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Preface

For various reasons, countries around the globe are increasingly concerned-
or so it appears - about skills development beyond the regular school system.
Training for employment, as distinct from education, features prominently
on many a national policy agenda and has become a fashionable topic in
international economic fora. Examples of training objectives currently pur-
sued by governments include enhancing national competitiveness in the
light of globalization, or improving the labour market chances of either
first-lime jobseekers or older workers made redundant in the wake of eco-
nomic crisis. Training systems are being reformed so as to respond better to
rapidly changing demands and opportunities. New clients are being targeted
for new types of training activities. New actors are given new roles on the
training scene, and new formulas are applied to make sure that the necessary
financial resources will be available and distributed in a manner which is
both efficient and equitable.

Although meaningful financial statistics are hard to obtain - if they exist at
all - it should be obvious, even to the casual observer, that overall levels of
investment in training or skills development, or the same by another name,
must be enormous. Indeed, training is a major industry in most countries, and
there are no signs suggesting that spending, by whoever pays for training, is
(or soon wifi be) on the decline.

One might expect it to be of considerable interest to those who invest in
training and skills development, be they governments, private enterprises,
individuals or others, to know with some degree of certainty about the returns
to their investment, that is, about the impact of training. In theory, people
expect the benefits of training, however defined, to exceed the costs; otherwise
they would not invest. Or would they? In practice, it appears that few ques-
lions are asked. Impact assessments or serious evaluations at the system- or
even at the programme - level are relatively rare and, where efforts of the kind
have been undertaken, results have often met with reservations. In any event,
decisions on devoting public resources to training hardly ever seem to be
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vi Preface

based on solid evidence of past performance. More often than not, the benefits
of training are, literally, taken for granted.

It is against this background that the Training Policies and Systems Branch
of the International Labour Office invited W. Norton Grubb of the University
of California, Berkeley, and Paul Ryan of the University of Cambridge, to
reflect on the matter and prepare the present publication. The ILO's interest in
furthering the debate about the merits of training for employment, and in
ways and means of demonstrating or (as necessary) questioning such merits,
derives directly from the Organization's long-standing commitment to social
progress and economic development worldwide.

Aimed at training policy analysts and the evaluation community at large,
this book presents issues and case material that, it is hoped, may also be of
interest to a wider audience of professionals and academics concerned with
public policy, as well as representatives of the world of work and the world
of training.

Following a discussion on concepts of training, the authors essentially
focus on the 'why' and 'how' of evaluation, before presenting and comment-
ing on the results of a number of evaluation exercises. Two concluding chap-
ters treat the use (and abuse) of evaluation results in policy making and the
implications for evaluation of recent trends in vocational education and
training, such as decentralization, the declining role of the State, a shift
towards work-based learning and a continued concern for meeting equity
objectives through training.

I wish to thank W. Norton Grubb and Paul Ryan for their valuable contribu-
tions to this publication, and also Fred Fluitman of the ILO's Training Policies
and Systems Branch for directing the project.

Werner Sengenberger
Director, Employment and Training Department

International Labour Office
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Introduction
The need for plain talk

Many countries are yearning to improve their education and training. For
developed countries, greater investment in human resources promises to give
them a 'workforce for the 21st century', highly skified, productive, and capable
of restoring competitiveness, growth, and equity. For developing countries,
more basic levels of education and training hold out hopes of modernizing
their traditional sectors, facffitating the growth of more modern sectors, and sta-
bilizirig political conditions. For some transitional countries (like China), where
skifi shortages are sometimes the most obvious, more and higher-quality educa-
tion and training often seem all that is necessary for an enormous boost to their
economies and their roles in the world community. Report after report, plan
after plan has embodied these hopes - and warned about the dreadful conse-
quences, in an increasingly competitive world, for any country that fails to fol-
low this path.

These are wonderful dreams, grand dreams. They are also dreams that have
some basis in reality, since many countries have already gone down this path
with some success - and, for most individuals in countries relying on market sys-
tems, education is now the principal route to their own well-being. But the
dreams of success through education and training are not simple to rei1ize, both
because of the resources involved and because the design of education and
training programmes that contribute to economic progress proves difficult. And
so, in the national debates over education and training - the field of dreams on
which virtually every country now plays - some plain talk is necessary, some
careful understanding of when education and training can work and when it
cannot, some honest discussion of what is necessary to achieve these dreams.
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2 The Roles of Evaluation for Vocational Education and Training

There is another ubiquitous problem with dreams for education and train-
ing. In the movie version of Field of Dreams (1989), the protagonist builds a base-
ball field in the midst of the American Midwest, with the conviction that the
great baseball players of previous years wifi somehow show up if only he pro-
vides them with a suitable place to play. The movie and its central motif - 'If
you build it, they will come' - are an extended metaphor about faith in
dreams and an approach that can be characterized as a supply-side belief.
And so the movie is, unwittingly, a good metaphor for much of the faith
about education and training, which often assumes that building schools and
training the unskilled will lead to employment and economic progress. But
this approach tends to neglect the demand side: education without suitable
employment and specific skill training without jobs requiring such skills may
be valuable in their own right, but they cannot enhance economic conditions.
And so the other conditions necessary for education and training to be effec-
tive - the employment necessary, the capital required, the institutions that
can give these arrangements some permanence - also need to be carefully
understood, and the most successful programmes carefully consider the
nature of local employment (King et al., 1999). Building baseball diamonds or
soccer fields does not itself create great teams, and plain talk about the limits
of supply-side views is necessary.

We admit to some ambivalence about plain talk. Sometimes this amounts to
getting it straight - getting at the truth, of what an education or training
programme does - and this is a necessary and a noble enterprise. Sometimes
this provides information that its advocates need, for example, by providing
support for a particular type of education. But plain talk also has to indicate the
limits of what is possible, to be modest about what education and training can
do, and in the process to moderate the dreams that lie at the root of the current
enthusiasm. Sometimes the deflation becomes extreme, as in the cynical notion
that 'nothing works'. We do not believe this, and we will provide many exam-
ples of education and training programmes that have been quite effective for
their students. But our general point is that generating new and more reliable
information can lead to many different conclusions, some of which support
education and training and some of which do not.

Now sometimes plain talk is the role of the political process, in countries
where it is more capable of discussion free of overt bias, or debate without
covert threats behind it. But more often this role falls to social science, and to
evaluation research specifically, as methods of providing information that
can, sometimes and under the right circumstances, avoid the traps of poli-
tics as usual. In this monograph, therefore, we examine the role of evalua-
tion in providing new and more trustworthy information - plain talk -
about the vexing issues of education and training. Evaluation operates
under different rules from politics, in order to generate information that is
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as reliable and valid as possible. These rules are themselves controversial in
their own way, and there are many approaches that call themselves evaluation
to sort through.

And so some plain talk is necessary about evaluation itself. At one end of the
spectrum, some methods of doubtful value - for example, asking the opinions
of individuals who run programmes, or asking participants whether they liked
their experiences - have been used without any other evidence to claim suc-
cess for a programme, sometimes without finding out anything about what
they have accomplished. At the other end, an orthodoxy has developed in
some places (particularly the United States) that only the most sophisticated
experimental methods can generate any valid information at all. Both these
extremes may be uninformative, particularly depending on the use for which
evaluation is intended. We will argue instead for a broader and more eclectic
approach to evaluation, one that tries to collect information in a variety of ways
about different aspects of education and training programmes.

Throughout, we argue that it is crucial to understand what evaluation can
and cannot do. Most methods of evaluation are best suited to assessing the effec-
tiveness of individual projects or programmes. But this tends to reinforce an
approach, common in education and training policy, of generating specific
programmes (often in response to particular problems) that are not linked to one
another, that provide services for a restricted subset of the population, and that
therefore cannot do much for a country's growth and development. There is a
different view, which we call a 'systems' perspective, that emphasizes instead
the development of programmes that could become more universal and linked
to one another - this could comprise a more coherent vocational education and
training (VET) system. Just as a systems perspective takes a different view of
what VET policy should do, we can articulate a systems approach to evaluation
as well, one that stresses the ways individual programmes relate to one another
in addition to their individual effectiveness.1

Plain talk is useless without a forum in which to speak, and so we are con-
cerned throughout with the use made of evaluation evidence. Research in gen-
eral, and evaluation evidence in particular, are often ignored in the political
process, or abused or twisted to serve predetermined conceptions of how the
world works. Under these conditions, evaluation cannot fulfil its role of improv-
ing the quality of discussion on education and training, and so it is important to
clarify what might enhance the role. This is, then, plain talk about the policy pro-
cess and the use (and abuse) it makes of evaluation. Policy-makers may call for
'hard data', and think they want evidence of success and failure to make deci-
sions; but if they and others fail to acknowledge the political use they make of
evidence, then the entire evaluation enterprise may be worthless.

Throughout this monograph, we rely heavily on evidence and examples of
evaluation from developed countries particularly the United States (the leader
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in evaluation research) and the United Kingdom, the two countries with which
we are the most familiar, as well as other European countries. But we hope that
our examination of evaluation applies to transitional and developing countries
as well because most of them have the same dreams for education and training
as do developed countries, most of them are considering different approaches
and need ways to think carefully about the alternatives, and each of them
needs plain talk about what can help that specific country, with its particular
conditions and institutions. Many of the issues in education and training are
quite common across countries, as we point out in Chapter 7, making it some-
what easier to draw implications for transitional and developing countries.
And developing countries, new to evaluation, cannot possibly use the expen-
sive and difficult methods of orthodox approaches to evaluation, so our eclec-
tic approach is much more appropriate for them.

There are, of course, many forms of education and training. Because of the
pervasive concern with economic effects, we concentrate on vocational educa-
tion and training, or VET, though arguing consistently that broader forms of
VET, closer to 'education' than to 'training', may be the most valuable. In
Chapter 1 we outline the different conceptions of VET. Various forms of educa-
tion and training and different sponsors of VET generate different evaluation
problems, and so it becomes crucial to understand what kind of training is
being considered before deciding on the form of evaluation.

We also emphasize in this chapter the causal mechanisms usually assumed
when policy-makers and advocates call for VET as a solution to economic
problems. The process of human capital development, which we break into
four related stages, also implies different types of evaluation; some of these
are routinely ignored, even though an improved understanding of VET
requires knowledge of all four stages. More to the point, evaluation should
not be viewed simply as a process of collecting more and better data, as some
have argued;2while good data are important, the central issue is understand-
ing why a programme might work or not, and so this causal process is critical
to evaluation.

In Chapter 2, we clarify that evaluation may be used for many distinct pur-
poses. Again, different purposes lead to different forms of evaluation, and
the methods appropriate for one may not generate the information necessary
for another. Therefore, a clear sense of purpose is necessary before deciding
on any evaluation method, and the mixture of purposes common in public
debates implies once again that several different approaches to evaluation
may be necessary.

