements for

and ional mobility, of job offers and participation in ALMP.

The priority in development of new labour market policies was to find an adequate level and
design of the welfare system to stimulate individuals to stay in or return to paid employment.

The distinctive feature of Norwegian activation policics became the emphasis on individual

responsibility for employment (Halvorsen & Jenson, 2004). The development of an individual

This

action plan as a first step of activation was introduced as an important part of this proces
plan allows for tailoring activation measures to the individual’s needs and capacities (Lorentzen
& Dahl, 2005; Halvorsen & Jenson, 2004).

The number of participants in ALMP increased dramatically from 1988 to 1990,
following the revision of the first comprehensive plan of ALMPs developed in carly 1980s
(Raaum & Torp, 2002). Despite the cconomic slowdown and high by Norwegian standards

unemployment rate (5.5% in 1994), the further increase in participation significantly cased the

negative impact of the business cycle on the labour market. At the bottom of this slowdown from

1992 to 1993, almost 3% of the Norwegian labour force participated in ALMP (Raaum & Torp,
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2002).
In 2002, the Norwegian government launched the Action Plan to Combat Poverty (Duell

ctal., 2009; Lorentzen & Dahl, 2005). The focus of this plan was the inclusion of marginalized

groups in the labour market through a vocational rehabilitation program, which is a part of

istance

ALMP. This plan defined the main target groups as long-term and repeat social as
recipients, young people on social benefits, single parents, immigrants and people who receive
drug substitution treatment. In 2006 this Plan was revised and aimed *...at ensuring that as many
people as possible can live on income derived from the employment...”, again consistent with

the active society ideal (Duell et al., 2009, p.33).

4.3 ALMP design and delivery
In order to better address labour market barriers of those excluded from the labour
market, in 2006 Norway merged its National Employment Service, National Insurance

Ad

ration and municipal social services, into a “one-stop” integrated system of Labour and

Welfare Service (NAV) responsible for all services related to employment and income. This
restructuring was aimed to make the local NAV office a contact point for all types of clients,
kn benefits, to

Ieave and social in:

including regular unemployed, individuals on

avoid resending clients from one agency to another (Widding, 2008; The Norwegian Labour and

Welfare Administration, 2008). The reform, pursuing an inclusive workforce approach, reduced

what had been a sharp distinction between ordinary job scckers and vocationally and/or

medically disabled people (Ministry of Labour and Social Inclusion, 2008). Merging of public
cmployment, health-related and municipal services helps to achieve a close co-operation between

thes: ts, offset the

agencics, reduce barriers for activation of a large variety of benefit re
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growing labour force exclusion, and make the system user-friendly, especially for those requiring

tance from more than one agency (Duell et al., 2009; OECD, 2007). This reform is not

unique. lar measures have been implemented in other OECD countries, such as Denmark,

Germany, Finland and Netherlands (Duell et al., 2009).
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Within  the gian g the main ibility for P and

implementation of labour market policies belongs to the Ministry of Labour (former Ministry of

Ministry also ove

Inclusion) (Duell et al., 2009; Barth, 2006). Thi

Labour and So
employment programs, working environment and safety, family and health-related benefits,

stance and immigration. The Ministry has several departments (Figure 9).

pensions, social a

Minister

Political Adviser

State Secretaries

[ T T T T 1
Departmentot | [Cepartmentot | Working Depatmentol | [Pension Department of
Admnsuaton | |Finance Envionmentand | Weltare Poicy | |Department Labour Market

Safety Department

I T T

I 1 I
TheNorwegan  [The Labourand | Penson Insurance

Labour Inspecton | We¥are Servce | for Seamen

Petroleum Safety.
Authorty Norway  [Appeals Cout | Publc Service
Penson Fund

The Natonal
Institute of Oceu

pational Health

State Medator
The Lasou Cout
Figure 9 Norwegian Ministry of Labor Scheme

Source: Ministry of Labour, Norway, accessed on August 19, 2011 at:
hitp://wwiw.regj no/en/dep/aid/about-the-ministry. himl2id=170.
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The Department for Labour Market Affairs is responsible for promotion of a well-

ures assisting unemployed and for some of

functioning labour market and for policics and me

the measures targeted at the occupationally disabled. The Department of Welfare Policy is

responsible for policies assuring income through welfare benefits and also oversees the recently
reorganized Labour and Welfare Service (NAV), evaluates its operational results and ensures

that political objectives and prioritics for employment services are achieved cfficiently (Ministry

of Labour, Norway*'). Dircctorate of Labour and Welfare Service (NAV) is responsible for
implementation of labour market policy (Duell et al., 2008; Ministry of Labour and Social
Inclusion, 2008).

NAV cooperates with the Ministry of Education for training programs, and shares

s with the

responsibils ry of Health and Care Services for encouraging fast return from

sick leaves back to work (Duell et al., 2009). One third of the national budget is administered by

NAV through schemes such as unemployment benefits, rehabilitation, pensions, child benefits

and other (The Norwegian Labour and Welfare Administration, 2008).

Social partners (trade unions and employers) play a significant role in labour market and

social policy in Norway, especially in the area of vocational education policy-making. They arc

represented in the Advisory Council on Labour and Pension Policies and provide advice to the

s related to reduction of sickness absenteeism (Duell

Ministry of Labour on, for example, poli

ct al., 2009). They are also d in county i training i which advise

county authoritics on quality, provision and regional development in vocational cducation and

training (VET) and carcer guidance; in the Advisory Councils for Vocational Education and

Training, which advises national authorities on the content of VET programs and future skills

f Labour, Norway, accessed on August 19, 2011 at: hip://www regjeringen.no/en/dep aid about-the-
partments. htnl?id <192
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needs; and in the National Council for Vocational Education and Training, which advises the
Ministry of Education on the general framework of the national vocational cducation and

training system (Duell et al., 2009; Kuczera ct al., 2008).

Norwegian municipalitics arc another key labour market actor. They are responsible for

s and activation of social assistance clients. Municipalities have a high

degree of decision-making power on the level of cconomic aid to individuals and cligibility

criteria for this aid, the repertoire of services they provide and how to provide them (Duell et al.,

is based on the

2009: Dall & Lorentzen, 2003). The role of municipalitics sumption that

isted to be

provision of social assistance benefits is temporary, and thus clients are guided and as

set benefits levels according to local conditions,

able to live independently. Municipaliti

designate resources for counseling, housing and activation measures. Municipalities make a

on measurcs. Mun

decision if the compulsory component should be added to ac

also own labour market enterprises and co-operatives targeted to people with disabili
other labour market barricrs (Duell et al., 2009). Municipalities own and run public primary and
lower sccondary schools.

County authorities arc responsible for upper secondary education and training, regional

development, regional planning, regional rescarch funds, business development, culture and

public hcalth. The icipalitics and county itics have the same ini: status and

are supervised by the County Governor, who is responsible for the health and social services and

has a power to change municipal decisions regarding provision of social services (Norwegian

Ministry of Local Government and Regional Development, 2008). The County Governors

coordinate municipalitics and counties to ensure i of the central g

(Duell et al., 2009; Norwegian Ministry of Local Government and Regional
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Development, 2008).

In Norway political objectives for labour market policy are set by the central government

aintain a well-

with the annual state budget. These objectives are quite general, for exampl

functioning labour market™ or “create an inclusive workforce™ (Duell et al., 2009). Then these

objectives are specified by the Ministry of Labour and sent to the NAV Directorate along with an

allocated budget, policy objectives and perfc bjectives that need to be met.  NAV

Dircctorate can add its own targets for its regional offices in the form of quantitative and
qualitative performance indicators that local offices are required to meet (World Bank, 2003).

These indicators range from cost control to prevention of benefit fraud. Using performance

for

indicators, the Ministry and NAV Directorate can limit autonomy of the local NAV offic

example sceuring spending for particular target groups. Besides, some programs are reserved
only for vocationally handicapped people by law (Duell et al., 2009). Local NAV offices reccive

a set of performance indicators and allocated budget from the NAV Dircctorate. This design

allows for a certain degree of local-level autonomy to move funding to measures that are the

tics set their own objectives for the

most appropriate to mect the required indicators. Municips

social delivered by NAV and sign a co-operation agreement with local NAV offices

describing what services shall be offered by a local office (Duell et al., 2009).

While ALMP arc designed by the central government, their management and

are i to the local i ) NAV offi as become

. This pract

a norm not only in Norway, but also in countries such as Germany, United Kingdom and U.S.A.
However, such decentralization requircs greater reliance by the central government on

performance indicators and open communication with the local offices (World Bank, 2003).

Local NAV offices have two lines of governance due to their joint structure (see Figure
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10). One comes from the Ministry of Labour and Social Inclusion and NAV Directorate through

the county NAV offices to the local NAV offices and is based on the performance indicators.

Another one represents an administrative line from the Ministry of Local Government and

itics and then to the

Regional Development through the County Governors, to the muni
municipal part of local NAV offices. Local NAV offices have a mixed source of financing.
Funding for most of the ALMP and administrative expenses comes from the state budget, while

benefits to the unemployed and the vocationally disabled plus some of labour market measures

. Social assistance benefits and social worker staff are

are financed by insurance contributiol

paid from municipal budgets (Duell et al., 2009).
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The Ministry of
Education

The Norwegian Ministry of
Labour and Social Inclusion

Ministry of Health
and Care Services

Assist people on
sick leaves to return
ack to work

The Labour Inspectorate Local NAYV offices

sures  healthy  working Provide welfare benefits,
environment and fast return to cemployment services and ALMP.
work from sickness absence. Planned 457 joint offices

430 Municipalities 19 Counties
i Responsible for upper secondary
o cducation  (including general
Municipal staff’ education, vocational education and
assistance works training, and vocational technical

in local NAV offi colleges)

County vocational

County Governor

f

The Ministry of Local Government and Regional Development

training

Figure 10 Two Lines of Governance of Local NAV Offices
Source: Duell etal., 2009, The Norwegian Labour and Welfare Administration, 2008, Norwegian
Ministry of Local Government and Regional Development, 2008,
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Local NAV off

not only deiver labour market policics, but also provide all kind of

benefits, such as old-age pensions, matemity, sickness, rehabilitation and disability benefits,

from the

unemployment and social assistance benefits (Duell et al., 2009). They serve clien
crib to the grave™ (Interview).
The goal of the reform was to set up a local NAV office in cach of the 430 municipalitics,

with larger municipalitics having more than one office. A total of 457 local NAV offices had

been scheduled to open by 2010 (The Norwegian Labour and Welfare Administration, 2008).

The arca served by a local NAV office is similar in size to a municipal jurisdiction. As
mentioned above, a relatively low density of population and a small size of municipalitics,

especially in the Northern countics, significantly impede provision of services and require a

higher number of employees delivering them (OECD, 2007). For example Tromso municipality

in Troms county has a population of 65,300 inhabitants and consists of a large urban center —
Tromso with a population of 55,000, one town with 765 inhabitants and 4 small villages with
340-220 inhabitants. Vagan municipality in Nordland county has approximately 8900
inhabitants and consists of 2 small towns: Svolvaer with a population of just over four thousand,
Kabelvag with almost two thousand, and scveral small villages with 420-540 inhabitants

(Statistics Norway*'; Government of Norway*). According to representatives from the two local

NAV offices in these icipalitics, the furthest itics from their local NAV offices are

situated within 70 km.
NAV administration planned to increase the human resource capacity of its local offices

up to 11,000 front-line employees by 2009, which on average cquals 24 front-line workers per

NAV office. The staff to client ratio in integrated NAV offices roughly equals to 1:80 (excluding

009-06-16-01-cn. huml

atistics Norway from: hitp://wwiw.ssb.no/english subjects 02/01/10 mhu
* Government of Norway from: http://www 4

sonorway.comnorway/co



social workers and social assistance recipients) (Duell ct al., 2009). In the two interviewed local

offices this ratio was 1:66 (Tromso) and 1:80 (Vagan). According to the interviews,
these local NAV offices do not report difficultics with accessing the services.