In Chapter 3 we present a number of methods, including some that are not
frequently included among conventional evaluation techniques, partly
because the causal mechanism we outline in Chapter 1 suggests that some
stages (like the teaching/learning process) are more important than most
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evaluations have recognized, and also because some information gathered in
ways not normally considered to be part of evaluation is better than no infor-
mation at all. We would emphasize that different approaches to evaluation
have their own technical requirements - these are, after all, what enables
them under the right conditions to generate plain talk, free of the biases of the
political process - and vary in the validity of their conclusions, but all of them
can be useful in some contexts.

In Chapter 4 we present some of the leading findings from the evaluation of
VET in developed countries. We concentrate on three areas where there has
been the most research, and where generalizations are possible: remedial
training programmes for the unemployed and those on public assistance;
firm-sponsored training, including apprenticeship; and certain forms of VET
sought by individuals themselves.

Chapter 5 evaluates the evaluation enterprise itself, providing plain talk
about the methods themselves. Of course, individual evaluations can come up
with the 'wrong' answers, particularly if they ignore the technical issues dis-
cussed in Chapter 3. But the larger question is whether evaluation as it is nor-
mally practised might lead to misleading or incorrect results. Frank recognition
of these biases may not by itself eliminate them; for example, it is easy to say
that short-run results may misstate long-run outcomes, while collecting
long-run information may be technically or fiscally impossible. However, if
evaluation is to provide useful information for public debate, then all possible
biases must be clearly in view.

Then Chapter 6 takes up the question of how evaluation evidence is used in
the political process. Like Chapters 4 and 5, the experiences reviewed in this
chapter are drawn largely from developed countries, particularly Germany,
the United States, and the United Kingdom. But they are sufficiently similar,
across a number of countries and over at least 30 years, that some generaliza-
tions are possible, and also some recommendations about when evaluation
might be made most useful.

Chapter 7 addresses a number of developments common to many coun-
tries, developed, transitional, and developing alike. Some of these generate
special problems for evaluation, and others threaten to limit funding and polit-
ical support for evaluation, so policy-makers considering the role that evalua-
tion can play need to consider these trends. While most of this discussion is
applicable to a variety of countries, the end of Chapter 7 focuses specifically on
implications for developing and transitional countries. Much of the discussion
around these countries has concentrated on six issues, most of which are sur-
prisingly similar to debates in developed countries, despite the differences
among them in economic development, labour markets and institutional
structure. Our purpose in this chapter is not, of course, to provide any resolu-
tion of these issues, but instead to clarify what kind of evaluation evidence is
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necessary to come to some resolution and to indicate how previous evalua-
tions have sometimes failed to collect the most relevant information.

Finally, Chapter 8 presents a series of recommendations, drawing on earlier
sections. We think that these recommendations flow naturally from the limita-
tions of current practices in evaluation education and training. But, in addi-
tion, they are quite consistent with positions and interests that have already
been articulated by the International Labour Office (ILO). They constitute,
then, not an ILO orthodoxy - since our eclectic approach to evaluation argues
against the orthodoxy that now exists, and precludes replacing one orthodoxy
with another - but, rather, a distinctive perspective on how evaluation might
take place, given the particular values and concerns of the ILO.

We have intended this volume for policy-makers, administrators of VET
programmes and others interested in the role VET can play in a country's
growth and development. This is not a 'how to' manual for evaluators them-
selves, although our analysis of the limits of much evaluation - and our call for
multiple methods of evaluating programmes - should be useful to those
designing evaluations? Nor are we particularly concerned with the technical
issues, which we often relegate to notes. Instead, we concentrate on conveying
an understanding of what VET programmes and evaluation can accomplish,
so that those individuals who need to think about the effectiveness of VET
programmes and systems can understand what evaluation can accomplish.

In the end, the role of evaluation in providing plain talk about an area as dif-
ficult and contentious as education and training requires some judgement,
rather than a formulaic approach. A cookbook approach to evaluation does
exist, after all - select a programme, define the outcomes, assign eligible indi-
viduals to an experimental group and a control group, collect the data, etc -
and it is certainly valuable in its own right. But at other times this conventional
form is quite useless, or generates information that is neglected in the political
process. Providing information that improves understanding often requires
some judgement about which aspects of a programme are most difficult, about
the purposes of evaluation, about the limits of political discussion. Only with
these many factors in mind can useful evaluations be formulated, and only
then will it be possible for countries to advance the dreams they have for edu-
cation and training.

Notes

Our interest in a system-oriented approach to evaluation parallels that of Schmid,
O'Reilly and Schömann (1996) in 'target-oriented' evaluation.
For example, a common statement is that any evaluation problem can be resolved
by collecting more and better data; see, for example, Dolton (1993) and Heckman
and Smith (1996). While this is in theory true, in practice a hypothesis about how a
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programme might or might not work is necessary to suggest which of the impossi-
bly large amount of information to collect. Since the range of such hypotheses is
vast, in practice some understanding about how a programme works a 'theory' of
the programme - is necessary to direct what kind of data are collected.

3. For a review of basic evaluation techniques, see, eg Hunting, Zymelman and
Godfrey (1986).
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Conceptions of vocational education
and training
Variety, causality and implications for evaluation

A great many efforts march under the banner of vocational education and train-
ing (VET). The differences are not always clear; in fact, evaluations of VET
programmes often fall to describe with any precision what particular
programmes do; what a programme is, and why it should have any positive
effects at all, are too often assumed rather than clarified. But as we shall argue
throughout this chapter, the type and purpose of a particular VET programme
may influence the kind of evaluation that should be undertaken. We therefore
clarify several different conceptions of VET in this chapter, since programmes
can vary according to their sponsorship, their target groups, and their specificity
or generality. We then examine the basic conception of why any VET
programme should work, since this process of human capital development
proves to be important in understanding the limits of evaluation.

Sponsorship of education and training

VET can be sponsored by various parties. We interpret sponsorship as the pri-
mary responsibility for organizing and financing training, but not necessarily
for providing training directly. For example, firms often sponsor training while
contracting with external providers to provide the training itself.

We adopt three categories of training sponsorship: employer, individual
and government. Employer sponsorship covers all the training that employers
organize for their employees, including on-the-job training, apprenticeship,

8
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and off-the-job training courses. Individual sponsorship refers to the training
that workers, both prospective and current, organize for themselves, typically
with a view to improving their employment prospects, and typically in relation to
the wider labour market rather than to any one employer. Examples include the
post-secondary vocational courses taken by Americans at community colleges
and proprietary schools, whether before or after starting employment, by the Brit-
ish at Further Education Colleges, and by the Japanese at senshu-gakko (Special
Training Schools). Government sponsorship includes VET organized by public agen-
cies both for young people in secondary education and for workers other than
their own employees. The category includes vocational secondary education, and
training programmes for the unemployed - such as Job Corps courses for
deprived inner city youth in the United States and work-based insertion
programmes for unemployed young workers in France, Italy, Sweden and the
United Kingdom.

The three categories of sponsorship prove useful in discussing evaluation
findings, where different methods and conclusions emerge for each category
(see Chapter 4). In practice, however, the distinction between the three catego-
ries of sponsorship is sometimes unclear. For example, public insertion
programmes for unemployed youth, such as the British Youth Training Scheme,
have relied heavily on employers to provide job training and work experience,
thereby eliding the distinction between government and employer sponsorship.
Similarly, the employer/individual distinction is softened when employees con-
tribute to the finance of employer-sponsored training by accepting lower pay
while in training. Such arrangements characterize apprenticeship training for
young Germans. Indeed, German apprenticeship could be said to involve four
major sponsoring parties - the employer, the public authority, the trainee and
the trade union (Streeck et al., 1987). Finally, the govemmeni/individual bound-
ary is widely blurred by the various public subsidies, including scholarships,
loans and subsidized tuition fees, that are extensively provided to individuals
who purchase training from community colleges in the United States.

Even in these cases, however, sponsorship can usually be assigned unambig-
uously to the party primarily responsible for organizing, and usually financing,
the training. For apprenticeship, this is typically the employer; for remedial
training and insertion schemes, government; and for full-time courses at com-
munity colleges (and their counterparts in other countries), the individual.

Targets of education and training

A basic and critical distinction is that between the different targets of VET
programmes. There have been several categorizations of these programmes,1
but for our purposes four will suffice:
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Pre-employment VET prepares individuals for initial entry into employ-
ment. These are the 'traditional' programmes of vocational education,
based in schools in most countries, and in both schools and workplaces in
dual systems, and often operated by national ministries of education.
Upgrade training provides additional training for individuals who are
already employed, as their jobs change, technology and work organization
become more complex, or as they advance within a firm or occupation.
Retraining provides training so that individuals who have lost their jobs
can find new ones, or so that individuals who seek new careers can
develop the competencies necessary for other employment. The individu-
als in retraining programmes have by definition already been employed,
and so have some labour market experience - though it may or may not be
related to the occupation they want to enter.
Remedial VET provides education and training for individuals who are in
some way marginal or out of the mainstream labour force - typically those
who have been unemployed for long periods of time, those who are
underemployed and therefore in poverty despite employment, or those
who depend on public income support (welfare recipients). In contrast to
individuals in upgrade training or retraining, individuals in remedial train-
ing are likely to have little or no labour market experience, may have low
levels of basic skills, and may have other problems (like inability to speak a
country's language, alcohol or drug abuse problems, or health problems,
whether physical or mental) that generate other barriers to employment.

These different types of training generate several difficulties for evaluation.
The most obvious is simply that these conceptually distinct types of VET are all
called 'training', and results from one kind of programme may be mistakenly
applied to other types. The technical problems of evaluation vary between dif-
ferent forms of VET. For example, those receiving upgrade training are already
employed, so the problem of finding employment is not an issue (unlike reme-
dial training, where finding employment is a potential benefit of training).
Instead, the important question is whether training changes productivity,
earnings, employment stability, or upward mobility. The problems of negative
selection - of enrolling in a programme individuals who face special barriers to
employment, including inadequate skills and motivation - are quite different
for remedial training than they are for upgrade training, where positive selection
may occur as employers select their best and most able employees for training.
Retraining may have both positive and negative selection effects, because indi-
viduals in need of retraining have been employed, which suggests favourable
attributes; but they may also have been the least able employees and therefore
the first to be laid off, which suggests negative attributes. Therefore the design
of evaluations must be sensitive to the purposes of training, and to the particu-
lar problems they create.
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Conceptions of education and training: from specific
to general

A perennial problem in examining VET programmes is the boundary between
VET programmes and general (or academic) education, and between education
and training. Commonly, these are distinguished on the basis of the competen-
cies taught, and how general or specific they are. Programmes that aim to
enhance competencies (like literacy) that are useful in all occupations, or that
are not particularly focused on occupational effects, are considered academic
or general; those that convey competencies useful only within a single firm, or
within a narrowly defined occupation, are denoted training; and programmes
with mixtures of general education and occupationally specific training may
be considered forms of vocational education.2 Another criterion is the
programme's intention: general education does not typically intend to prepare
individuals for particular occupations, while vocational education and job
training clearly do. In practice, these conceptions mean that education and
training exist along a continuum, with training more specific and more voca-
tionally focused than education, with no sharp delineation between education
and training. Indeed, with increased interest in many countries in broader
forms of vocational education, which integrate more academic competendes,
some forms of vocational education have moved closer to academic or general
education, and education and training may have started to converge (de
Moura Castro, Alfthan and Oliveira, 1990; Grubb 1996a).

But a conceptual distinction between education and job training ignores the
institutional distinctions that have developed in many countries. In the
United States, for example, education tends to last much longer than train-
ing; it is generally open to all, rather than restricted to specific groups like the
unemployed or welfare recipients; it provides a relatively standardized form
of classroom-based teaching, while training offers a greater variety of ser-
vices including job search assistance, counselling and job referral; it tends to
take place within well-developed institutions (secondary schools, commu-
nity colleges, and the like), while job training is provided in a variety of
non-governmental organizations (NGOs), unions, firms and educational
institutions; education is funded by state and local taxes, while remedial
training and some retraining are funded by the federal government and
upgrade training is usually funded by firms themselves. Finally, a great deal
of remedial training is viewed as a second-chance system for individuals who
have failed in the first-chance educational system - and the stigma attached
to being part of the second-chance system creates its own barriers to
employment (Grubb, 1996a). In most countries, 'education' is administered
by ministries of education concerned with learning outcomes, pedagogical
improvement, the preparation of regulations, and children and youth whose
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employment is in the future; 'training' programmes are more likely to be
supervised by labour or employment ministries, more concerned with labour
markets, employers, adults already in the labour force, and unemployment
levels. In practice, therefore, education and training are often sharply divided
by the public institutions that support them.3

Another problem about the distinction between education and training
involves the purposes of any VET programme. It has become common, cer-
tainly in developed countries but also in many developing countries, to call for
expanding and improving education and training as a way to prepare a highly
skified labour force, the workers required in high-performance firms who have
mastered certain core or key skills including problem-solving, communica-
tions skills, judgement and other higher-order skills. But these kinds of
higher-order skills, no matter how they are defined, are quite complex, and
require both lengthy periods of instruction and (in most cases) new methods of
teaching quite different from the prevalent didactic methods. They certainly
cannot be taught in short-term job training programmes, particularly to indi-
viduals whose formal schooling is limited and whose basic academic
competencies are lacking. It is a serious mistake, therefore, to call for 'skills for
the 21st century' and then to introduce short-term, job-specific and low-level
job training. The ambitions of preparing a highly skilled workforce require
programmes that are much closer to what most countries have called educa-
tion - and a broader and less routinized form of education at that.

For evaluation, the institutional differences between education (or voca-
tional education) and training mean that the conditions of programmes that
might influence the outcomes - the details of programme design and learning
processes - vary substantially among different types of education and training.
For certain purposes of evaluation, it may be sufficient to know simply
whether a programme has the desired effects, for example, increased amounts
of employment and earnings, - or not - and this is the way many of the most
sophisticated outcome evaluations have been framed. For other purposes,
however - especially understanding why programmes have failed, and trying
to improve the quality of VET - the causal links leading to outcomes must be
known with greater precision, and for this reason the institutional details sur-
rounding conceptions of education and training are much more important.

Why should VET work? The stages of human capital
development and the alternatives

The most basic question of any kind of education or training programme is
why it should have any effect at all. A particular conception underlies most
VET programmes, often assumed but less often articulated - what we will call
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the 'amplified' conception of human capital development. In it, there are at
least four different stages or outcomes, each linked to its predecessor through a
particular process. These four stages are causal and sequential, so that if any
one of them is missing, the subsequent stages are aborted. Our conception of
human capital development is more elaborated than the human capital theory,
often used by economists to explain the relationship between VET and earn-
ings; conventionally, human capital theory pays little attention to several
stages that are important, either ignoring them or making restrictive assump-
tions about the way they operate. Our conception of human capital develop-
ment is therefore more precise about the changes that must take place before a
VET programme has any meaningful effect. As we will use them, the four
stages of human capital development are the following.

Stage 1: implementation

The resources allocated for a particular VET programme generate a programme
with particular characteristics, for example, a 15-week refraining effort for dislo-
cated workers, teaching them certain computer applications. The implementa-
tion stage is critical because there are many ways in which resources intended
for training may fail to result in a programme being established: the funds may
be misspent, or may be spent on initial planning and administrative costs with-
out hiring the instructors who are the heart of the programme, or a programme
may start but fail to attract any students or trainees. Alternatively, a programme
maybe initiated, but its characteristics may be different from those intended; for
example, a programme intended to provide computer training may be forced to
redirect its attention to basic literacy or mathematics.

Because the existence of a programme with specific characteristics is so
important - after all, there can be no effects on employment, earnings, or any
other outcomes if the programme does not exist, or does not function as
intended - the first stage of any evaluation is often a 'process evaluation' or
implementation study, designed to see whether the programme was estab-
lished as intended. Because the characteristics of a programme can be quite
complex, many implementation studies try to determine whether the
programme is consistent with the initial design or legislative intention (when it
is a governmental programme) or whether the original plans have been
changed or undermined in some way.4

Stage 2: the learning process

Once a programme is established, it presumably increases the skills or compe-
tencies of the individuals enrolled. These competencies may be cognitive, like
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literacy or mathematical skills; or, particularly in vocational education and
training, non-cognitive skills and abilities may be particularly important,
including manual or kinaesthetic skills (like the ability to weld, or to insert an
intravenous needle), spatial or visual skills (necessary or reading blueprints,
or building three-dimensional objects like houses). Interpersonal skills, for
example, the ability to work in teams, or to behave appropriately with supervi-
sors, co-workers, or customers, are valuable outcomes of many programmes,
and certain personal traits - independence, persistence, motivation - are nec-
essary in virtually all kinds of employment.5

Recently, individuals and government commissions writing about changes in
work have articulated yet other competencies necessary for high-performance
workplaces, sometimes labelled 'higher-order skills' or 'core' or 'key' skills, and
encompassing such capacities as problem-solving, communications skills
and judgement; many governments have included such abilities in the 'core' or
'key' skifis required of VET programmes. Finally, particular occupations usually
require particular combinations of skills, and the particular combination varies
not only among occupations but even among similar jobs within different
firms. The competencies enhanced by a VET programme can vary substantially,
then, but the amplified version of human capital development generally
assumes that a programme operates by enhancing one or more of this vast array
of competencies.

The processes generating increases in competencies are, of course, those
involving teaching and learning, and enhancing these competencies therefore
requires an understanding of teaching and learning. In general, these pro-
cesses have been extensively investigated within general education, but badly
ignored in VET.6 Even for those programmes that depend on effective
approaches to teaching, for example, remedial literacy programmes for adults
whose reading and writing abilities are inadequate, the existing evaluation lit-
erature fails to describe how this process takes place.7 When we examine possi-
ble improvements in the quality of programmes, the neglect of teaching and
learning will be a central concern.

In some programmes, there is even a serious question whether any teaching
and learning at all take place. For example, remedial programmes in the
United States often use on-the-job training, where individuals are placed in
employment and presumably learn the skills required for keeping their jobs
and finding promotion, but a large proportion of these placements simply
require the trainees to perform routine work, and little enhancement of skifis
can be observed (Kogan et al., 1989). Similarly, traditional apprenticeship
programmes in the United Kingdom were often ways for employers to get
routinized work performed at low cost, at the expense of actually training
young people in the technical and interpersonal skills required in advanced
work (Ryan, 1999). Even in the widely praised German dual system, the
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school-based component of the training is carried out independently of the
work-based component, and, in large firms, the work-based component takes
place not on the job but in special training centres set apart from work; thus
both components can become disconnected from production as well as inde-
pendent of one another (Heidigger and Rauner, 1996). In all cases, therefore,
the question of what learning takes place, and what learning is related to
future employment, needs to be examined carefully, rather than just assumed.

Stage 3: changing economic behaviour, in the labour market and
on the job

The enhanced competencies learned within a VET programme then change
the economic behaviour of workers, for example, by allowing them to work
more quickly, more effectively, more intensively, or with less waste or wasted
time. Sometimes, VET programmes stress services - like job search assistance,
or information about labour market conditions that improves their job-seeking
behaviour - that enable individuals to find their way in the labour market,
without necessarily giving them the skills necessary for particular jobs. In other
cases, programmes stress job-keeping behaviour, for example, the flexibility
necessary to respond as the job changes, the interpersonal skills necessary to
cope with supervisors and co-workers, and the persistence and discipline nec-
essary in most jobs, so that the individuals trained do not find themselves
unemployed because of their inability to keep jobs.

This stage assumes that the individuals trained in a VET programme either
have jobs - in the case of upgrade training or find jobs where they might use
their newly acquired competencies, for pre-employment training, retraining,
or remedial training. This assumption, while not troublesome for upgrade
training, is critical for other forms of VET because of the emphasis on paid
employment: individuals without jobs cannot possibly use the learning
achieved in a programme (except those devoted entirely to job search). Pre-
sumably, for those who do not have jobs, the programme changes the potential
productivity on the job so that an employer hires them. Thus many VET
programmes end up using measures of employment as evidence of success.
Furthermore, successful programmes are often concerned with chopsing occu-
pations where high growth rates or unfilled employment opportunities make
high placement rates more likely, or the programmes provide services like
placement services to enhance placement rates.

The effect of a VET programme on job-related behaviour assumes that the
job requires those competencies enhanced by the programme- rather than the
programme teaching competencies that are not required on the job an individ-
ual has or finds. In evaluating VET programmes, the concern with placement
in jobs related to the area of training reflects the concern that - particularly for
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relatively job-specific forms of training - the benefits emerge only for some
occupations where competencies are required, and not in others.

The amplified version of human capital development often appears to
assume that individuals participate in smoothly functioning labour markets
with well-defined jobs that trainees either obtain or fail to obtain. However,
this conception can be applied to the informal sectors of developing countries,
as well as to entrepreneurs in developed and transitional countries, because
the process of getting a job may involve creating a job by identifying potential
opportunities, obtaining the necessary capital, and otherwise creating a posi-
tion as a small-scale entrepreneur. If the skills acquired in training enhance
these entrepreneurial abilities - and many training programmes in developing
countries emphasize basic business practices, precisely to enhance success in
creating opportunities in the informal sector - then their design is consistent
with this stage of human capital development.

Stage 4: creating long-run employment and non-employment
outcomes

The changes in economic behaviour then lead to outcomes that are more
readily measurable, for example, to higher productivity for individual workers
that in turn increases their wages and earnings, or the firm's overall productiv-
ity and profit, or the productivity and wages of other workers. Particularly
where training concentrates on middle-skilled positions as helpers to profes-
sional and managerial employees (for example, technicians who help engi-
neers, or clerical workers who help managers, or health technicians like nurse
assistants and physician assistants), the effect of a training programme may
show up in forms other than the individual's wage.