The tasks carried out by local NAV offices include labour market, social insurance and

pension policies; provision of incentives to benefit recipicnts to take up employment wherever

on of advice

possible; job scarch assistance; follow up and control over benefit payments; pro

and guidance to cmployers and employees to prevent sickness absence and labour market

exclusion; and assistance to employers looking for workers (Duell et al., 2009; Interview).

Respondents from the two local NAV offices indicated a strong and effective relationship

between their offices and local employers on labour market issues and regarding ALMP.
However, one of them also noted that the role of this relationship as well as involvement of the

office in local cconomic development has diminished after the NAV reform, as during the

transition period the priority has been given to timely provision of benefits, which negatively

reflects on the effectiveness of the ALMP.

4.4 Types of ALMP

Norwegian ALMP are divided into the “ordinary” measures for “ordinary unemployed™

(not facing particular health problems and not cligible for a health-related benefit): and

“vocat ilitation™ aimed to rei people who are at the margin o disconnected

in the focus of

capped). The latter group receive

from the labour market (occupationally handi

the Norwegian ALMP, which is reflected in a higher number of participants in employment

2009). Occupationally

nd a higher expenditures on these programs (Duell et al..
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those who are P mainly for medical reasons reducing work capacity and

nd are more detached

nce recipients, who are generally facing multiple problems

social a

from the labour market (Duell et al., 2009; Dahl and Lorentzen, 2008). However, this division
between ordinary and occupationally handicapped was planned for discontinuation from 2009

(Ducll et al., 2009).

nd 82,443

In 2008 there were 28,288 recipicnts of unemployment benefits in Norway

people were ionally handicapped. The number of participants in ordinary measures in

2008 was 10,676 (these measures are accessible for all types of clients) and 29, 325 individuals

-asures for i i L i disabled) (The Norwegian

Labour and Weclfare Administration, 2008). About 17% or 20,256 of social nce clients

were in education or participated in various labour market mcasures in 2009 (Stati:
Norway™).
The structure of the ordinary unemployed is the following: more than one-third are

immigrants from non-OECD countries, characterized by a low educational level and poor

knowledge of Norwegian language. Another third consists of youth between the ages of 16-24,

ures

who also often have a low educational level. Other participants in the ordinary mea

various other marginalized groups, new labour market entrants, those receiving social assi
and older job scckers, who represent about one fifth of the ordinary unemployed. The level of

employment among older workers is relatively high and workers are encouraged to work longer

then reti age. are also to retain older workers to overcome labour

market shortages. However, once an older worker has lost a job, he or she faces significant age-

Statis
2009, from: hp://www.ssh.no:

Norway, Social Assistance, Recipients of social assistance by labour force status and family cycle phase.
lish/subjects 0304 soshielpk_en/tab-2010-06-29-09-cn.himl
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related barriers for employment and needs to be discouraged from carly retirement or disability

pensions (Duell et al., 2009).

The vocationally disabled are persons who face a risk of permanent withdrawal from the
labour market duc to severe difficulties with entering or re-entering it (Westlic, 2008). While the
majority of participants in this group have medical issues, there is a fairly large group without

medical barriers but experiencing challenges of a social nature, for whom  Vocational

is consi a better ive than the ordinary ALMP. This group can

includes young people, immigrants, long term social assistance recipients, persons with learning
difficultics, behavioral problems and drug addictions, as well as released prisoners (Westlic,

2008; Ministry of Labour and Social Inclusion, 2008). Vocational Rchabilitation assists

individuals who have become healthy enough to return to the labour market, but are unable to
take up their former jobs. Vocational Rehabilitation consists of several types of programs aimed
to improve general skills and learn a new profession: Labour Market Training (LMT), public
cducation, Work Training in Ordinary enterprises (WTO), Work Training in Protected firms
(WTP) and Wage subsidy, with priority given to public education and WTO (Ministry of Labour
and Social Inclusion, 2008; Westlic, 2008). The choice of program type depends on the
participants’ needs and may include various forms of training or a wage subsidy (Westlie, 2008).
Some target groups are encouraged to pursue transition to work through a combination of a part-
time work, recciving benefits and participation in regular and special ALMP, such as the
Qualification program for social assistance recipients or Introductory Program for Immigrants
for newly arrived immigrants.

The recent labour market reform was aimed to reduce the sharp cligibility distinctions

between programs for ordinary unemployed and vocationally and/or medically disabled persons
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(Ministry of Labour and Social Inclusion, 2008). Ordinary ALMP are open for all target groups,
including vocationally disabled. However, the duration of these programs for vocationally
disabled is longer (Duell et al., 2009).

Within the Norwegian ALMP, training is the main scheme and accounted for about 50%

of the total ALMP expenditures in 2009 and the largest numbers of participants (sce Table 19).

Table 19 Number of Participants and Expenditure by the type of Active Labour Market

Programs in Norway, 2009

Program type Participants, [ Expenditure,
number of millions of
persons NOK
Training 25,190 5.330.45
Wage subsidics
Employment incentives (wage subsidics and subsidics to 4814 639.24
facilitate continuing employment in situation of
restructuring or similar)
Supported cmployment (wage subsidy) and rehabilitation 14279 2.105.99
(vocational rehabilitation or training)
Direct Job Creation 10,264 976.86
Start-up incentiv 266 41.56
Theme: Labour, Table: “Public expenditure and particip:

Source: OECD. StatsExtrac
on LMP: Participants stocks on LMP by main categorics (% labour foree) (2009)" and “*Public

expenditure and participant stocks on LMP: Public expenditure of LMP by main categorics (%

GDP) (2009)™.

ond-

The majority of these allocated funds arc spent on the vocationally disabled. The

largest category, representing about 40% of ALMP spending, is supported employment, which
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includes wage subsidics and vocational rehabilitation for persons with reduced working capacity.

The third is Direct Job Creation (9%), which is fully devoted to the vocationally disabled (Duell

et al., 2009). Employment incentives, which include wage su for the unemployed and
subsidics to facilitate continuing employment in situation of restructuring or similar, constitute

about 6% of the total ALMP spending. Finally, sclf-cmployment incentives represent the

smallest ALMP expenditure category and are accounted for 0.4% (see Table 19). Although
Dircct Job Creation measures are accounted for a larger number of both participants and
expenditures, than the wage subsidics for unemployed (employment incentives), in Norway these

measures are targeted to vocationally disable.

In terms of the participants’ categories, the priority is given to the vocationally disabled.

Such a focus of the Norwegian ALMP on the vocationally disabled is explained by their

significant representation among the working age population. Growing exclusion from the labour

force due to the health-related problems constitutes one of the main labour market challenges in

Norway (Duell et al., 2009; Ministry of Labour and Social Inclusion, 2008). The number of slots

available for active labour market programs in Norway is tied to the business cycle: when the

cconomy is slowing down, the number of slo s (Ronsen & Skardhamar, 2009).

4.5 Job-brokering

Norway’s active job-brokering strategy includes integrated servi

placement, job counscling, benefits and active programs, which help to increase employment

opportunities even for the most disadvantaged (see Table 20). Provision of employment services

on the local level gains from a strong knowledge of the local labour market, awareness of the

local se

employers® and job seekers® need: e delivery infrastructure, collaboration with local
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ilitics and the presence of a social network (Duell et al., 2009).

From the moment of registration with a local NAV offi a job sccker, unemployed

clients are required to report their job search activities every two weeks (Duell et al., 2009). An
exception is made for scasonally unemployed fisher people, who would normally resume work

-ason starts and are not required to search for another job (Interview). The initial contact

as the s

with NAV officers for job scarch assistance or for benefit claims starts with an individual

individual service declaration™ (personal

interview assessment and building of tion plan).

This interview takes place within the first three weeks after the registration with a NAV office,

which is required for all benefits recipicnts. The declaration or individual action plan has a strong
focus on the job scarch and outlines an individual’s related activities until the next scheduled
interview, usually within three months. During the first three months following registration with

the NAV office, unemployed clients are engaged in active job scarch on their own. NAV officers

provide them with assistance in the form of ional guidance and empl

and closely monitor their clients to ensure they are actively sccking a job. The client’s second

interview is also focused on employment, including opportunitics in the labour market,

of ional and ical mobility, and, if necessary, participation in

employment measures (Duell et al., 2009).
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Table 20 Job-Brokering Services Offered by NAV

Services offered to job seekers Services offered to employers
Standardized profiling assessment s Résume or CV data bank on the internet
Matching system for offer and demand Tnformation

Computerized vacancy bank Human resources consulting

Vacancy bank can frecly be consulted on

internet

Self-

cervice information

Personalized job scarch assista

Source: WAPES, 2006; 2008.

In terms of active job-search assistance, local NAV offices provide information, advice

and close individual follow-up. Job matching activitics between employers and unemployed are

mostly organized through the NAV clectronic database, which is one of the most compreher

ive

in Norway. This website has casy a

ces

for both employe

nd job seckers. A

and infc ion about indivi registered as unemployed via the internet is
gaining popularity among cmployers. In 2008 4.4 million vacancy advertisement downloads

were made from the NAV system and 1.2 million CVs were opened by employers (The

Norwegian Labour and Welfare i ion, 2008). The ion of employers using this

service rose from 48% in 2005 to 67% in 2007, while the proportion of unemployed using the

service rose from 68% in 2006 to 71%. NAV staff members regularly update the website with

vac: rom newspapers and other sources. There were 358,136 vacancies in total advertised

in 2008, which i ration,

about 29,845 per month (The Norwegian Labour and Welfare Admini

2008). The NAV clectronic database can be accessed through the self-service terminals at the
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local NAV offices as well as online. Similar databases are also organized in other countries, such

s Denmark, France and Germany. Before 1993, such information was displayed on vacancy

boards in the lobby of local PES offices. Vacancy boards are still in use in some countics, as

or that are less

some clients, particularly more disadvantaged, with limited internet ac
familiar with it find them more convenient (Ducll et al., 2009).

The job matching proce:

is mostly done automatically through the information exchange

between the NAV website and the casework management system. Suitable job offers

are

and employers reccive preliminary information about the

automatically emailed to cli
candidates. NAV officers may follow up the results of the referral by contacting the employer, or
job sccker, or both. Local NAV officers tend to follow up regularly with those candidates whose

skil

are in a high demand, ofien through phone calls. The automatic matching works well for

those that are casy to employ, however, giving NAV officers more time to work closer with more

disadvantaged clients (Ducll et al., 2009).

ce of the vocational

Local NAV offices offer free vocational guidance. The importa

is growing due o a growing dive ional options. This

guidanc y of employment and edu

service includes information, guidance and counseling, as well as a range of self-help tools, such

sments of skills and an

as an interest inventory; a carcer choice program, which offers self-

occupational matching ity: and a career lcarning program (Duell et al., 2009; OECD, 2002a).
Some of these self-serve tools, including Interest Test; the carcer selection tool: Vievalg; and a
guidance tool for the people with higher cducation: Akademia, are available on-line (OECD,

20024).