Of course, training programmes (particularly remedial programmes aimed at
youth) may have non-economic goals as well, for example, reducing criminal
activity, or alcohol and drug abuse, or sexual behaviour including unwanted
pregnancies, or health-related measures. This process assumes that, at least in
societies where employment is critical in defining a person's identity and gener-
ating income, a variety of non-economic benefits flow from employment. In
some cases the causal relationship between employment and non-economic
outcomes is relatively obvious, as when employment reduces the likelihood of
committing economic crimes. In other cases the causal relationship may be quite
complex, as in the claims that employment for women provides a source of
meaning that reduces the incidence of both out-of-wedlock pregnancies and
lone parenthood (Ladner, 1995).

The amplified conception of human capital development is sequential; if a
programme is not implemented at Stage 1, then there can be no learning at Stage
2 and no changes in economic behaviour at Stage 3; if there is no learning at
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Stage 2, neither economic nor non-economic benefits can develop at Stage 4; if at
Stage 3 the individual is not economically active, or if competencies learned are
not used in economic activitybecause they are not the required competencies -
then for purposes of the programme the learning has been wasted.

The sequential nature of this model also implies that a successful training
programme - usually defined as a programme with successful economic out-
comes in Stage 4requires a number of conditions to be fulfilled, each of which
is necessary but not sufficient for success: a programme must be implemented,
and learning must take place, and that learning must affect economic behav-
iour, and that change in behaviour must result in various economic and
non-economic outcomes. There are many different places in this chain of
events where things may go wrong, and therefore many different reasons why
well-intentioned programmes may have no effects.

Conceptions of VET planning often take this conception of human capital
development and work backward from desired outcomes. That is, if the
desired outcome includes enhanced earnings and employment of some group,
then the process of developing a training programme usually involves identi-
fying employment opportunities necessary for Stage 3, identifying the compe-
tencies necessary on those jobs, planning the learning opportunities necessary
at Stage 2 to teach these competencies, and hiring the instructors and provid-
ing the other resources (textbooks, supplies, buildings, administrative support,
and the like) necessary at Stage 1. Often, when evaluators conclude that a
programme has worked poorly, it is because one or another of these steps was
not carefully planned, that somewhere in the sequence of necessary stages,
something was left out. In particular, there is a marked tendency to pronounce
programmes as failures when in fact poor implementation at Stage 1 is to
blame. For example, the Worker Demonstration Project in the United States
was declared a failure when in fact the wrong type of training was really to
blame: preparation for blue-collar jobs was offered to displaced white-collar
workers (Bloom, 1990).

It is also important to recognize that some applications of the amplified ver-
sion of human capital development, particularly by evaluation economists
working in the tradition of human capital theory, tend to assume fluid market
mechanisms and perfect competition. For example, the hiring process at Stage
3 generally assumes a labour market in which employers hire the most produc-
tive individuals from the available pool. If this is not true - if employers hire on
the basis of characteristics other than productivity - then several things can go
wrong: training programmes that provide no real enhancement of compe-
tency may still have high placement rates (and therefore look productive) if
there is preferential hiring from a programme. Conversely, programmes that
are effective at enhancing the competencies related to productivity may still
have low placement rates. (This has often been a problem in training for
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women, for example, who cannot subsequently gain access to certain jobs
dominated by men.)

Similarly, the wage-setting mechanism is usually assumed to pay individuals
according to their productivity on the job, allowing wages at Stage 4 to be used
as measures of productivity. If this is not the case - if, for example, ex-trainees are
paid less than their productivity - then wages and earnings will not completely
measure the benefits of the programme. Alternatively, if a training programme
gains an individual entry into employment where wages are artificially high, for
example, in a state-run enterprise, then a programme will look more effective
than it actually is from the standpoint of the wider economy.

Finally, many evaluations implicitly assume an economy in full employ-
ment, where wages adjust to eliminate any unemployment. Then the employ-
ment of individuals trained must represent a net increase in employment,
rather than simply the displacement of one worker by another. But in econo-
mies with substantial unemployment the danger of displacement - of a
trained individual being hired but displacing another into unemployment -
is substantial and cannot be assumed away. Our point is that the human capi-
tal conception, so widely used in discussions of VET, incorporates many
stages and assumptions, and is therefore more complex than is convention-
ally understood.

There are, of course, other conceptions of the effects of education and train-
ing on employment. One version, usually known as signalling or screening,
assumes that only the most able or motivated individuals can complete a
programme; employers are assumed to be unable to observe an individual's
abffity and motivation directly, and therefore hire educated or trained individ-
uals because they are more likely to get motivated, high-abifity workers who
can better profit from further training, not because they (employers) value the
skills acquired in the programme itself.

Acquiring education or training is rational for the individual, for whom it
leads to higher earnings, and rational for the employer, whom it allows to hire
the more able workers. But signalling is socially rational only if there are bene-
fits, notably increased productivity and reduced training costs from concen-
trating additional training upon more able and motivated individuals, who
can make better use of it, that can outweigh the costs of VET. But because edu-
cation and training, used as signals of abilities, need not teach new competen-
cies, there has always been a suspicion that signalling is not as valuable socially
as education and training in the human capital sense.8

In addition, some individuals have asserted that employers do not really
understand the value of education and training for their organizations, and
hire on the basis of credentials even when it is not rational to do so.9 In effect,
these views of credentiaffing assume that some problem arises at Stage 3: a
programme does not change actual or potential behaviour on the job, though
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employers believe it wifi and therefore hire trained individuals. Acquiring edu-
cation and training may therefore be rational for the individual, but not for the
employer or for society as a whole.

In theory, signalling and credentialling situations can be distinguished from
the conventional human capital model, either by investigating the nature of
learning (Stage 2) or changes in behaviour on the job (Stage 3). Indeed, certain
kinds of evaluation, described more fully in Chapter 2, are intended to investi-
gate precisely these possibilities; for example, assessments of learning and
inspection methods focus respectively on the outcomes and the process of
learning, and could in theory distinguish signalling situations. In practice, this
kind of research has been rarely undertaken.

Finally, each of the stages in the amplified version of human capital forma-
tion has its own characteristic form of evaluation. The implementation stage is
the focus of 'process' evaluation, or implementation studies. The learning
stage is the subject of efforts to assess what individuals have learned in a
programme, and of efforts to examine the teachinglearning process directly.
The economic behaviour aspect of Stage 3 involves the observation or mea-
surement of job search, productivity, and learning curves, as individuals gain
experience and training. Final outcome evaluations typically focus on the eco-
nomic variables of Stage 4, and only sometimes on the non-economic conse-
quences. However, most outcome evaluations ignore the intermediate stages,
particularly Stages 2 and 3, though process or implementation studies have
become more common. And so most evaluations of VET programmes are par-
tial and incomplete: they tend implicitly to assume the amplified version of
human development, but they do not usually investigate all aspects of it.

Notes

See, for example, Gaude and Payne (1994) for the ILO and Van den Berghe and
Tilkon Consultancy (1996) for CEDEFOP. See also the articles in Section 1 of
Tuijnman (1996).
In most descriptions of education and training, narrowness is usually defined as
preparation for a relatively specific occupation. In Becker's (1975) influential formu-
lation of human capital theory, specific training is defined as being useful to a par-
ticular firm. We note that firm-specific training and occupation-specific training are
not necessarily the same, though both may be attacked as overly narrow.
Notable exceptions include Australia and the United Kingdom, which have both
merged at national level the government departments responsible for education
and employment.
One of the functions of the performance management systems that are built into
contemporary training programmes in the United States is to monitor implementa-
tion, eg to what extent have participants been drawn from the groups that the
programme was intended to serve? See, eg Barnow (1992).
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While there are many ways to think of different types of competencies, a particularly
broad and useful one is that of Gardner (1983), who includes seven competencies or
'intelligences': linguistic, logical-mathematical, spatial, bodilylkinaesthetic, musical,
interpersonal, and intrapersonal.
For a review of the literature on teaching in vocational education, concentrating on
the English and the German literature, see Achtenhagen and Grubb (1999).
For example, in the United States evaluation literature a remedial literacy programme
in San Diego has been widely acclaimed, yet the evaluation of this programme
(Martinson and Friedlander, 1994) fails to describe its approach to teaching.
For a model of signalling, see especially Spence (1974). Of course, education and
training may include both elements of signalling and of human capital formation,
see especially Riley (1979). See also Psacharopolous (1979) on 'weak' signalling,
where education is used as a signal in hiring but not in promotion, versus 'strong'
signalling, where it is a signal for both hiring and promotion. Signalling theories
have rarely been mentioned for job training (as distinct from education), though it
is clear in the case of remedial training that marginal employers may hire from job
training programmes because they screen out the least motivated and incompetent
individuals.
There are in reality several different models of credentialing; see especially Rawlins
and Ulman (1974), and Berg (1970) for an influential early work. Some models of
credentialing are economically rational; for example, employers may hire
over-qualified individuals for entry-level work in anticipation of promoting some
of them.



2

Why evaluate?
The multiple and conflicting purposes
underlying evaluation

It has become increasingly common to call for evaluations of VET programmes. In
the United States, large-scale government programmes are routinely evaluated in
some way, and private donors such as foundations often evaluate the experiments
they support, sometimes quite formally. The evaluation of VET programmes
has become less uncommon in the United Kingdom, and the European Commis-
sion has sponsored evaluations of various programmes. In developing countries,
major donors like the World Bank and specific agencies, such as the United States
Agency for International Development (LJSAID), also evaluate the projects they
undertake, sometimes specifying a standard methodology for evaluation, and the
ILO has promoted a form of evaluation for all its projects.1 In a period of increased
accountability, the need for evaluation seems obvious. And evaluation has begotten
ever more evaluation: a simple faith in the efficacy of education and training has
become more difficult to maintain, partly because previous evaluations (particularly
of remedial training) have found many programmes to be ineffective, and have
raised the question whether VET programmes in general are effective, or indeed
whether education and training are the appropriate solutions to the economic
problems of developed and underdeveloped countries alike?

But evaluation is a varied enterprise, and its purposes vary widely too. Eval-
uations designed for one purpose may not be useful in achieving other goals,
and so recognizing these different purposes is important when designing and
interpreting evaluations appropriately. In this chapter we examine five pur-
poses for evaluation, and clarify the ways in which they require different infor-
mation. We first examine the roles of evaluation in improving the decisions
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made by the three types of sponsors - governments, employers and individu-
als. We then examine the more general issue of improving the quality of VET
programmes. Finally, we shift to a more general and less instrumental concep-
tion - one in which evaluation is a mechanism for carrying on public debates
about VET programmes and policies.