In addition to vocational counseling offered by the local NAV offices, pupils attending

primary and secondary education are entitled to jonal and carcer ling. C.
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between teachers, pupils, parents, local authorities and industry has become increasingly
important for informing vocational and cducational guidance (European Centre of the

s allows

Development of Vocational Training, 2009; OECD, 2002a). Partnership with busines:

for i and i ive projects, sti ing interest and ivation among the students

tion in

(European Centre of the Development of Vocational Training, 2009). Compulsory edu
Norway is ten years — from age 6 to 16. However, everyone from age 16 to 19 has a statutory

right to upper secondary education. This is a three year program, which combines general

theoretical education and vocational training offered side by side. The upper secondary education
leads cither to a higher education, or to vocational qualification (Study in Norway"). Secondary

vocational education/training is oriented on obtaining an employment upon completion, while

general studies — on theoretical knowledge and leads to university admission (Public Sector in
Norway™).
A special Youth Guarantee program has been in place since 1985 for young people

between age 16 and 19 who are neither in school nor in regular work. This program aims to

engage youth in work, cducation or training. In order to improve cducation and training
opportunitics for youth the Norwegian government substantially increased the capacity for upper

secondary education and encouraged firms to take in more apprentices (Hummeluhr, 1997).

Under the Youth Guarantee youth are offered participation in youth ALMP, such as vocational
youth programs (through upper secondary cducation) and employment programs, which offer
employment in the public sector or wage subsidies in the private sector. In 2007 up to 50% of

youth registered with the PES participated in ALMP (OECD, 2008). In 2007 another program —

*7 Study in Norway, accessed on June 17, 2011 at: hp:// www.studyi
educ steny P dary-and: second:

“Ppublic Sector in Norway, Upper secondary education section, acc
hu daction WA_Artikkel A 205648
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Follow-up Guarantee — was introduced to strengthen assistance and guidance for youth job

seckers. The age of participants was also extended to include youth from 20 to 24 years old. This
program requires local NAV offices to contact for an interview all youth who have not been

working for at least three months. These interviews are focused on the active job-search and

interviewed persons will be followed up to offer, if necessary, participation in Job Clubs or

ALMP. Following up requires co-operation between various agencies, including county offi

NAYV and cducational authorities (Duell et al., 2009).

Job Clubs are considered to be a powerful tool for strengthening job scarch

These Clubs help participants to build self-confidence and obtain sufficient knowledge and

practical experience (OECD, 2002b). Job Clubs offer ling and |

training in interview techniques and computer-aided job scarch. Staff help job seckers to learn

how to write CVs and job applicati how to use personal networks and contact employers.

Most Job Clubs are run by external (not NAV) providers, target clients from 19 years old and
over, and require a minimum of sccondary school education level (Duell et al., 2009).
Both the literature (Duell et al., 2009; WorldBank, 2003) and interviews with local NAV

representatives

suggest that to cnsure the effectiveness of the job matching and placement

cfforts, services offered by NAV offices should be backed up with effective sanctions. If initial

transition to employment fails, usually after a three-month period of s ivation measures, or

in cases when clients were initially determined to be in need of a:

tance, then the next step is
participation in other ALMP, such as training or wage subsidics. These measures are selected
individually, with the priority among “ordinary unemployed™ given to immigrants, young people

and the long-term unemployed (Duell et al., 2009).
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4.6 Training

Education and vocational training are the central component of the Norwegian social,

cconomic, employment and regional policy goals. All education and training in public don

are free. Morcover the quality and broad range of choices should be available irespective of

geographical location or socia tors (Norwegian Directorate for Education and Training,

2008). Provision of cducation Training programs in Norway consists of classroom training and

workplace-related training. Classroom training is comprised of education in regular schools (i.c.

participation in courses alongside regular participants) and Labour Market Training (LMT or

AMO in Norwegian) (Ducll ct al., 2009; Westlic, 2008). The difference between regular

ludes all

training/cducation and LMT is in the variety of choices. Education in regular schools

forms of public or private education, while LMT consists of courses offered by local NAV

offices. Education in regular schools is limited to three years and in LMT — from three to ten

months (Duell et al., 2009; W 008). Education in regular schools is the largest training

scheme in Norway as it primarily used to re-train vocationally disabled persons, who represent
the largest category. Both cducation at regular schools and LMT can be accessed by ordinary
unemployed and vocationally disabled, but for the majority of the latter group LMT is less

suitable. In some s employees with unstable employment who require training can also

participate in LMT.

Participation in training is voluntarily, however, in cases when unemployed refuse the
offer to participate in training, unemployment benefit sanctions can be applied. Program
participants normally receive a training allowance, or can substitute it for the more generous
unemployment insurance, if entitled (Raaum & Torp, 2002). In terms of costs, education in

regular schools is relatively inexpensive compared to other employment schemes because most
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of the training is organized through the public educational institutions (schools), which do not

imply extra costs to NAV offic
Workplace-related training is normally offered to youth and immigrants, i.c. those having

trouble entering the labour market. It is designed to provide them with basi

¢ job qualifications
through in-work expericnce. Workplace-related training includes Work Training in Ordinary
firms (WTO), Job Rotation and other schemes (Duel et al., 2009; Westlie, 2008). Workplace
training is also used for clients with learning difficultics. Participation in this form of training
combined with gained work experience increases participants’ chances to find employment or
start an cducation (Duell et al., 2009). Ordinary firms participating in WTO have to reccive an

approval from a local NAV office in advance and then accept participants that are dirccted to

them by the NAV caseworker. Participation of vocationally disabled individuals in this program
is limited to a maximum of three years (Westlie, 2008).

Job Rotation scheme provides unemployed workers with an opportunity 1o receive
workplace training, while the actual employces upgrade their skills., Thus, employces are
temporarily substituted, or “rotated”, with unemployed workers while on training. Employces
can get up to one year of educational, child-carc or sabbatical leave, which allows unemployed
persons to develop skills and gain work experience while existing employces are given an

opportunity to improve  their fications and ge. The actual cmpl reccive

unemployment insurance benefits while on the leave (Schomann et al., 1998).

Workplace-related training accounted for approximately 15% of all training spaces in

2009 (Duell ct al., 2009). In 2005 60% of Norwegian firms had pl d i ing in

workplace-related training, 33% offered job-rotation scheme placements, 32% had learning or

quality circles, 18% had employees participating in self-dirccted learning, and 37% used
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participation at conferences, etc. as part of the continuing vocational training offered to their

employces. However, enterprises with less than S0 employces are less likely to make use of such

activities (Statistics Norway, 2005).
Work Training in Protected firms (WTP) is also a workplace-related training program
where participants work in specially established firms under close supervision. These firms are

designed for s with y needs and provide a combination of on-
the-job training, education and improvement of social interaction ability. Participation in this

s (Westlic, 2008).

program is limited to two ye:

Evidence from Norway and other countrics demonstrates that vocational training
combined with workplace-related training produces better labour market outcomes, especially
for integrating disadvantaged groups into the labour market, compared to purely school-based

training (Duell et al., 2009; Kuczera et al., 2008). E: ion of a

that the least cmpl. 1 ici benefit the most from participation, although,

they are the least likely to be enrolled in it (Westlie, 2008).

Additionally, in order to address shortage of skilled labour and retain graduated students
and skilled workers in rural remote counties in Northern Norway, the counties utilize incentives

in the form of a yearly deduction of their study loan for cach year these graduates work in these

countics (Monnesland, 2001). Newly arrived are to participate in the
Introductory program, with an associated introductory program benefit. This program provides

language training and assistance with integration into the socicty (Duell et al., 2009)
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4.7 Wage subsidies

Wage subsidics are used to assist job scekers facing a high risk of becoming unemployed
in the long-term to obtain employment (OECD, 2004). Wage subsidics are offered to employers

to compensate for the real or possible productivity gap experienced with these workers who lack

work experience, have skills deficits, a specific physical or mental handicap, or other reasons
which are normally expected to be overcome with the help of a subsidy. Wage subsidies are
offfered for no longer than 12 months for an ordinary job secker and 36 months for vocationally

disabled part nts (OECD, 2008). In contrast to training programs, a relatively larger part of

spending (45%) on wage subsidics is paid out for the ordinary unemployed than for the
vocationally disabled. The subsidy rate can vary depending on the specific situation of
participant but can be up to 50% for the ordinary unemployed (Duell et al., 2009).

According to cvaluation results, in Norway 54% of participants in wage subsidics were
still employed a year and a half after their subsidy was over (OECD, 2004). Wage subsidics are
generally more effective if they are used for disadvantaged groups of unemployed, such as non-
OECD immigrants, youth and women re-entering the labour market (Cook, 2008¢). Norwegian
studies on the effectiveness of wage subsidies show better employment outcomes than training

programs, since participants in training measures have more incentives to stay in the program

and increase their human capital rather than look for employment (lock-in effect). However,

wage subsidies should be delivered with i ion of high possibility of i and
displacement cffects (Duell et al., 2009).

Wage subsidics offered for vocationally disabled can be temporary or permanent.
Temporary subsidics are provided for ordinary enterprises and can reach 60% of the regular

wage. In contrast to the Work Training in Ordinary programs enterpriscs (WTO), employers



participating in a subsidy program can choose among the proposed participants. The employer
pays a portion of the wage, which indicates that participants in the wage subsidy are expected to
be more productive than in WTO (Westlie, 2008). Participants are supervised and followed up by
NAV officers (Ministry of Labour and Social Inclusion, 2008). Subsidies can be granted for up
to two ycars and it is expected that the enterprise will retain the participant after the temporary
subsidy is over. The share of participants in this scheme is relatively low, although it has been
shown to increase employment probability by 30% (Westlic, 2008).

Another form of wage subsidy aimed to stimulate recruitment and retention of older
workers was introduced in Norway in 2002 — reduction of employer’s contribution. This form

allows employers to reduce their social contributions by four percent for all their employees who

and older (OECD, 2004).

arc 62 yean

Permanent wage subsidies have been introduced as a pilot project and offer compensation
for permancntly reduced work capacity. It is suggested that the decision to refer a participant to
this measure should be thoroughly considered to control the entry of participants with reduced

work capacity. This scheme is quite similar to sheltered employment, however, it offers a wider

choice of tasks partici can find P ive in (Duell et al., 2009).

Sheltered employment is another form of wage subsidy for vocationally disabled.
Sheltered employment in Norway was one of the most developed in Europe in 1997 and about
five percent of the Norwegian labour force worked in it (Martin and Ass., 2001). This scheme is

targeted to clients with uncertain vocational qualifications and provides tight supervision in

specifically designed companies (Ministry of Labour and Social Inclusion, 2008). There are

about 100 Labour Market Enterprises and 300 work cooperatives in Norway that offer sheltered

cemployment. Sheltered employment includes several different programs varying in duration
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from 12 wecks to two years. Participants cither receive special benefits or are temporarily
cmployed and receive wages (Duell et al., 2009).

Supported employment is also provided in sheltered workshops. Such workshops offer

intensive guidance to people with severe disabilities to assist them to integrate into the regular

increased fivefold between 1998

labour market. The number of participants in this measure

and 2006 due to the growing number of people with di 1o these
includes clarification of their competence, finding a suitable workplace and adaptation to it.

but not

Supported employment can also be combined with work practice in ordinary enterpr

with training. The maximum duration of this measur is three years (Duell et al., 2009).
In Norway and similarly in many other OECD countris direct job creation type of wage

sed and are now

subsidy programs started downsizing in the 1990s as unemployment rates dec

only used for vocationally disabled (Duell et al., 2009). No further information on this program

specifically for Norway was found in the literature or provided in interviews with NAV officers.

stance and activation measures

nce 2002 Norway has focused on the activation of long-term social assistance

recipients as a main target group and released the Action Plan to Combat Poverty to increase

their work activity, camnings and self-sufficiency (Dahl & Lorentzen, 2005). The Plan consists of

a wide range of rehabilitation and activation measures targeted at people who have social
assistance as their main source of income. The main objective of the Action Plan is to help
clients reach cconomic independence, but the short-term goal is to help them find a regular job
(Ronsen & Skardhamar, 2009). One of the main innovations that this Plan brought was a close

cooperation of the National Employment Services (state level) and the Social Welfare System
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(municipal level). Extra moncy was allocated to ensure social assistance recipients are not

participating in ALMP at the expense of other unemployed clients. At the beginning, in 2003,

1,250 program slots for long-term social a: nce clients were created in 31 municipalitics. By
2007 this number reached 3,900 slots (Ronsen & Skardhamar, 2009).

strict than  for

Benefit requirements for the social assistance recipients are less

uncmployed, however, recipients normally have to report their job search activity when their

case worker decides that it is relevant. Application of sanctions to social assistance recipients is

the source of much debate in Norway, as Norway has a strong commitment to climinate poverty.

tivation measure: mulated by finang

In: participation in

ad of climinating benef

incentives in the form of a higher benefits offered to the participants in ALMP. Municipalities

also encourage employment take up with financial incentives by allowing a combination of

benefits receipt with part-time work or participation in ALMP. On average, one in every five

social assistance recipicnts in Norway is employed or enrolled in an employment measure (Duell

ctal., 2009).

Social assistance recipients can partici in the i ili scheme and

thus be cntitled to the vocational rehabilitation benefit. Another program specially designed for

long-term recipients of social a nce is the Qualification program (Ducll ct al., 2009). This

program was introduced in 2007 and became the main government initiative against poverty. The

Qualification program aims to keep so nce recipients more active and engaged in

It offers motivation cours

employment and other related activities s, training and wage

subsidies, which increase participants’ human capital, work capabilitics and make them more

attractive for employers (Ronsen & Skardhamar, 2009).
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Implementation of the Qualification program varies across the municipalitics. Some

contact every eligible person, some focus on those most in need, and some give priority to the

most employable. It starts with a meeting of a prospecti ici with rep s from
social welfare services and employment services. Once enrolled in the program, the participant is
closely followed up by both services (Ronsen & Skardhamar, 2009). The Qualification program
is offered in the form of a full-time, work-related activity, adapted to the individual’s needs and
ability (OECD, 2008). In 2008 almost 5,300 people applicd to participate in this program (The
Norwegian Labour and Welfare Administration, 2008).

Another benefit was specially designed for lone mothers, whose welfare dependency rate
was considered to be too high. This benefit was introduced in 1998. Lone mothers with children
over 3 years old are required to work part-time, enroll in education or an employment program,
or actively search for a job in order to be cligible for it. The maximum duration this benefit can
be granted for is until the youngest child reaches cight years old (Duell ct al, 2009).

According to Dahl and Lorentzen (2005), long-term unemployed individuals need both
basic skills and job-placement assistance. This category is one of the most disadvantaged in the
labour market and, thus, usually requircs more extended and more expensive, programs
packages. Results of another Norwegian study suggests that participation in ALMP increases

ents by nearly 40%, and significantly

employment chances of long-term social ¢
reduces the time they spend in job-search: from 20 to 11 months (Ronsen & Skardhamar, 2009)

The most important factors influencing the success of ALMP are believed to be a prior work

history and duration of the social assistance. A longer empl history incr

of employment, while longer benefit dependency decreases it (Ronsen & Skardhamar, 2009)
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4.9 Unemployment insurance restrictions and sanctions

Norway follows an activity-oriented regime of unemployment insurance (UI), which
includes strict conditions for UI entitlement, benefit duration limitation, required participation in
ALMP and high probability of sanctions. Many scholars (Duell ct al, 2009; Dahl & Lorentzen,
2008; Roed ct al., 2007) stress the positive effect of these measures on shortening of the
unemployment duration and speeding up the job scarch process. In Norway the UI benefit plays
a dual role: it provides compensation for lost income and serves as a labour market instrument
facilitating a job scarch (Duell et al, 2009).

Ul benefit is calculated on the basis of income carned in the previous full calendar year or

s. The amount of these carnings has to be no less

of the average carnings in the last three y
than USDS 8,000 in order to qualify for the benefit. U benefit is caleulated as 62.4% of previous
carnings (Roed & Westlie, 2007; NAV*). The normal duration of UI benefit is 140 wecks.

s than two basic amounts in the

However, individuals whose previous carned annual income is le:

o0

National Insurance Scheme™ will be entitled to only 52 weeks (Widding, 2008).

In order to be eligible for UL an individual must be capable of work and register with the

local NAV office. Once registered with local NAV office, UI benefit recipients are required to

tively scarch for a job. They conduct independent job scarch and reccive referrals from the

NAV office. Availability to work requires taking a job offer on short noti

accepting part-time,
full-time or shift work (Duell et al., 2009; Widding, 2008). According to the National Insurance
Act, the recipients of unemployment insurance have “to be willing to take any

employment...anywhere™ (Duell et al., 2009, p.70; OECD, 2008; Widding, 2008). Although

ceurity section, accessed on June 18, 2011 at
nefitfor EEA citizens. 102098 cns.
cheme is 7.400 Euros (Widding, 2008). Thus two basic

Norwegian Labour and Welfare Administration (NAV),
hitp://www.nav. VSocial seurit
" The basic amount of the Norwegian National insurance §
amounts equal to 14,800 Euros
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NAV staff attempt to find “suitable™ employment if possible, the means of suitability can change
as unemployment duration increases (Duell et al., 2009). Even jobs unrclated to the qualification
level, occupation and previous wage category have to be accepted (Grubb, 2000). Such
requirements mainly serve as a motivation for a job seeker to actively scarch for a job that he or
she will be interested in. Both Norwegian interviewees pointed out that personal motivation is

ful scarch for however, without the threat of

important for a

sanctions it would be more difficult to engage people. UI recipients also have to accept

participation in ALMP if required by their local NAV office (Duell et al., 2009).
Regional mobility is a requirement for UT beneficiarics. If a suitable job cannot be found
locally, recipients can be required to accept jobs in other locations (Duell et al., 2009; Widding,
2008). Relocation can be required even if it involves relocation of the spouse and looking for
new employment for him/her. There are some exceptions, however, permitted by the National
Insurance Act. They include those with health related factors and responsibility for caring for
small children or other persons in the immediate family. Regional mobility criteria have been an
important part of the ALMP in Norway since 1960, but later became unpopular not only among

unemployed but also local politicians in rural arcas, who argued that geographical mobility

draws out a region’s most employable individuals (Grubb, 2000). Its practical implementation

varies geographically and more likely to be forced when an obvious labour shortage occurs in

2009).

particular regions (Duell ct

UI sanctions are an important instrument in an activation strategy (Duell et al., 2009;
Interviews). They are applied to penalize Ul recipients for quitting work without acceptable
reasons or losing their jobs for reasons individuals are responsible for; for providing incorrect or

insufficient information while receiving benefits; or when UI recipients are not willing to accept
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a job offer or to participate in ALMP. Sanctions are usually imposed at the discretion of a case
worker (Duell et al., 2009; Widding, 2008; Roed & Westlie, 2007). The use of the UI benefit

sanctions varics jcally, but is applicd frequently. Such a wide seale

application partly explains why Norway has onc of the lowest ratios of unemployment benefit
recipients among OECD countrics. For example in 2008 there were 50,076 unemployed in
Norway, however, only 28,288 of them reccived unemployment benefits (The Norwegian

Labour and Welfare Administration, 2008).

Both respondents from the Norwegian local NAV offices stressed the importance of the
presence of UI sanctions for activation of the unemployed. More people would refuse ALMP or

job offers if there were no sanctions. One respondent explained that their local office applics

approximately 15-25 sanctions on average per year from a total of about 129 registered

unemployed. Overall in Norway, approximately half of the sanctions are applied for voluntary

quits and another 20% for behavioral incompliance during the benefit period, i.c. not actively

performing the job scarch, refusing training, etc. (Ducll et al., 2009).
It has been found that application of Ul sanctions stimulates the cxit rates from

pl (ice. incr I take up) by 80%, incre:

cs the probability of
enrolling in ALMP mcasures by 22% and in education by 200% (Duell et al., 2009; Roed &
Westlie, 2007). However, it is important to remember that pressure from the strict benefit
sanctions, including requirement for ALMP participation, can lead to the displacement effect

thus stimulating an outflow of UI recipients into other types of benefits such as rehabilitation,

ility, or social assistance (Duell et al., 2009; Roed & Westlie, 2007; OECD, 2008).
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4.10 Summary

The overall wealth of the country, strong economic and productivity growth in Norway

has resulted in a strong performance of the Norwegian labour market, with labour market

indicators, such as labour force i ion and empl
among the strongest in OECD. Although the unemployment rate in Norway is very low and

seasonal unemployment is not significant, the country’s labour market is now challenged with a

growing labour shortage caused by a significant proportion of people excluded from the labour
foree, mainly on a health-related basis and further exacerbated by aging population.
Labour market performance in Norway is relatively homogenous across the country, even

in the Northern counties, which is largely due to the strong regional policy and extensive use of

ALMP. Norway has a relatively low density of population compared to other European
countrics, however, maintaining the rural population is a priority for Norwegian regional policy.

Particularly, Norwegian regional policy aims to ensure provision of the same quality of public

serv

including servi and support to

as thos

and mu ies, to residents of rural remote communi that are enjoyed by urban

residents.
ALMP play an active role in regulation of labour markets in Norway. This approach is

based on the historically d ped “mutual obligations™ concept and is supported by significant

allocation of decisi aking power to local I (NAV) offices, their adequate staff

capacity, and strict benefits sanctions. The allocated resources enables local NAV offices to

engage registered unemployed into job scarch activitics and employment programs, ensures

quality of provision of employment services; allows for intensive individual follow up servi

for job seckers; and enforces a mandatory system of registration for the benefits recipients. The
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“one-stop™ integrated system recently implemented in Norway allows for a more effective
integration of those excluded from the labour market.
The proactive approach to ALMP employed by Norway, allows for timely interventions,

effective planning and targeting of employment programs, which thus allows to avoid, or reduce

the negative effects associated with ALMP such as lock-in and deadweight, and to prevent
deterioration of employability. It also serves well for information exchange between job seckers

and employers, reduces time and resources required to connect one with another. The overall

between the tree ALMP pillars is relatively

distribution of the resources and participants
balanced.