Informing governmental decisions

Perhaps the most obvious use of evaluation is to improve public decisions. In
the United States, for example, the central question in evaluations of remedial
job training is whether it increases the employment and earnings of partici-
pants, or (for programmes aimed at welfare recipients) if it moves individuals
off welfare and into employment. If programmes are successful, then they may
be expanded, and indeed the positive evaluations of experimental wel-
fare-to-work programmes during the 1980s were instrumental in expanding
such programmes after 1988. If programmes prove not to work, in the sense
that they do not enhance employment, or if they enhance employment but
their costs outweigh their benefits, then they may be either terminated or
improved. In this vision, the results of evaluations are translated directly into
governmental decisions about VET programmes, an assumption we discuss
further in Chapter 6. In any case, the intention of informing governmental poi-
icy underlies many evaluations.

For the purpose of deciding whether to expand or eliminate programmes, it
is often enough to measure the average or overall effect of a programme. Thus
the most sophisticated random-assignment methods have usually calculated
the average effects, for example, the average increase in weeks worked, or in
monthly earnings, for a sample of participants, and the cost-benefit calcula-
tions from these results examine whether aggregate benefits outweigh aggre-
gate costs. Results for groups of participants may be reported, for example, for
youth as distinct from older participants, for men versus women, for less edu-
cated and more educated individuals, to determine whether certain groups
benefit more than others, and therefore whether governmental programmes
should be targeted on certain groups rather than others. Often, however, the
results for particular groups are less accurate and less extensive than the over-
all results, and therefore the dominant results answer the question of whether
the programme as a whole is worth funding or not. Conventionally, these eval-
uations emphasize final outcomes - typically, economic outcomes, though
sometimes (particularly for youth) non-economic outcomes like criminal
behaviour - without examining intermediate stages in training programmes,
because information about final outcomes is conventionally thought to be all
that is necessary to make decisions about expansion or elimination.3
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Improving employer decisions about training

Evaluation is also potentially relevant to the training which employers sponsor
for their employees, even if it is rarely performed in that context. Employer
sponsorship is central to the development of workforce skills in all economies,
particularly to skills developed after leaving full-time schooling.4 In the United
Kingdom, employers sponsored around 80 per cent of the training which the
adult workforce of the mid-1980s reported having received (DE, 1989). In devel-
oping countries, the role of the employer is typically pivotal, dominating the
training of employees for both the large enterprises of the formal sector and,
through apprenticeship, their smaller counterparts in the informal sector
(Fluitman, 1989; Maldonado, 1993). The importance of employer sponsorship is
underlined by the broad finding that it contributes more reliably to improved
economic outcomes, for employers and workers alike, than do other forms of
sponsorship, particularly public labour market programmes (see Chapter 4).

Employer training may be evaluated from two perspectives: the employer's
interest and the public interest, including the interests of workers themselves.6
The employer's interest is in establishing whether training increases profits -
that is, whether it contributes more to organizational performance than it con-
sumes in resources. In principle, training should satisfy the same rate of return
criteria as investment in capital equipment. The public interest is a wider con-
cept, involving both efficiency and equity. The efficiency test is ideally imple-
mented through a social cost-benefit analysis - the analogue for the public
sector of cash-flow analysis in the private sector (see Chapter 3, The challenge
of comparison). The equity test is whether training changes the distribution of
social and economic outcomes towards the interests of individuals or groups
favoured by public policy, typically the disadvantaged.

In principle, information about training patterns and outcomes can be used
to improve firm-sponsored training. Decisions affecting the volume, occupa-
tional level, and quality of training are made routinely by individuals, employ-
ers and governments, often according to impressions and based on ad hoc
criteria. Efforts to base these decisions more effectively on evaluation findings
could yield potentially large returns, by avoiding wasteful training and
increasing training where it is under-supplied.7

Unfortunately, the centrality of employer-provided training to overall
national training efforts has not been matched by relevant evaluation efforts.
From the standpoint of employer interests, efforts to evaluate employer
training programmes have a long history (Thomas et al., 1969; Ryan, 1980;
Kirkpatrick, 1994). Yet even in developed economies only a minority of employ-
ers have attempted any formal evaluation of their training programmes, and a
still smaller minority have estimated the benefits or outcomes of training (eg DE,
1989; Ryan, 1991a; Plant and Ryan, 1992).
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From the public standpoint, systematic evidence on the effects of employer
training has in recent years accumulated from various sources, including
employee earnings and employer productivity (see Chapter 4). Even here, how-
ever, evaluation findings remain partial and fragmentary, and therefore of only
limited value as a guide to public policy. Debates over the merits of public inter-
vention to encourage employer training often proceed without much evidence
about the benefits of such a policy (Bally et aL, 1993; Heckman et al., 1994).

Informing individuals about their options

Yet another use of evaluation is to generate the information that individuals
need to make their own decisions about education and training. This is partic-
ularly important in pre-employment VET and individual sponsorship of train-
ing, of course: individuals completing their compulsory schooling need
information to choose among several post-compulsory options, including
vocational education in tertiary institutions, private training, and employment
opportunities with possibilities for firm-sponsored training. Similarly, when
individuals consider retraining for a new occupation, they need to be well
informed about the alternatives.

In addition, government policy may emphasize individual initiative. For
example, some governments have supported voucher mechanisms for train-
ing - like the Youth Credits scheme in Great Britain8 in the niid-1990s, which
funded a variety of options amongst which individuals could in principle
choose for themselves. Similarly, welfare programmes in the United States
have sometimes allowed 'individual referral', where individuals can put
together their own education and training programmes (often subject to some
restrictions from the programme itself) and have them funded by a welfare
agency. Somewhat like a voucher, this assumes an individual can rationally
choose from the options available.9 In practice, the available evidence suggests
that-particularly in the case of remedial (raining- information about programme
effectiveness is almost completely missin& and many individuals seem to make
virtually random decisions under these circumstances (Hodkinson, Sparkes, and
Hodkinson, 1996; Grubb, 1996b, Ch. 2; Hull, 1993).

The evaluation evidence necessary for individual decisions is much more
specific than for governmental or firm decisions, however. Individuals need to
know about specific local programmes, not national averages, and they need
information for several local programmes on a roughly comparable basis if
they are to decide among them. For example, a young British person seeking a
qualification in electronics might be able to choose between several local
providers of vocational qualifications, including Further Education Colleges,
secondary schools, commercial training organizations, employer-sponsored
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apprenticeships and public programmes. Similarly, an individual in the
United States might be able to choose from several community colleges, per-
haps an area vocational school, several private providers, and (if eligible) sev-
eral job training programmes. The kind of evidence typically available - that
might include non-completion rates for training programmes, job placement
rates for courses at community colleges and private providers, and perhaps
some data on earnings from colleges - is usually incomplete, frequently incon-
sistent, sometimes invalid,10 and often outdated. When the necessary evidence
is not available, individuals may have to rely on hearsay from friends and other
informal indicators of reputation.

Improving the quality of individual programmes

A central purpose of evaluation has been to improve the quality of programmes -
whether they are governmental or firm sponsored. If certain kinds of
programmes are found to be more effective than others, for example, if on-the-job
training is more effective than dassroom training, or if certain approaches to
instruction are more effective than others, then ineffective programmes can be
either dosed or can be reformed by emulating more effective programmes. The
widespread method of identifying exemplary programmes, or forms of 'best
practice', is another way of identifying the conditions enhancing the quality of
programmes and therefore outcome measures.

However, the information required to improve programmes is more exten-
sive than that necessary to decide whether to continue them or not. Improving
the quality of programmes requires knowing why they work, rather than sim-
ply whether they work, and usually this requires more information about the
processes prior to final outcomes. Because the success or failure of a
programme may arise from any of the logically prior stages, decisions about
quality may require information on all of the prior stages - the implementation
stage, the teaching and learning processes, and the employment effects. For
example, one examination of particularly effective job training programmes in
Texas - as measured by placement rates and earnings - determined that the
most effective programmes targeted jobs with high and growing demand, and
counselled potential participants about the occupational fields in which they
were most likely to be successful, thus improving the chances that anything
learned in the programme would be translated into higher earnings (King et
al., 1999). The obvious recommendation is that remedial job training should
carefully examine the local labour market and target jobs with the highest
earnings levels and growth rates for which their clients can qualify.

This method is fraught with uncertainty because the characteristics that lead
to higher quality, and therefore greater effectiveness in terms of outcomes, may
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be difficult to identify. For example, an evaluation of several programmes for
single mothers determined that one specific programme was much more effec-
tive than the rest, and concluded that one aspect of its teaching and learning
process - the combination of academic and vocational skifis training - was
responsible (Burghardt and Gordon, 1990). However, this programme differed
from unsuccessful programmes in several other ways, including strong con-
nections with local employers and the provision of work-based experience as
well as classroom training (Grubb, 1996a: 81-82); therefore it is difficult to
know which of several possible recommendations to make for other
programmes.11

Throughout this report, we stress the special problems of enhancing the
quality of VET, rather than simply replacing programmes or changing their
size. Government decisions about VET are often stated in terms of quantity (eg
number of places provided in particular programmes), rather than quality (eg
breadth and depth of services provided) and evaluations are often designed to
answer the question of whether a programme is worth doing or not. Issues
about quality are much more difficult to address, both in government policy
and in evaluations, for several reasons. As we have just pointed out, the factors
that influence the quality of a programme are many and varied, and can occur
at many different places in a chain of human capital development. Therefore
the information required to specify the important dimensions of quality may
be extensive. The content of some dimensions of quality is unresolved and dis-
puted. For example, approaches to teaching and learning have been quite con-
troversial in some countries, and the specific combination of competencies
necessary in certain jobs is often unrecognized even by expert practitioners
(Evans and Butler, 1992). And, when we examine the use of evaluation in gov-
ernmental policy in Chapter 6, we find that dimensions of quality often prove
difficult to incorporate: there is a more vocal constituency (programme provid-
ers and potential clients) for the quantity of places than for quality, and it is often
difficult for central governments to enhance the quality of local programmes.
But increasing the volume of low-quality programmes is obviously not a sensi-
ble policy, and so there is no way to avoid the need to address quality in both
evaluations and in policy-making.

Of course, quality can be oversold too: it is certainly possible to have
programmes of substantial effectiveness that are quite expensive, and there is
therefore a trade-off between the quantity of training provided and its quality.
For example, the Job Corps programme in the United States - a remedial train-
ing programme that provides residential, year-long services to disadvantaged
youth - has widely been regarded as quite effective, though its high cost (over
US$15,000 per trainee in 1993 US dollars) means that it is too expensive to
implement on a large scale.12 But our point is that it is impossible to weigh the
benefits of high-quality programmes, or to consider the inevitable trade-off
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between quantity and quality, without examining quality more carefully than
has usually been the case.