‘The current priority of labour market policy in Norway is to address the growing labour

shortage and reduce the number of people excluded from the labour force. The value of “active

society”, traditional in Norwegian socicty, as well as a geographically uniform system of

Unemployment Insurance and an absence of incentives to passively stay on unemployment

benefits also contribute to the absence of sharp contrasts in the country’s labour market

landscape while strong regional policy helps to minimize associated mobility from rural regions.
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Chapter 5

Comparison and Conclusions

Chapters 3 and 4 have presented overviews of labour market and economic performance,

goals of labour market policics, compositions of labour market policics portfolios, de

making and implementation systems for ALMP as well as local factors supporting succe

these policies in the two case study arcas: Newfoundland and Labrador and Norway. As

nent is

suggested in the reviewed in chapter | - Literature Review, such a complex as

s of the

required when policy transferring is explored. This chapter presents a comparative analysi

collected data in order to provide a basis for considering whether or not the Norwegian approach

and Labrador.

to ALMP can contribute to ing labour market

5.1 Labour markets and economic performance
Both Newfoundland and Labrador and Norway are largely rural arcas with low density of
population. Although this density is lower in Newfoundland and Labrador, both case studies are

facing challenges with provision of employment services for a population dispersed over large

arecas and creating employment opportunities in rural areas remote from urban centers. Historical

development of rural settlement patterns in both case studies was largely influenced by the

fishery. However, further development of this industry took different paths, making the current

state of the Norwegian fishery less seasonal and more self-sustainable and with a signi

share of compared to fc and Labrador.
Overall the labour market performance in Norway is stronger than in Newfoundland and

Labrador. The labour force participation rate in Norway is much higher than in Newfoundland
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and Labrador and the unemployment rate is much lower. Scasonal unemployment is not
considered as a problem in Norway, while it is still significant in rural Newfoundland and

Labrador. However, as pointed out in the previous chapters, the labour market situation largely

depends on the level of economic 7 which varies signifi in the two case study

ions of the GDP in the two

ar

. Norway not only has a higher GDP per capita, but the compos

Jurisdictions are quite different. In Norway, the service sector is the largest contributor to the
country’s GDP, while in Newfoundland and Labrador it is the goods-production sector.

However, in both case studies, oil extraction and related activities are the main contributors to

the GDP. Contribution of the fishery industries to GDP is also very close.

At the same time, the distribution of employment by cconomic sector is also comparable.

Service sectors in the both ¢ account for the largest proportion of total employment.

However, in Norway employment in the service sector ation,

dominated by public administ

local inistration. The high share of employment in public

administration in Norway is to a large extent explained by the Norwegian government’s cfforts

made to maintain a range of quality services throughout the country, including municipalitic:

with low density of population. Such a high share of cmployment in public administration is

s revenues. In Newfoundland and Labrador the largest sectors within the

largely funded by o

service industry are health care and social assistance and retail. The share of employment in
public administration is much lower and recently had a seven-year period of a decline.
The overall levels of employment growth in the past three decades in these jurisdictions

¢ comparable and, in fact, even higher in Newfoundland and Labrador. However, employment

growth in Newfoundland and Labrador has primarily occurred in the urban centers, crea

ng

large geog isparitics in the and labour force participation rates between
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rural and urban areas and, thus, sti i igration of the rural lation to urban centers.

‘This outmigration primarily affects younger and better cducated/skilled workes

, leaving older

job seckers with lower employability in rural arcas where employment opportunitics are

generally fewer, scasonal and lower-paid.
Financial attractiveness of the low-paid jobs is another factor affecting employment
performances of the labour markets in Newfoundland and Labrador and in Norway. In

and Labrador, ition for workers with EI system is a significant issue for

small and medium s Voluntary approach to participation in ALMP, poor control

over the job scarch activity of the unemployed and insufficient benefit sanctions are all

contribute to this competition. In Canada in general, and in Newfoundland and Labrador

particularly, wages offered for the low-paid jobs do not provide sufficient financial incentiv

unemployed or welfare beneficiaries to re-enter the P F

to EI

variation in the qualification requirements of the Canadian EI system, which makes acct

to

casier for residents of the arcas with higher rates,

work in rural arcas of the provinc

ation of the labour market indicators is much le:

In Norway, geographical v
pronounced, even in the Northern countics where population density is low and some scasonal

unemployment exists. Eligibility requirements for unemployment insurance arc unified across

nt level of incenti

the country and low-paid jobs provide suff for the uncmployed and

welfare beneficiaries to accept these jobs. Strict control over the job scarch activities and

presence of unemployment insurance benefits sanctions are important factors determining

is of the

attractiveness of the low-paid jobs. The overall wealth of its ecconomy and a strong foct
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ttlements ¢l

an regional development policy to maintain population in the rural s

better labour market conditions in these arcas.

The level of edu

ion is another important factor affecting adjustment of labour market

to labour demand. Education level is significantly lower in Newfoundland and Labrador

compared to Norway: only 56.5% of

s population has completed high school or had a higher

level of education in 2006, while in Norway this number was 88%. Morcover, the level of

ceducation in Newfoundland and Labrador is much lower in rural arcas, which creates a challenge

for filling the growing demand in the province for skilled labour. In Norway the rural-urban

disparity in the level of education is not significant.

Despi

¢ these differences, the main labour market challenges of these two juris

have a lot in common — coexistence of a significant share of the working age population that is
not employed and growing labour demand. In the case of Norway this problem is mainly
attributed to the growing labour force exclusion, while in Newfoundland and Labrador it is due

to the i ly high of loyed coupled with the loss of certain segments of

the labour market due to ageing and outmigration, although labour force exclusion i sue
here as well.

Similaritics in local labour market challenges were also found at the case study region

level within both Newfoundland and Labrador and Norway. They include large geographical

arca of the regions, outmigration and aging of population (except for Tromso), which creates

difficultics with addressing local demand for skilled labour, and a large proportion of low

educated people among unemployed.



5.2 ALMP ffectiveness in addressing labour market policy goals
Both Norway and Newfoundland and Labrador arc implementing ALMP. The main

objective of gian ALMP is ! while in dland and Labrador ALMP

have a long-term human development focus. Norwegian ALMP cmploys the concept of mutual

which is in the phil of the activation or welfare-to-work approach.

Based on this concept, provision of benefits and quality employment services and programs are
offered in the exchange for the clicnts commitment to active job scarch and/or participation in

ALMP. In Newfoundland and Labrador ALMP arc not conditional on job search activitics.

nction:

Participation in ALMP in the province is voluntary and bene < only applied for EI

nts not attending training programs they agreed to participate in. Although in general the

federal government applics benefit sanctions for failure to undertake job scarch activities,
monitoring and control of these requirements does not appear to be tight (based on the
interviews).

Norwegian ALMP are composed of all the three main pillars discussed in the Literature

Review chapter: job matching, training and wage subsidics, while job matching is nearly missed

in Newfoundland and Labrador. The absence of this relatively inexpensive ALMP component in

the Newfoundland and Labrador portfolio reflects a lack of coordination in the regulation of the

provincial labour market. While the province is responsible for design and implementation of

ALMP, the control over design and ini ion of the passive (EI) belongs to the

federal government. Thus, providers of ALMP in the province have no authority to control job

search activity of the unemployed or require them to perform and report on their job scarch

activities. In this situation providers of employment services cannot refer their clients to

vacancies, or allow employers to search for resumes in a client database. Providers can only
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recommend suitable vacancies to their clients and have no authority to demand reporting back on
the results of their recommendation. This implics no obligations on the job seckers to contact
cemployers. Such a situation incvitably impedes information exchange between employers and
job scckers, increases the time and cost of filling vacancies for employers and does not

contribute to the effective addressing of the labour shortage i

ue.
In Norway active individual job scarch and job matching successfully work towards

and the needs of empl . They are the rting point for

reducing

rch

clients in preparation for the job s

ordinary job scckers. Local NAV offices not only a

rch

but also directly refer them to suitable vacancies. The success of the active individual job s
and job matching in Norway is supported by a historically developed moral obligation to work,
strict benefit sanctions and adequate capacity of the employment providers. Additionally, the

clectronic vacancy database, automatically connecting job seckers and vacancics, allows for

ble for

savings in the time and cffort of employment officers, which increases the time av

clients requiring more attention. This database serves the needs of job seckers, but also provides

employers aceess to resumes of all registered unemployed.

Addressing the employment needs of the local employers is a crucial point for the
effectiveness of ALMP, as according to the Literature Review chapter findings, the effectiveness
of ALMP is based on the existence of a local demand for labour. Thus, not only it is important to

address the existing labour demand, but also to stimulate creation of new jobs through the

he main busin

sfaction of this demand, as the lack of human resources is cited

challenge for SMEs in the province of Newfoundland and Labrador (Vodden et al., 2011;

Lysenko & Vodden, 2011). This and other studies (Lysenko & Vodden, 2011: Dawkins, 2009)

pointed to a gap in the awareness of SME employers about the available ALMP. This study also
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found variations in the level of communication and collaboration between the providers and
employers in the province. Particularly, Carcer and Work Centers (present in 13 locations in the
o addr

province) have a staff position with the responsibility to work with local employ,

their labour market needs. A growing number of these Centers is a positive trend in addressing of
the labour demand of local employers and job matching overall. At the same time, EAS offices
working with the most employable job seekers do not have such position.

Training and wage subsidy components are employed in both case studies, although their

programs arc designed slightly different. The biggest difference was found in the targeting of the

Job Creation program. In Norway this program is primarily used for more disadvantaged
vocationally disabled clients, while in Newfoundland and Labrador it is reserved for EI eligible
clients. International cxperience demonstrates a very low positive impact of job creation
programs on participants’ employability and recommends reserving them for the most
disadvantaged participants as these programs help to prevent their social cxclusion and

Interviews during this study, also suggest that selection of EI
recipients for participation in the Job Creation Partnership program is not necessary complics

her the needs of

with the program’s goal of increas

ng participants’ employability, but r:
employer are prioritized.

As noted in the Literature Review chapter, distribution of the resources among the ALMP
components is an important factor affecting their outcomes. The literature suggests avoiding

nts the main

excessive focus on only one of the components. Although training repr

component of ALMP in both Newfoundland and Labrador and Norway, in Newfoundland and
Labrador expenditures on training programs constitute 68% of the total ALMP expenditurcs,

while in Norway only 50% (sce Table 21). Thus in Norway resources are more evenly
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distributed among ALMP components. In Newfoundland and Labrador, the focus is placed on

the low

training at the expense of the wage subsidics. While this may be intended to help addre:
levels of cducation in the province, this finding confronts the theoretical recommendations

¢ focus on human

outlined in the Literature Review chapter and the warning that exces
development may result in an increase in ALMP costs and a decrease in the job search activitics

of unemployed (lock-in effect).

Table 21 Expenditures on Selected ALMP Programs, (% of total ALMP expenditures)

Job Creation Other wage
Training Self-employment
Programs subsidies
Norway 50% 1% 28% 0.4%
NL (EI cligible) 68% 12.5% 4.3% 1.6%
Source: Duell et al., 2009; OECD. StatsExtracts, Theme: Labour, Table: “Public expenditure on

LMP by main categorics (2009)"; Service Canada, 2009.

The proportion of expenditures on wage subsidy programs in total ALMP spending in

Newfc and Labrador is signifi lower when compared to Norway (see Table 21)
and to the European Union and other OECD countrics, as discussed in the Literature Review
chapter. However, findings from the focus groups and interviews with businesses (in
Newfoundland and Labrador) revealed not only effectiveness of the wage subsidy programs in

obtaining permanent jobs, but also their high importance for employers, especially in the carly

stages of bus stablishment (see Table 22). The reviewed literature suggests that these

programs arc particularly cffective for the long-term uncmployed and other disadvantaged

individuals (Heckman et al., 1999). As discussed in the Literature Review chapter, some studies
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consider wage subsidies to the private sector as more effective than public training or job

creation programs.

Table 22 ALMP in Newfoundland and Labrador: The View from Local Employers

Programs

Regions

Comments

Summer Student Wage

and Job Matching Support

Trish Loop,

Twillingate-New World Island

Very important for the tourism

sector

Targeted Wage Subsidics

Trish Loop

Very useful during business

start-up

Internships

Trish Loop

Very uscful during business

start-up

Source: Interviews.

Another important point affecting productivity of the training and wage subsidy programs
is timing of these interventions. Participation in training and wage subsidics in Norway and
Newfoundland and Labrador is offered at the different stages of the unemployment period. In

Norway unemployed are normally required to focus on active job scarch during the first three

months of their unemployment spell and are offered participation in training or wage subsidy

programs only afier they fail to obtain on their own. ding to the

premises, interventions timed for the middle of the unemployment period help to avoid three of

the main negative effects with in ALMP: deadweight and lock-in cffects

and of the icil iy petiti . In and Labrador the

unemployed can ac ALMP at any time of their unemployment spell, as long as they are

cligible, whether it is the beginning or a long time afier they lost their jobs. Such unsystematic
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interventions increases the risk of accepting participants who would find employment on their

own; of locking participants into ALMP in the beginning of their unemployment period; and of

missing the moment after which partici become sti; ized as p and thus lose

their attractiveness for employers.

Overall, the role of staff of the local providers of employment services in Norway is more

proactive compared to Newfoundland and Labrador. They closely monitor job scarch activity

and frequently follow up program participation of their clients, which is considered to be on of
the keys for the success of the Norwegian ALMP (sce Table 23 and Table 24).

Table 23 ALMP in Newfoundland and Labrador: Summary of the Local Providers’

Comments

Case study: Comments:

Labrador Straits Those who are looking for a job casily can find one

Training often means relocation

Twillingate-New Very few jobs are advertised locally

World Island

Collaboration with local employers could be improved

Programs arc not a problem — it is coordi

Irish Loop tion (capacity)

Choices of training are not linked to local demand

Participants for the JCP are often chosen according to the needs of

an employer, not participants.

All programs are client driven

Source: Interviews.
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Table 24 ALMP in Norway: Summary of the Local Providers’ Comments

baw s{udy: Comments:

Municipality of Tromso | = The focus is on employment.

(Northern Norway, Electronic self-matching database of clients’ resumes and

urban) vacancics works excellent.

Benefits sanctions are 100% working.

Wage subsidy is the most cffective program

. i i ionships with local empl

helps to stay

aware of those looking for a wage subsidy

Municipality of Vagan * Youth reccive more attention to avoid them being ncither in

(Northern Norway, education no working,

rural) Intense follow up and sanctions are very important for

ALMP effectiveness

Wage subsidy is the most effective to help people find an

ordinary job

Collaboration with local employers is very important

Source: Interviews.

Norway recently reformed its system of the provision of employment services (NAV
reform) to achieve a “no wrong door” approach, under which all categories of job scckers are
now served at one place — the same place they apply for unemployment insurance and all other

benefits — the local NAV office. This reform allows for a reduction in labour force exclusion by



ance and health-related benefits into labour market related

engaging recipients of social assis

tivities and assisting them to an optimal ALMP intervention according to the client’s
needs. In Newfoundland and Labrador job seckers (El-cligible/non-cligible) are served
separately (i.c. by different providers). Additionally, certain types of job seckers (persons with

bi

di

, youth, newcomers, women, ctc.) can obtain employment services from smaller

specialized providers, although availability of these organizations varies across the province

creating incquality in access to these services in certain, primarily rural arcas. Separation of the

different categories of job scekers limits the choice of ALMP interventions these job seckers can

m’s cligibility constraint

Income Support r¢

apply for (for example, due to the progi ipicnts are

not cligible for the Job Creation Partnership program) and contributes to a stigmatization of

certain categories of individuals, such as Income Support recipicnts or persons with disabiliti

as more disconnected from labour market.

5.3 Norwegian ALMP strategies with potential for transferability to Newfoundland and

Labrador

the number of diffe in the ALMP hes employed by the
two case studies: Norway and Newfoundland and Labrador, the similarity of their labour market

goals and apparent success of Norwegian ALMP in reduction of the unemployment rate suggest

labour market

potential for transferring some of Norwegian ALMP strategies to addr

challenges in Newfoundland and Labrador. These strategies vary in scale and place-specific
factors supporting their cffectiveness, and, thus, vary in their degree of transferability. Below

these stratey

s arc listed in order according to potential of their transferability, with difficulty
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increasing towards the bottom of the list, as the number of place-specific factors required

increases:

 Job matching and active individual job scarch

o Database, serving the needs of both employers and job seckers
«  Strengthening control over individual job search activitics

« Integrated system of provision of employment services

*  Proactive approach to the delivery of employment services

The Norwegian policy of job matching and active individual job scarch scems to have a

potential for ing the coexi of high benefits y and a growing demand for

labour in Newfoundland and Labrador. Implementation of this policy with its mandatory active

job scarch, frequently monitored by local ALMP providers, supported by job referrals and

backed up with the threat of losing benefits, has a potential to stimulate the job scarch activity of

the EI recipients and better address the labour demand. It can climinate, or at least reduce the

sonal work with EI and, thus, reduce the inflow of

attractiveness of a lifestyle that combines s

EI claimants and increase employment rates not only in the urban centers, but in the rural a

as well. The recognized risk of this policy, however, is that it may result in further rural

outmigration, particularly without strong regional development policies — another important

ure of the Norwegian sys

Additionally, the Norwegian clectronic database, serving the needs of both employers

for vacancies in

and job scekers is an cffective tool. Although, there is a very good databa

Newfoundland and Labrador, it is important to stress here that a database should exist for both
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vacancies and resumes to facilitate effective information exchange between both sides of labour

market. Providing employers with a quick access o a pool of local job-seckers can significantly

case the filling of vacancies for employers. Even a simple bank of resumes and CVs available for

cemployers could create an effective framework for addressing the human resource needs of local

cemployers, particularly, when combined with strict job search control and benefit sanctions.

Strict control over job search acti cluding frequent reporting on related activi
and regular meetings with a case worker, and mandatory versus voluntary registration with local

ALMP providers for all EI recipients could create a framework enabling providers of

employment services to address recruiting challenges of SMEs in the province, for whom

competing for employees with EI is described as a common and frustrating practice. It is

important to note, however, that lack of financial incentives in paid work 50 a challenge for
people on Income Support and disability benefits, which often affects their decision on moving
to employment or staying on benefits. Although activation of these vulnerable groups cannot be

achieved through the benefit sanctions, the requirement to contact a local ALMP provider upon

th tion for benefits will establish a path for close follow up with these persons, who are

pli

often too and lacking s to contact providers themselves.

An integrated system of provision of employment services for various categories of job

seekers in one place, similar to the NAV offices in Norway, has a potential to: facilitate access to

ve

employment services for the job scckers, make communication with employers more eff

and reduce labour force exclusion of the more disadvantaged categories. This study also

a strong ication between all of the providers (including

and small ialized providers) involved in the delivery of similar

programs, such as Linkages, Summer Student Employment, JCP, etc. to ensure information and
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experience sharing. According to the theoretical findings, this rescarch recommends to consider
expanding the JCP program, or developing of a similar onc, to make it available for the job

such as the Income

seckers more disconnected from labour market and thus non-EI eligible,
Support recipients. A relatively high demand for this program can help these individuals to gain
a valuable work experience, upgrade their skills and improve self-confidence.

The study findings also suggest a more balanced approach to the distribution of the
participants and expenditures within the ALMP portfolio may be beneficial in the province,

particularly to increase participation in the wage subsidy programs. Although, improving the

ceducational/skills level of the job seckers is very important, taking into account the very low

average level in the province, wage subsidy is also an important and cffective component of

ALMP. It not only an ¢f ive way to obtain stable employment, it allows participants to avoid
lock-in effect, particularly carly in the unemployment period, and dircctly addresses the labour

s there is the need for enhanced communication and collaboration

demand. This

study sugges

between providers of empl services and employers in Newfi and Labrador, again

with potential for lessons from Norway. Establishment of a consistent information exchange
between local employers and ALMP providers (especially those working with the unemployed)
could increase awareness of the employers’ human resource needs among the local providers and
stimulate the demand for wage subsidy programs.

A more proactive approach to the delivery of employment services has significant
potential to increase productivity of ALMP in the province and develop tailored solutions to the

local labour market issucs. The suggested approach would enable local providers to monitor

ue:

clients’ job scarch activity, select the optimal timing of ALMP interventions, and make financial

decisions, such as approving client’s participation in interventions and tailoring the number of
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participants in various components of ALMP according to the local labour market needs.
Overall, gaining control over the type and time of participation in ALMP would enable ALMP
providers to address the existing underrepresentation of the demand side ALMP, such as wage

ial ALMP portfolio.

subsidy and self-employment assistance programs in the provin

5.4 Place-specific factors associated with transferability

Functioning of the Norwegian ALMP is supported by a number of place-specific factors

~ factors specific to the Norwegian context that may negatively affect the success of similar

specific factors

policies when implemented clsewhere in the absence of these factors. Pl
include institutional frameworks for design and delivery of ALMP and the historically developed

idea of “active society”. Institutional frameworks for the design of ALMP are centralized in both

Norway and Newfoundland and Labrador, except for the ALMP for so nce recipients

in Norway, where o icipalitics are largely in ping their own
programs, setting the benefit payments levels and conditions. Social partners are involved in
advising government regarding labour market policy in both Norway and Newfoundland and
Labrador. Although in Norway, they are involved at multiple levels and linkages with local
employers are stronger at the local level compared to Newfoundland and Labrador.

In the case of active individual job scarch, job matching and an employer/jobsccker
database, place-specific factors influencing success that are present in Norway include a
historically developed idea of “active socicty” combined with decision-making component build
into delivery of employment services and the way benefit sanctions are used. In Norway, the
citizens” rights to receive financial support and employment services from the government comes
with obligations to do everything possible to climinate or reduce dependence on government

transfers through carned income. One Norwegian respondent noted: “we try to avoid having
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ne living passively recciving cconomic benefit.

According to the theoretical findings

outlined in the Literature Review chapter, this balance is the central component of ALMP in

general and the activation approach in particular. The notion of this balance had been historically

in

developed in the Norwegian “active society™. Thus local providers of employment servic

Norway are empowered to demand that all recipients of unemployment insurance and some other

passive benefits should register with them for regular contact. “In order to receive unemployment
benefit money, the client has to be in contact with NAV, and meet on our request™ (Interview

with service provider). The authority to make decisions regarding the benefit sanctions (although

mostly in the case of unemployment insurance) also enables local ALMP providers (local NAV

offices) to demand active job scarch and/or participation in ALMP from their clients as well as

determine and plan for the optimal timing of these interventions. It also allows providers to a
cemployers with their recruitment needs and thus address the problem of the growing demand for
labour.