A final use of outcome-related data, and therefore of evaluation in its broad-
est sense, is to improve performance management in VET programmes. Perfor-
mance management encompasses the variety of decisions intended to improve
performance, including the dimensions of quality that we stress throughout this
book but also administrative decisions such as tracking mechanisms, account-
ing systems, and the like. Under the best conditions, performance measures can
help make local delivery of VET programmes more outcome-oriented by mea-
suring performance in various ways and providing rewards and sanctions for
high and low performance.

For example, the main job training programme in the United States, the Job
Training Partnership Act (JTPA), has required the local agencies that deliver its
services to collect data on various performance measures, including such 'gross
outcomes' as rates of employment and pay after the completion of training.
Programmes that fall below certain standards maybe reorganized, and those with
high performance may receive additional incentive funds. Similarly, Florida is
moving towards performance-based funding for several VET programmes?3

But the data used for performance management are not generally the same
as those needed for programme evaluation. Indeed, the near-term, 'gross out-
come' performance measures that are used for JTPA prove to be uncorrelated
with evaluation-based estimates of medium-term net outcomes (ie outcomes
relative to those in a control group; Dooittle et al., 1993: 10; Barnow, 1997). Per-
formance management requires information to be quickly available, on such
gross outcomes as rates of training completion and job placement, that focus
the attention of managers on immediate problems. Control groups are not
readily available and are not considered necessary. As the point is to focus the
attention of managers on outcomes, then certain kinds of data are valuable -
particularly measures that are calibrated from time to time against findings
about net outcomes, so that they lead programmes in the right direction - even
though they may not be as valid as data generated from conventional evalua-
tion studies (Barnow, 1992,1997). Performance management data are therefore
one way to improve the operational quality of a programme, but such evidence
is far from sufficient to establish whether the programme has worked: that is
the task of evaluation proper.

Moreover, performance measurement can backfire if associated with inap-
propriate incentives. For example, the JTPA performance measures, espe-
cially job placement rates, have been charged with causing programmes to
'cream', or select the most able applicants. The use of a 'cost per placement'
criterion, designed to encourage efficiency, encouraged local administrators
to use short-duration, inexpensive, and ultimately ineffective, services.
Therefore, while performance management measures have a part to play in
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running a programme, and can be one way to redirect attention from inputs
to outcomes, they need to be carefully chosen and do not substitute for eval-
uafion proper.

Evaluation as a mechanism of public debate about VET

A final view about evaluation is less specific and purposeful, but perhaps
more honest about what evaluation can accomplish. The purposes we have
already discussed are 'rationalist' conceptions of evaluation: a programme is
evaluated, positive or negative findings are then used to expand, modify, or
shut down the programme, and evaluation results therefore have direct conse-
quences. But practitioners of policy-oriented research have noted that their
work is not often used in this way. (In Chapter 7 we will summarize some of
the ways evaluation can be ignored or abused in the political process.) There-
fore a more modest conception of research and evaluation has developed, in
which evaluation generates information that is then used in public debate,
which may either act on evaluation results, reinterpret them, search for further
information, or ignore them altogether. In this conception, evaluation is a way
of discussing public programmes, where the information it provides is differ-
ent from and possibly a corrective to the more political, self-interested, or
value-laden positions that would otherwise be taken.

The view of evaluation as a forum for public debate requires that its results
be broadly understood, of course: technical discussions among experts are
unlikely to help broader groups form views about VET. For public discussion,
greater understanding of the purposes of VET programmes and the difficulties
they face - particularly governmental-supported programmes that require
voter support - should be an important feature. Thus technical reports that
simply present conclusions about a programme's overall effectiveness are
probably less informative than evaluations that give a deeper sense of what the
programme has and has not accomplished.

An exemplary effort along these lines is the evaluation of the New Chance
programme in the United States (see Box 3.6), which has been aimed at reduc-
ing poverty amongst single mothers on welfare: in addition to a sophisticated
random-assignment evaluation (Quintet at., 1994a; Quintet at, 1997), an inten-
sive interview study was also undertaken (Quintet at., 1994b). The quantitative
study has so far generated negative results, which are especially discouraging
because the programme was carefully designed to provide a variety of services
and was quite costly, but the qualitative study helps explain these results by
clarifying the variety of problems that single mothers face, such as other family
members who impede their educational progress, and mental health problems
beyond the reach of VET programmes. This kind of evaluation can therefore
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contribute to greater public understanding rather than simply fostering the
conventional and dismal conclusion that 'nothing works'.

One way to stimulate public discussion of VET is for interested groups to
participate in the formulation of evaluations, for example, in specifying what
stages of a VET project are to be evaluated, what outcome measures are to be
emphasized, or what issues of quality to investigate. In particular, the tripar-
tite discussions about policy that have been effective in certain countries
could provide forums for formulating evaluation, as well as interpreting the
results, because, as we will show in greater detail in Chapter 6, tripartite bod-
ies that have not participated in formulating an evaluation may be more
likely to react to the results politically and negatively than in the spirit of pub-
lic discussion. This is not an argument that evaluation can be wholly designed
by a tripartite or other political process; as we clarify in Chapter 3, evaluation
has certain technical requirements if the information it generates is to be use-
ful, and therefore requires a critical role for non-partisan experts. But the role
of evaluation in public discussion suggests that debate about purposes, means,
and quality should be started sooner rather than later, and joint deliberation
about evaluation is one way to do this.

Finally, the bare minimum for evaluation to be useful is that it should add to
public debate, rather than simply representing one more time political posi-
tions that are already well established. In turn, this means that evaluation is a
forum in which certain political and ideological positions must be either set
aside, or re-framed in the empirical questions that are the heart of all evalua-
tion. To put it bluntly: if empirical evaluations are dishonest, or twisted by
ideological commitments, or skewed to make a programme or a donor or a
government look good, then the results cannot inform public debate. They will
be worse than useless because they can only mislead the public, often by get-
ting them to think that the outcomes are better than they are. Of course, values
can stifi play a role in evaluation, particularly by being restated in empirical
terms. For example, a concern with the equity of training, such as its effects on
the most disadvantaged participants, as well as on the less disadvantaged,
requires that certain kinds of information for particular groups of participants
be collected, as we stress in Chapter 3. Then programmes can be found equita-
ble or inequitable, effective or ineffective, and political decisions made as a
result. But evaluation has its own logic and rules of evidence, as we clarify in
Chapter 3, and distorting this logic for ideological purposes destroys its value
in carrying out principled debates about VET.

It should now be clear that the purpose of evaluation affects the kind of evalu-
ation undertaken. For some purposes, particularly deciding if programmes
should be dosed, rigorous outcome evaluations may be necessary. To improve
the quality of programmes, more information is typically needed on the process
underlying final outcomes, that is, on Stages 1 to 3 in the conception of human
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capital development presented in Chapter 1. For firm-based training, out-
comes for individuals are less important than effects on overall productivity.
To inform individuals, much more detailed local information is necessary. And
to contribute to public debate about VET, evaluations probably need to be
more accessible, more qualitative, and (again) more concerned with early
stages, not just with outcomes - and the process of formulating the evaluation
may be a central part of its contribution. It is therefore impossible to recom-
mend a single approach to evaluation, for example, the common recommen-
dation that pilot programmes be conducted and evaluated rigorously with
random-assignment methods, because the purposes of the evaluation should
dictate what methods are used.

Notes

See Evaluation Unit, Guidelines for the Preparation ofIndependent Evaluations and ILO
Programmes and Projects, ILO, May 1997.
For a sceptical view from the ILO, see Carnoy and Fluitman (1995).
There is a technical problem in using evaluation results to justify expanding VET
programmes. An evaluation typically measures the average effects of a programme,
but expansion requires knowing whether the marginal effects of a programme -
the effects for those trained as the programme expands - are sufficiently high. If
there are declining marginal returns to training, for example, because the individu-
als trained are less competent as the programmes expands, or because the demand
for trained individuals become saturated, or because wages of trainees fall as supply
increases, then average effects will overstate marginal effects. This distinction is
especially important in considering differences between European programmes,
which tend to allow all individuals to be eligible, potentially expanding the num-
bers of trained individuals substantially and reducing marginal effects, from United
States programmes, which tend to restrict eligibility for training.
The dominance of employer sponsorship is more marked for adult than for youth
training, given that employers typically enjoy unilateral control over adult training
at work and that in some countries (notably France and Sweden) schools and col-
leges play the major role in initial VET.
The United States is exceptional in the importance of non-employer sponsorship.
Previous receipt of employer-sponsored training ('on the job' and 'apprenticeship')
was reported only 40 per cent as often as that of other types of training ('off the job')
by young adult workers in 1983 (Lynch, 1992, Table 2), though were adults covered
and informal training included, the contrast to other countries would undoubtedly
be much softer.
A category intermediate between the employer and the economy is also relevant to
the evaluation of training: the interests of employers as a whole, whether at sectoral
or national level. Arguments for training boards, for example, hinge upon the pro-
position that the interests of the individual employer diverge from those of the
employer collective, primarily as a result of the externalities among employers asso-
ciated with the 'poaching' of trained workers (Stevens, 1996).
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On the avoidance of wasteful training, see Heckman et cii. (1994); on encouraging
training that is under-supplied, see Steedman and Wagner (1989); and on changing
the mix of training, see Bierhof and Prais (1996).
Great Britain refers to England, Scotland and Wales.
For the differences between individual referral and vouchers, see Barnow and King
(1996).
One of the little-noticed findings in the evaluation of the JTPA programme in the
United States is that measures of effectiveness determined through random-
assignment methods are completely uncorrelated with performance indicators
used by programme administrators; see Doolittle et cii. (1993: 10), and Bamow (199?).
The point is that different methods of evaluation yield different, and in this case com-
pletely uncorrelated, measures of effectiveness.
In theory, evaluations could be designed to answer more precisely questions about
which of several practices lead to greater effectiveness, for example, by contrasting
programmes varying by both combinations of academic and vocational education
and of classroom and work-based learning. In practice, however, such evaluations
would be enormously expensive to carry out in the most rigorous ways, and so
much more informal assessments of why certain programmes work are necessary.
See also the case of the Perry Pre-school Project discussed in Box 6.2, which also rep-
resents a programme (in the area of early childhood) that is of such high quality and
cost that it could not possibly be widely replicated.
The monitoring of programme aliributes - much like evaluation research itself- is
much less developed in Europe than in the United States (Auer and Kruppe, 1996).
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Approaches to evaluation
From the ridiculous to the sublime

If evaluation is to be useful for any of the purposes outlined in the previous
chapter, it needs to develop new evidence that is both accurate and valid, that
is, pertinent to the questions posed by the evaluation. The technical methods
for doing this - the logic and rules of evidence governing evaluation that dif-
ferentiate it from purely political or ideological debatehave been well devel-
oped over the last 30 years, and we need only briefly summarize them here.1
However, because so many different activities call themselves evaluation, we
describe what each of these approaches does and does not do. In particular, we
clarify the kind of comparison that each method makes - sometimes explicitly,
and sometimes (and more dangerously) implicitly - as part of its approach to
the task

Different methods of evaluation illuminate different stages in the amplified
conception of the human capital development that is the aim of most VET
programmes. The most sophisticated evaluations have concentrated on eco-
nomic outcomes for individuals at Stage 4, particularly employment outcomes.
However, certain purposes of evaluation require more information on the
other three prior stages, which often requires different evaluation methods.
Therefore we attempt to establish the links between evaluation methods and
stages of cause and effect.