In contrast to the “active socicty™ idea in Norway, in Newfoundland and Labrador
dependency on the UL (EI) system has become a way of living for many scasonal workers.
Historically, there were often simply no jobs available locally to actively scarch for. Although
cmployment demand has grown substantially in many local arcas to the point where labour

itutional disconnection of EI and ALMP does not allow local

shortages are reported, ins

providers of employment services to monitor job search activities of the unemployed, or match

them with a suitable employment, or apply benefit sanctions. Furthermore, employment service

providers in the province noted cthical restrictions p ing them from disclosing the job

seckers” resumes to as this is to be personal i




Strengthened control over individual job scarch activities and mandatory registration with
employment service providers in Norway is supported by the joined system of benefits provision

aff

and employment services delivery. This pacity and

em is designated with adequate

decision-making authority allowing local NAV offices to demand mandatory registration for

anctions. In

benefit recipients, control their job search activities and to apply benefit

1 services are d

Newfoundland and Labrador, provision of benefits and
as already mentioned above. As a result, ALMP providers are authorized to serve only those

benefit recipients who voluntarily contact them. Only a fraction of the actual benefit recipients

are involved in ALMP interventions. Service Canada, a federal government body, over

e
application of the EI benefit sanctions, thus leaving local ALMP providers, which are primarily

anctions as a “stick™ and in a

funded by the provincial government, with no authority to us

position where providers are unable to make demands of the benefit recipients.

In addition to a lack of authority, local providers simply would not have cnough capacity

to serve all benefit recipients residing within their service region. The issue of capacity is

particularly pronounced in rural arcas with low density of population, which is a prevailing
settlement pattern in Newfoundland and Labrador. The average population density in Norway is

ten times higher than in Newfoundland and Labrador, however, in the Northern Norwegian

counties where the two nested case studies were sclected the settlement patterns are more

comparable (see Table 25).
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Table 25 Accessibility of the Local ALMP Providers

Region/ Population | Population | # of local ALMP providers serving:
County density EI cligible’ EI non-cligible”™
Avalon 244,550 26.9 1 10
Central 144,705 21 18 15
Labrador 26,390 0.1 7 7
Nordlan™ 236271 6.1 5 45

Troms 156,494 6.0 25 25
Finnmark 72,856 5 19 19
Source: Table 7; Interviews.

While the densities of the population in the Northern Norway and Newfoundland and
Labrador were found being relatively comparable, the access to employment service providers
varies greatly. In general, the number of local ALMP providers for all types of benefit recipicnts
is much higher in all three Northern counties in Norway, compared to Newfoundland and
Labrador (sce Table 25). Table 25 also points to a variation in access between EI eligible and
non-cligible recipients. Since Norway has the universal delivery system, ALMP arc cqually

accessible locally for all types of clients, while in Newfoundland and Labrador local providers

for EI non-cligible job seckers arc less accessible than for El-cligible. Although in Labrador the

situation looks better according to the Table 25, the analysis of a particular case study (Labrador

Straits) demonstrated dramatic local variation, again, especially for EI non-cligible clients.

" NAV offices and non-specialized EAS offices.
? NAV offices and HRLE regional and local offices, Career and Work Centers.
Data for population and area of the Norwegian counties was obtained at:
density of population ~ computed by the author.
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The two nested case study regions in Norway — the municipalitics of Tromso and Vagan -
have larger and denser populations than the three nested case study regions within

and Labrador. N;

. the access by distance to local ALMP providers for
the unemployed job seckers is somewhat similar for all the nested case studies, with the furthest
communitics/villages situated in 65-70 km distance from the local NAV or non-specialized EAS

offi

Employment services for EI non-cligible clients are less accessible in the all three case

study regions within Newfoundland and Labrador compared to Tromso and Vagan

municipalities, with the distance from the furthest community in cach region to the nearest
HRLE office ranging from 96 km in Irish Loop to 164 km in Labrador, compared to the same 70
km distance in the two Norwegian municipalities to the nearest NAV office. Such a disparity in

the accessibility of employment services between the two large categories of the job seckers

Newfoundland and Labrador reflects the separation in the provision of employment services to
these groups, as discussed above.

Norway addresses population density challenges for the delivery of various government

services

n the Northern counties by increasing the staff capacity of its public administration,

while in Newfoundland and Labrador the size of employment in public administration declines.
This study found a significant difference in the staff capacity of the local providers of
employment scrvices, which creates a barrier for transferability of the Norwegian ALMP

strategies (see Table 26). The staff capacity of local ALMP providers in Norway and

and Labrador is ly different. The numbers of staff per local ALMP
provider in the all three nested case study regions within Newfoundland and Labrador are
roughly five — ten times lower than in Norway in general and in the two nested Northern

Norwegian case studies particularly (see Table 26). The ratios of staff to potential client



(considering all unemployed rather than only those

ing in ALMP) arc significantly

lower in Newfoundland and Labrador as well and vary from region to region. Particularly, the

Irish Loop has more than two times the staff to client ratio as compared to Twillingate-New-

World Island.

Table 26 Capacity of Local ALMP Providers

# of staff involved in ALMP

delivery per local ALMP

Staff to client ratio (w/o

social assistance clients and

provider staff)
Trish Loop Average of 3 229
Twillingate-New  World 3 1/565
Island
Labrador Straits 15 1316
Tromso municipality Approx. 15 1760
Vagan municipality wa 1780

Source: Table 8; Interviews.

Another reason behind the higher staff to client ratio in Norway is the policy of frequent

individual follow up with the clients, which is cited by the scholars and Norwegian interview

respondents as a an important factor contributing to the overall success of its ALMP. This active

approach requires a greater staff involvement and adequate staff capacity. Finally, the Norwegian

high staff to client ratio is explained by a commitment to provision of quality services in all

regions of the country. Thus, better access and a higher staff capacity of the Norwegian local
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providers of employment services allow these agencics to serve a large number of job seckers
and serve them more proactively compared to Newfoundland and Labrador.

A more proactive approach to delivery of ALMP employed in Norway relies on sufficient
authority of local NAV offices and higher staff capacity. These arc important features of the
Norwegian approach to delivery of ALMP. Although the design of ALMP in Norway is
centralized, as it is in Newfoundland and Labrador, there are mechanisms allowing for flexibility

in ALMP ion, such as d; ion to the regional level of the setting of labour

market priorities and performance indicators. Such flexibility authorizes local ALMP providers

(NAV offices) to approve clients” participation in ALMP and to move funds between programs

in the way that best addresses local labour market needs. While in Newfoundland and Labrador

d and set at the

delivery of ALMP is largely inflexible. Labour market prioritics are discu
federal-provincial level and this leaves practically no room for the flexibility on the ground (at
the local level). Local ALMP providers across the province have no authority to approve their

clients” participation in ALMP, or to tailor the number of participants in ALMP programs

cording to the local prioritics.
The Literature Review chapter pointed to the importance of ALMP decentralization and

of local k for imp g the outcomes of ALMP. Thus, the level of

is a critical factor. As Norwegian

authority delegated to local providers of employment servic

experience demonstrates, significant authority delegated to the local NAV offices empowers

them to maximize the pool of registered job seckers, ensure they are actively searching for work,

. While in

optimize timing of ALMP interventions and effectively address the needs of employers

Newfoundland and Labrador, absence of the decision-making power among local providers

coupled with the disconnection of the benefits and ALMP provision in the province, significantly
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ly address local labour market

limit their role in ALMP inf ntions, their ability to

challenges and respond to the growing labour demand.

5.5 Potential for transfer of Norwegian ALMP

Should transferring of these Norwegian ALMP clements be considered, local factors
underlining their success in Norway should be also kept in mind. The degree of their

isferability and thus the overall success of ALMP transfer vary. Perhaps the most difficult

clement to transfer would be the balance of rights and obligations that has historically shaped the

commitment to work in Norway. Transfer of this factor faces two major challenges in

Newfoundland and Labrador. The first is the disconnection between the control over EI recipicnt
benefits and provision of ALMP. The sccond is the idea of attaching any cmployment related

itself, which has little history in the

obligations to the Income Support or disability benefit

province. Although tightening of the job scarch monitoring, gaining a control over the job scarch

activities of benefits recipients and their participation in ALMP, would require major

institutional and labour market policy shifts in Newfoundland and Labrador, some other
provinces, like Ontario and Alberta, have already made these changes.

Other important place-specific factors include: increased financial and human resource

in the number of

capacity of local ALMP providers in order to support the anticipated incre:

their tasks and clients, and develop of an i k that allows for both

and for delegation of decision making power to them.

evalug

ion of the provider
Although the transfer of these two factors seems to be relatively casier to achieve than the
tightening of requirements for clients, their transfer cannot be considered scparately from the

first one. The ways these factors contribute to the success of the Norwegian ALMP are
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interconnected. Without tightening the job search monitoring, ALMP providers would have no
authority to make decisions pertaining to job seekers. Without the adequate capacity and decision
making power their ability to provide close individual follow up and monitoring of job scekers
and address local labour demand is limited.

As pointed out in the Literature Review chapter, ALMP are not the sole instrument of

labour market d P . Labour market de

is a complex issue interdependent with

other policies not covered in this research. The literature suggests that activation programs and
measures aimed to develop human capital should be considered jointly with social policics

aiming to stimulate employment through in-work incentives (Immervoll & Pearson, 2009),

regional development strategics and policies stimulating adequate demand for labour (Immervoll
& Pearson, 2009; Cook ct al., 2008; Nativel, 2004).

This study has compared ALMP in Norway and Newfoundland and Labrador and
matched these results with theoretical findings from the reviewed national and international

literature on ALMP. Although, this study has found in the

and approaches to ALMP employed in the two case studies, the examination of Norwegian
ALMP reveals potential options for addressing growing labour market challenges in the

province. The labour market in Newfoundland and Labrador has changed — the persistent

problem of high ben dependency rates now coexists with unfilled labour demand. Such a

change calls for a shift in the labour market policy otherwise this c ence risks becoming

another persistent challenge.



5.6 Post-Script
Changes to labour market policy began to take place after this rescarch was completed.
ible

Some of these changes, such as potential amalgamation of employment services for El-cli

and non-cligible, are still being discussed; and for others, such as the upcoming change to

discussed below, the ds n has been made but not yet implemented. These proposed and

upcoming changes to the EI system have generated a lot of discussion, particularly, regarding the
potential impact they may have on Atlantic Canada.

Starting in 2013, new regulations will re-define the criteria of suitable work. The

unemployed must be willing to accept as well as the effort they must make to scarch for a job.
This change is aimed to stimulate job scarch activity among the unemployed Canadians

atrick, 2012).

CBC News explain

“EI recipients will be required to apply for positions, attend interviews, go to job

fairs and workshops, scarch for vacancies and to do these activities every day that they

are receiving benefits. They have to keep a record of their activities and if EI recipients
don't comply with these rules, they could be cut off from the program” (Fitzpatrick,

2012).

The change is expected to have a stronger impact on repetitive EI claimants, such as

ed a lot of criti

nal workers, and thus  gencs sm from various parties, including

Newfoundland and Labrador Premier, Kathy Dunderdale and the Fish, Food and Allicd Workers

Union. Their primary concerns are centered on the potential massive EI cligibility loss among

onal fishermen and overall cffect on wage decrease™ (Beltrame, 2012). The meaning of

suitable job will be the broadest for frequent EI claimants. It can include retail, food service or
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other jobs that are vacant in their communities. If scasonal workers decline these job offers, they
could be cut off from EI (Fitzpatrick, 2012). Another reason for concern and criticism is that

changes will force unemployed in Newfoundland and Labrador into long-distance commuting

for minimum paid jobs in the absence of public transportation in the province (Beltrame, 2012).
However, according to the Canadian Business (Beltrame, 2012), the upcoming changes

have been welcomed by business groups, as they are perceived (o address growing labour

shortage. They are also aimed to address situations when foreign workers are brought to Canada.