Despite the variety of activities that call themselves evaluation, the high
ground has been occupied by outcome evaluations that use experimental
methods and concenfrate on a small number of employment-related out-
comes. Such outcomes are surely among the most important results of VET
programmes, and deserve priority over fluffier measures (such as satisfaction
of participants with the programme). But we argue that, given the inevitable

32
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limitations of any one evaluation method, multiple approaches are desirable -
particularly in order to use evaluation to improve the quality of programmes
and to enhance public debate about VET. And when we consider developing
countries, the counsel to undertake the most sophisticated evaluations is likely
to be ignored, and so alternatives to rigorous - as well as expensive, technically
demanding, and potentially misleading - evaluations of economic outcomes
become even more necessary.

The first section considers the range of outcomes that evaluation research can
and should embrace, followed by a discussion of their duration and variability
across participants and by programme size. The various ways in which the eval-
uators may try to quantify what would have happened to participants in the
absence of the programme is discussed in the third section. We then discuss the
problem of establishing the effects of a programme as a whole, particularly
when outcomes for individuals must be aggregated. The case for aggregating a
programme's costs and benefits across both categories and years by way of
cost-benefit analysis is then considered in the next section, along with the roles
of the economic criteria of efficiency and equity within evaluation methods.
Illustrative examples are provided as appropriate. The case for, and the methods
of, evaluation at earlier stages, notably that of programme implementation, are
considered in the penultimate section, followed by the conclusions.

Outcome measures: is variety the spice of life?

Because training programmes vary so much in their purposes, the outcomes
that have been measured - or could be measured - vary as well. In practice,
because VET programmes are concerned first and foremost with employment,
the employment and pay of ex-participants have dominated the evaluation of
remedial training, and productivity has been the dominant outcome for
firm-sponsored training. But some of the most interesting results have come
when evaluators have turned their attention to other measures, which we
review in this chapter. More to the point, a more expansive view of what VET
programmes could accomplish would lead to a broader variety of measures,
which we outline as well. For our purposes, we can classify the different poten-
tial outcome measures according to the four stages of the amplified conception
of human capital development outlined in Chapter 1, Why should VET work?

Individual outcomes: economic

By far the most common outcome measure has been the increase in earnings of
participants - usually monthly or annual earnings, but in some cases hourly or
weekly. Earnings have the advantage of being comparable across individuals,
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and over time (since earnings can be adjusted for inflation). In addition, earn-
ings are comparable for different programmes, and so they can be used to com-
pare the effectiveness of one approach over another, and to compare the
effectiveness of different programmes.2 Finally, changes in earnings are easily
incorporated into cost-benefit analysis, whereas other potential outcomes - the
stability of employment, for example, or job satisfaction - are much more diffi-
cult to value and compare with costs.

Evaluation research in the United Kingdom tends to distinguish regularly
between the wage and employment components of earnings, eg the extent to
which increases in annual earnings reflect increases in earning capacity
(hourly wages) as opposed to job search and access to employment (hours
worked per year). The distinction is particularly important for programmes
that aim at significant increases in participant skills (eg France's Contrat de
Qualification programme, whose participants aim to acquire a recognized voca-
tional qualification).

For programmes whose goals are to emphasize not so much skills as labour
force attachment and useful activity, outcomes tend to be predominantly
employment-related outcomes. Commonly used indicators include the rate
and incidence of employment, eg the share of ex-participants in work at a par-
ticular date, or the number of weeks participants have worked since leaving
the programme. An example was the National Supported Work programme of
1975-81 in the United States, whose services to disadvantaged youths com-
prised primarily work experience and assisted job search (Couch, 1992).

The importance of employment measures is not only that remedial and
retraining programmes aim to enhance employment rates; in addition, many
results show that the benefits of remedial and retraining programmes come
largely from enhancing the amount and stability of employment, not from
increasing hourly wage rates. In addition, from some vantage points employ-
ment is by itself a valuable outcome, regardless of the wage level, since it
keeps individuals occupied in some socially useful purposes, may lead to
on-the-job training and advancement from even low-level jobs, reaffirms a
social preference for work over idleness, and may reduce socially undesirable
behaviour like crime.

At the same time, if a programme with serious training ambitions does not
improve hourly earnings, it will be hard to call it a success even if it increases
employment rates. Such a picture was painted by some interpretations of the
British Youth Training Scheme in the 1980s (of which more below).

Employment-related outcomes other than earnings, employment and pay
rates are used much less frequently. For example, an evaluation of the British
Job Training Scheme of the mid-1980s examined 1) the occupations entered by
trainees, in order to measure the fit with the occupations at which training had
been aimed; and 2) job satisfaction, a measure of economic well-being quite
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distinct from earnings (Payne, 1990a, 1990b). Other aspects of the quality of
employment are occasionally measured - occupational status scores, for exam-
ple. It is unfortunate that the quality of employment is rarely evaluated, as it
may be related to earnings growth and employment stability.

Individual outcomes: learning and skills

Most conceptions of human capital development assume that education and
training develop the competencies of individuals enrolled in them. However,
these competencies are rarely measured directly in evaluations - even for
those programmes (such as remedial adult education) where preparation in
basic literacy and mathematical skills is a central element.

There are a few exceptions, however. One study of a remedial education
programme for welfare recipients in San Diego, California, examined their
scores on the Test of Applied Literacy Skills (TALS), a test of simple reading
ability and grammar (Martinson and Friedlander, 1994). Project STEP, an
American programme for secondary students, intended to increase their basic
academic skills, enhance employment, and reduce the risk of pregnancy, mea-
sured reading ability, mathematical abifity, and knowledge about contracep-
tion (Grossman and Sipe, 1992; Walker and Vilella-Velez, 1992).

When evaluations have measured learning outcomes, the measures have been
largely confined to standard tests of academic skills. Obvious though this
approach maybe, there are at least two serious problems with it. One is that sian-
dardized tests tend to measure relatively basic skills in reading, writing, and math-
ematics - certainly not 'higher-order' skills, such as problem-solving abifities, or
the application of cognitive abilities to complex and ambiguous situations. The
standardized multiple-choice tests on which such assessments rely are inappro-
priate for inducing VET programmes to enhance the high-performance skills that
many policy-makers and employers in advanced countries have called for. The
predominant approach to measuring suth skills in the United States has thus far
been limited to forms of 'authentic assessment'S - induding instructor evaluation
of projects and portfolios - that are quite time-consuming, embedded in instruc-
tion, and difficult to make reliable across different instructors.

In addition, conventional academic tests ignore the fact that most VET
programmes - except for the shortest and most job-specific programmes that
emphasize a single skill - typically incorporate a broad variety of competencies
that are critical to job performance. Vocational education, particularly at the
post-secondary level, often includes literacy skills at relatively sophisticated
levels, though they are usually job-related kinds of literacy (for example, the
ability to look up information in manuals) that are not particularly 'academic'.
Similarly, the mathematics taught may be quite applied, and poorly assessed
through conventional tests. In addition, depending on the occupation involved,
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VET programmes often incorporate: manual skills; visual abffities; the ability to
work with others; communication skills of great variety; a broad range of other
job-relevant information, including health and safety considerations, and the
appropriate use of tools and machines; and a broad variety of 'lore', or informal
information about relationships and procedures in real workplaces that may dif-
fer from the 'textbook' presentation in training programmes (Achtenhagen and
Grubb, 1999). Indeed, successful on-the-job performance is usually dependent
on the ability to combine these different abifities in the ways appropriate to par-
ticular jobs. But this range of abifities is often unrecognized, even by instructors;
there is virtually no literature that describes the extent to which VET
programmes consciously incorporate this range, and evaluation efforts in devel-
oped countries have traditionally ignored such outcomes.

Among possible learning outcomes, there are several that merit special con-
sideration by those concerned with the well-being of individuals being
trained. One of these is knowledge of health and safety conditions. VET
instructors often pay special attention to the safe handling of tools and equip-
ment, usually prior to students starting any workshop or work-based compo-
nent of training, but whether they instruct students in the larger health and
safety issues, for example, the hazards of various chemicals, the most promi-
nent threats to safety on the job, or environmental threats, is unclear Similarly,
in the vocational programmes we have examined, occupational instructors
typically ignore all aspects of industrial relations and workers' rights - even
though vocational training provides unique opportunities ('teachable
moments') to introduce these aspects of working life. An obvious question is
whether this kind of explicit instruction has any effect, either in the knowledge
individuals have (ie in Stage 2) or in behaviour on the job (Stage 3), as mea-
sured by accident rates, for example.

Often, as part of the process of enhancing the competencies of trainees, VET
programmes encourage or require individuals to apply for particular creden-
tials. The acquisition of such credentials is therefore an obvious outcome mea-
sure for evaluations. Thus the General Education Diploma, or GED, which is
supposed to be the equivalent of a high school diploma in the United States,
has been widely used to evaluate training programmes; the receipt of occupa-
tionally specific National Vocational Qualifications (NVQs) is increasingly
serving the same purpose in England and Wales (and, in Scotland, SVQs), and
craft (Facharbeiter) and higher (Meister) occupational skill examinations have
done so in Germany. Elsewhere occupational licensing examinations could
serve the same purpose. Because such examinations are based on various
kinds of academic and vocational content, they can sometimes be interpreted
as measuring learning outcomes.

In France, both apprentices and full-time secondary students prepare for
the same public examinations of vocational knowledge and skill, including the
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vocational upper-secondary certificate, the Baccalauréat Professionnel. Lower
pass rates for apprentices than for full-time students (Ministère de l'Education
Nationale, 1995) might suggest that apprenticeship is the inferior method of
learning but any such conclusion requires allowance for 1) the bias of formal
examinations towards academic knowledge rather than practical competen-
cies, which disfavours apprenticeship; and 2) any tendency for less able young
people to be steered into apprenticeship rather than full-time studies (see sec-
tion, Programme effects, below).