Human Resources Minister Diane Finley said:

“Bringing in temporary forcign workers ally when we

s not acceptable,

have Canadians willing to work™ (Beltrame, 2012).

s change to the EI echoes some of the clements of the Norwegian ALMP proposed in
this rescarch, particularly regarding the strengthening of the benefit sanctions and active job
scarch. There are not cnough details available at the moment to predict how the situation will

unfold in the province. , despite the in the long run there is a

potential for scasonal industries to adjust and become more efficient in terms of labour
utilization, as has occurred in Norway, where year round employment in aquaculture gradually

1 has been modernized, less labour intense and

replaced scasonal fishery jobs and the fishery its

more cconomically viable.
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Appendix 1

Focus group questions

Local labour market challenges
1. Do you have difficultics recruiting and/or retaining workers? (skilled/unskilled)
2. What are the major reasons driving you retention/ recruitment difficulties? (List
challenges noted on a flip chart).
sonal fluctuation of employment
aging of workforce
- low skilled worker
- competition for workers with other national and/or international jurisdic
- other (low wages, lack of benefits, lack of day care, ctc.)
3. Do you feel a competition for workers with EI benefits, i.c. people prefer to receive EI
benefits rather than take an employment opportunity?
4. Do you experience a skills shortage, i.c. the available workers do not have the

appropriate skills

5. How it can be addressed?

6. Arc you satisfied with the cducation level of your employees, o in other words, do you

cantly contribute

think that a higher level of education in your workforce would signif

1o your business, employees” wages or extend their number of weeks worked?

7. 1f *yes”, what kind of education could benefit your enterpris

a) training

b) high school
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8.

e

~

.

]

L

©) college or university

Do you have cnough educational facilitics to upgrade your employee’s skills in your

region?

a. Ifno, please explain.

Do you think there is enough labour force in your region to address future needs of
local businesses? If *No™, what can be done? (Increase level of education, increase

number of day cares, ctc.)

. Do you have labour market challenges that are specific or unique to your region?

Labour market programs

How many of you have ever sought assistance with human resource planning? (Ger #

using show of hands).( List sources of assistance on flip chart)
I “yes™, was this helpful? Why or Why not. Pleasc explain.

1 “no”, please explain.

Do you feel that the three levels (municipal, provincial, federal) of g help to

address your labour market related problems?

ance?

At what level would you like to receive this as:

Are you aware of any labour market development programs in your area, such as wage

subsidics, training, work-sharing, job ising, LM i
Can you tell me about your experience with them? ( ask first, then provide a list and
mark known/unknown)

. Who runs these programs?
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L]

o

o

b, Are you satisficd with these programs? Do they work well? Have they been
helpful to you?
If you don’t use them, why?

Are there enough seats available in the labour market programs that are offered in your

. Where do you go for labour market information?

. Are you satisfied with the access to labour market information (vacancices, training,

LM programs) in your area?

Collaboration

Have you ever been involved in consultation with government offici

organizations about your labour market development needs and idea

a. If*no”, - why?

b. If*yes”, with who? and do you feel your suggestions were incorporated?

Do you agree that local businesses should be more involved in local labour market

development?

In what ways should business be involved?

Comments and recommendations
NL has the lowest level of employer’s investment in labour force development and

training in Canada (HRLE, 2009a), would you like to comment on this

What are some of the reasons for this?



3. What types of labour market development programs would you like to sce in your
arca? List ideas and for each ask:
a. For how many scats?
b. Who should deliver them?
4. Norwegian experience (Discussion):
- United mandatory job and resume posting database
o Would this be beneficial for your arca? Y or N
- Advisory committee to PES

o Would this be beneficial for your arca? Y or N

Any other comments related to labour market development you would like to make?

Thank you very much for your participation!
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Appendix 2
Interview questions for providers of employment services

(Newfoundland and Labrador)

L Questions regarding organization’s clients

1. What is the arca your organization serves?

2. Whatis the average number of clients your organization serves per year?

3. Can you sort your clients by target groups? (for example: youth (15-24 years old, older
workers, immigrants, s lone parents, unemployed women)

4. If“yes™ can you describe and list them from the most represented, pleasc?

5. What percent of your clients consist of long-term (labour force aged 15 or older who did
not have a job any time during the current or previous year’) unemployed? Who
constitute this group?

6. What percent of your clients consist of the scasonally unemployed? What kind of people
makes up this group?

7. Are there other categories or characteristics you would use to divide your client b
so what are they?

8. What is the average education level of your clients? How does it vary by gender? By age?

9. Did you notice that some programs are more effective for particular group of clients than

another?

vity vary by target groups

Source: Statistics Canada
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12.

. What groups are the most casy to employ?

. What groups are the most difficult to employ?

IL  Questions regarding services provided by the organization

2

3.

4.

5.

6.

i3

8.

[ 2

10.

Who are eligible for your services? (EI recipients only or all?)

Do you have programs that are reserved or used mostly for specific target groups? Why?

What range of labour market services does your organ

them.

Do you consider some of these services to be active (those focused on helping clients

obtain employment)? If so, which on

Which services dominates in your orgai /¢ or active?

ation pa:

Do you agree with this situation?

Do you think that making decisions such as choosing programs, tailoring them to specific

needs of a particular client, choosing the number of seats in the program etc, at the local

level (in your organization) would benefit your clients?

If*no™ at what level it should be done and how?

If your organization provides employment services can you describe the proc

step, please?

. Docs your ization have benefit requi ?

11. Docs your organization have benefit sanctions in place?

a. If*yes”, describe them, please.

b. How often they are applicd?
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¢. Arc they effective (stimulate client’s job search activiti
d. 1f*no”, do you think it could stimulate job scarch?
12. Do you follow-up with your clicnts?

13. Do you think it is effective?

ita barrier for

14. Do your clients complain about lack of day care facilitics in the region? Is

employment?

15. Do you think it should be addressed?

16. What are your sources of LM information?
17. Are you satisfied with it?

18. Do you advertise your unemployed client’s resume? Is it effective?

19. Do you think that having a database where all clients have to post their resume and all

2

employers have to place their job advertising will benefit job matching proces

20. Can your organization’s clients use internet? Do you think there is enough access to it?

L. Collaboration

1. What organizations or agencies does your organization collaborate most closely with?

2. C ion with what izations or level of g is the most p ive?

‘Whom would you like to collaborate more?

=

Do you think that creation of advisory committee that includes local businesses a

unions could help better tailoring employment programs such as wage subsidics (a

on the number of scats local business can provide), arcas of training (skills demanded by

local employers) e.t.c.
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IV. What are the key:
a) challenges faced

b) achievements of your organization

Any other comments related to labour market development you would like to make?

Thank you very much for your participation!
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Appendix 3

Interview questions for provi of emp| services

(Norway)

I Questions regarding the NAVs clients

Do you consider the arca your NAV office serves rural?

*  What s the population of the arca your NAV office serves?

«  How many communitics are in the area served by your NAV office

o What is the average distance from these communitics to your NAV office?
e What is the farthest away community you serve?

e What types of clients (i.c. registered ployed.

ete.) receive employment services or participate in ALMP in your NAV

e« Has the arca been experiencing outmigration? If yes, do you know the rate
(how much would the population have changed over the past 10 ycars for
cxample)

®  Are there certain segments of the labour force that tend to be leaving the arca?

o s the population ageing?

The rest of my questions are focused on the clients that receive employment services or

participate in ALMP in your NAV office and here and after I will refer to them as “clients™.

« How many clients reccive employment services or participate in ALMP in

your NAV office on average year?
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*  Docs the number of clients varies throughout the year (seasonal fluctuations)?
*  What age groups are the most represented among your client?
*  What target groups (i.c. youth, immigrants, long-term unemployed,
istance recipients, etc.) are the most represented among your client:
e What is the average education level of your clients?
o What percent of your clients consist of long-term unemployed?
*  Who constitute this (long-term unemployed) group in terms of occupation,
gender and age?
*  What percent of your clients consist of scasonally unemployed?
*  Who constitute this (seasonally unemployed) group in terms of occupation,

gender and age?
e What is the typical length of annual employment period for those who are

scasonally unemployed?

What groups arc the most casy to cmploy?

«  What groups are the most difficult to employ?

Il Questions regarding employment services and ALMP programs provided by

your NAV office

«  Whatis the main goal(s) of your organization (for cxample: take a job as s

as possible; or enhance education and skills; or retention of population in

rural itics)? If you have any i fon you can send me on this it

would be much appreciated (note: even if only Norwegian we could consider

translation)
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What is the minimum range of state services, required for every NAV office

in Norway?

‘What employment services and ALMP programs does your organization

2

deliver (i.c. job matching, training, wage subsidics, ctc.
Can you, please, describe them bricfly, i.c. whom are they targeted to, in what
period of unemployment are they offered (very beginning, certain period after
initial mecting, other)?

Can you provide the following information about these programs:

Program Duration of | % of your Who designed cach
cach program | clients program: your NAV
participating in | office, state, other

cach program

How is delivery of these services and programs organized, starting from the

first contact with client (i.c. initial interview, follow-up meetings, referrals to
ALMP)?

Are these programs and services delivered in-person (in your NAV office),

on-line or in other locations?



Is it a problem for your clients from the remote communities (if there are any)

s your NAV office for the services and program:

ate contacts with your clients?

Under what circumstances do you contact them?

‘What percentage of your clients does your NAV office initiates contact with
(if applicable)?

Do your clients have to develop an Individual Return to Work Action Plan?

Is it a requirement for all of your clients?
Who has the leading role in development of this Plan: cmployment officer or

client?

Who decides what programs to include in the Plan: employment officer or
client? (please describe the process)

In

of wage subsidy, who is responsible for finding of suitable employer

employment officer or client? (if not already answered above)

In case of dircct job creation, who is responsible for finding of suitable

employer employment officer or client? (if not already answered above)

What i ?

staff to client ratio in your NAV offi

Docs your NAV office apply benefit sanctions?

o

If yes, what percentage of benefit claimants is penalized on
average year?

What are the reasons for benefit sanctions?

o

o

Are they helpful?
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o What programs you find the most successful and why (please explain
bricfly)?

o What programs you find the least effective and why (please explain bricfly)?

1L Questions regarding programs design:

e What local stakeholders are involved in the design of ALMP your NAV
office delivers? (if not alrcady discussed above)
e Who and how select these stakeholders?

e How are they involved?

How often does your ion meet with local for program
design purposes?

o Does your organization have local partners, such as local employers or
colleges for delivery of ALMP (i.c. for training, wage subsidics, dircct job
creation)? What type of partners, if applicable?

o How does your organization collaborate with local partners (i.c. mectings,

joint committees, etc.)?

* Do you consider involvement of local stakeholders and partners in ALMP

design and delivery effective or not? Please, explain.

« Whoapproves a client’s participation in ALMP: case worker, senior officer in

your NAV office, or someonc on the county level?

«  How long does approval take?

IV.  Concluding questions:
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What are the main labour market challenges in the arca your NAV office serves?

Docs your organization have enough capacity to address them (i.c. authority to
design program, human resources, cffective coordination with other local and
national development strategics, etc.)?

Are ALMP delivered by your NAV office coordinated with local economic
development strategies?

What are some of the a) benefits and b) challenges of designing and delivering

ALMP programs at the level of local NAV office?

Thank you very much for your participation!
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