These different credentials are presumed to be useful outcome measures
because they help individuals gain access to employment - that is, they
measure competendes gained in Stage 2 that then facilitate employment in
Stage 3. In some cases - particularly Facharbeiter examinations in Germany -
this assumption proves warranted. However, in other cases, this assumption
has been quite doubtful. For example, in the United States, the GED certificate
is often interpreted by instructors as being equivalent to an eighth- or
ninth-grade reading level, not to high school graduation, and its effect on
employment and subsequent education is very small.3

The extent to which the recently developed system of NVQs in England and
Wales (and SVQs in Scotland) provides a comprehensive, valid and reliable
measures of job-related learning of use for evaluation purposes has been
highly controversial. One problem is that many employers still make no use of
NVQs (Robinson, 1996). A more basic difficulty is that the aspiration of the
competence-oriented NVQ system to measure only skill outcomes, independ-
ently of methods of skifi acquisition (Jessup, 1991), has been stymied in practice
by high assessment costs, high variance of standards across assessors, and
incentives to employers and trainees to certify inadequate learning as ade-
quate (Prais, 1991; Wolf, 1995).

Thus the potential value of credentials as measures of learning achieve-
ments and skill outputs is difficult to realize in practice - so much so that it
hardly features in the review of evaluation findings in Chapter 4. At the same
thne, when due allowance is made for such limitations and biases, the acquisi-
tion of such credentials can still constitute a potentially valuable ingredient
within the wider evaluation of a training programme.

Other agents' outcomes

The outcome measures reviewed so far emphasize the outcomes for the indi-
viduals enrolled in education and training. The effects of VET on other indi-
viduals and organizations are less often evaluated. For example, a training
programme might increase the productivity of individuals on the job without
increasing earnings commensurately, thereby benefiting employers as well
as workers.
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The effects of framing on productivity are difficult to measure. The standard
approach to evaluation in business recommends that the outcomes of training on
business practices be measured with attention to the causal stages involved
(Kirkpatrick, 1994). In fact, the vast majority of employers' training evaluations are
limited to assessments of the reactions of trainees to the programme; some assess
effects on learning, and only a few examine effects on changing practices, indud-
ing productivity (Plant and Ryan, 1992). Otherwise, evidence on the effects of
training on productivity is available only indirectly, from case studies of job train-
ing (Jones, 1986), surveys of employer training costs (Ryan, 1991a), and stalistical
comparisons of productivity in matched plants and sectors (Prais, 1995).

Welfare and social programmes

Because many remedial programmes try to move individuals off welfare, the
amount of welfare payments, or continued participation in welfare and other
social benefit programmes, are often used as outcome measures. Similarly, a
series of experiments in the United States has examined the effects of different
subsidies on the length of time that an individual claims unemployment
insurance benefits (Meyer, 1995). The relationship between these measures and
earnings or employment depends on the institutional details of welfare
programmes, of course. If welfare programmes allow individuals to stay on wel-
fare even as their earnings increase moderately, VET programmes may increase
earnings without reducing the likelihood of being on welfare. Conversely, if fall-
ing welfare payments result from increases in earnings, then a remedial
programme may reduce welfare payments and thereby benefit taxpayers, but
increase earnings only marginally and actually leave participants no better off -
as Project Independence in Florida did.4 For those concerned more with the
well-being of participants than with savings to taxpayers, these are distressing
results. However, the methodological pointis that the evaluation provided suffi-
cient evidence to reveal this outcome, rather than (for example) collecting evi-
dence only about individual earnings, or only about welfare payments.

Social outcomes

As noted in Chapter 1, Targets of education and training, training programmes -
particularly remedial training programmes - may be designed to reduce
undesirable social phenomena, such as criminal behaviour and drug use, by
providing individuals with employment that then improves other aspects of
their behaviour. Youth programmes in particular have often measured these
non-economic outcomes. For example, the evaluation of the Job Training
Partnership Act (JTPA) in the United States, a remedial training programme,
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examined arrest rates for youth, as did the evaluation of JOBSTART, an experi-
mental programme for secondary school drop-outs age 17 to 21, and the early
evaluation of Job Corps, an intensive residential programme for youth. The
JOBSTART evaluation also examined the drug use of those enrolled, hoping that
improved prospects of employment would reduce drug use.5

For women, sexual behaviour and teenage pregnancy have been greater con-
cerns, since young women who become pregnant without being married tend
to stay on welfare for long periods of time. Therefore the JOBSTART evaluation
examined whether young women in the programme ever became pregnant and
whether they ever gave birth within four years after the programme. Similarly,
the evaluation of New Chance, an experimental programme focusing on young
mothers, asked those enrolled (as well as a control group) about pregnancies,
births, abortions, and levels of sexual activity with and without contraception.

The importance of multiple outcomes

Of course, there is no reason why the various outcomes of a training programme
should all go in the same direction - all positive, for example, or all negative. For
example, the New Chance programme did increase rates of participation in vari-
ous kinds of education, training, and life skills dasses, and increased the receipt of
high school equivalency diplomas (GEDs); but it decreased earnings, increased
the stress levels experienced by participants, and increased homelessness prob-
lems (Quint, Bos, and Polit, 1997). Some of these results are puzzling, but they clar-
ify the importance of collecting information about multiple outcomes.

A more dramatic example is Florida's Project Independence, an effort to
move welfare recipients off welfare and into financial independence. The
programme did increase employment rates and it increased earnings over two
years by US$227 dollars - a statistically significant but trifling amount. But it
decreased welfare payments by US$265, so welfare recipients participating in
the programme were made worse off in terms of overall income.

This brief survey of possible outcome measures clarifies how incomplete
most evaluations have been. The emphasis on employment-related individual
outcomes is understandable, given the motives behind all forms of training,
but it has had the effect of neglecting the causal links in VET programmes, par-
ticularly the effects of programmes on learning and on characteristics that
enable trainees to be hired. Similarly, the emphasis on employment outcomes
reflects the relatively specific goals of training (as compared to education), but
that has in turn reinforced the notion that training programmes should be rela-
tively unconcerned with non-economic outcomes.

One obvious recommendation is therefore to expand the kinds of outcome
measures collected in evaluations. In many cases, it would be better to gather
other indicators in informal and low-cost ways, like informal interviews, to
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have at least some informatioti about the process by which a programme might
work, rather than to emphasize more rigorous evaluation that provides no
information about a broader array of outcomes. Particularly if evaluation is to
be used to improve the quality of programmes, an array of measures is impor-
tant for assessing what might be changed.

Programme effects: duration and heterogeneity

When a set of outcome categories appropriate to the evaluation task has been
selected, two further problems arise: over what period can and should out-
comes be measured, and should a uniform programme effect be assumed?

Duration of outcomes

The issue can be ifiustrated in relation to the training content of the various
labour market programmes on which evaluation research has concentrated.
Some programmes are established to solve short-run problems, eg the absorp-
tion of former East Germans into the German economy, or the unemployment
caused by NAFTA in the United States, or other temporary or cyclical unem-
ployment. In these cases, short-run outcomes are appropriate, and the political
process needs to know quickly if these programmes work.

But most programmes have been established to address systemic and
enduring problems such as unemployment, poverty, or the difficult transition
of certain youth into work. These require long-term solutions, not short-run
effects, and any attempt to develop coherent systems of institutions would
require a long-run perspective. Therefore a central question is whether
programmes have short-term effects that then decline - for example, because
the learning in the programme becomes obsolete, or because the programme
provides a push into employment (such as through job search assistance) with-
out teaching any skills useful in the longer run, or because individuals in reme-
dial training lack the skills necessary to keep jobs after they get them - or
whether a programme puts an individual on an employment path where
responsibility, on-the-job learning, and earnings increase overtime. Most eval-
uations in the United States have measured earnings between 18 and 30
months after the programme ended; in the few evaluations that extended the
time period to five and six years or beyond, the benefits tend to fall and become
insignificant, particularly in years four and five,6 suggesting that the appear-
ance of earnings increases 18 to 30 months after a programmes ends may be
misleading. In contrast, the effects of conventional education programmes on
earnings prove not only substantial but also sustained over the working life, as
do those of firm-based upgrade training.
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Differences between short-run and long-run outcomes may also generate inap-
propriate condusions about the types of VET programmes that are the most effec-
five. For example, programmes relying on job search assistance and other methods
of getting individuals into employment quickly may have positive short-term
results but no long-term results. Conversely, programmes that give individuals
extensive education or training have negative short-term results (because individ-
uals earn less while enrolled in VEl) but may have more positive long-term results
-just as evaluations of conventional education programmes indicate that the bene-
fits of education may take several years to materialize.7 Several reviews of the evalu-
ation literature have concluded that job search assistance is more cost-effective than
more intensive education and training (at least for remedial purposes), but these
findings are based on short-term evaluations;8 the longer-term prospects of job
search assistance are poor, and while short-term job training programmes have
been no more effective, more intensive VET programmes - those typically consid-
ered vocational education - might have better long-term results.

The differences between short-term and long-term outcomes suggest that the
competencies necessary for finding jobs are not necessarily the same as those for
keeping jobs. The skills required to find jobs are presumably the competencies nec-
essary on the job, including certain general academic abilities as well as the specific
vocational skills built into the design of any VET programme. The difficulty in
staying employed over longer periods of time may reflect the design of the
programme, particularly if it targets jobs that are quite unstable, or where employ-
ment varies substantially over the business cycle; thus an important question in
understanding why short-run and long-run outcomes may differ is to understand
whether the basic conception of the programme, and the jobs it targets, are appro-
priate or not. But in addition, the skills required to keep jobs may include the abil-
ity to get along with co-workers, supervisors, and customers; the ability to
understand what a job requires, and to respond appropriately; the flexibifity to
learn more as job requirements change over periods of months and years; the wifi-
ingness to show up on time and to put up with the undesirable aspects of most
jobs. These are quite different from the academic and vocational skills embedded
in most VET programmes, and they are never incorporated into evaluations
except for the rare qualitative assessments based on interviews (eg Quint et al.,
1994b). The short-term focus of most training programmes therefore skews both
the skills they impart and the evaluations carried out.

Variations in effects

The outcomes reviewed in the previous section usually describe the effects of
training on individuals in terms of the average effect. A different question concerns
the variation in outcomes across participants; another, whether the programme's
effects decline as it gets larger, with the marginal effect less than the average.
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If, for example, a few individuals benefit substantially from a programme,
while most do not benefit or even suffer (eg because they remain out of the
labour force), then the average effect might be positive even though the majority
of participants did not benefit. Examining the variation in outcomes is techni-
cally more difficult than examining the average effect. The usual regression for-
mulation assumes that the programme has a common effect on all participants
within the group in question, overlaid by a normal distribution of a set of miscel-
laneous random influences on individual outcomes. Differentiation is therefore
most easily allowed for by estimating the effect of a programme within different
groups and comparing the results across groups, for example, by sex, age or
schooling leveL Evaluations of American programmes tend to find that remedial
VET programmes are more effective for adult females than for youths, for exam-
ple (Bloom et al., 1997).

More detailed findings suggest a 'triage' process, in which programmes are
least effective for the best-prepared individuals, who can find employment on
their own, and also for the most disadvantaged individuals, who have problems
too seriou and varied for most programmes to resolve. Those programmes are
therefore most effective for the group in the middle.9 Such results cannot reveal
all dimensions about the variability of a programme's effects, but they can pick
up differences among the most important groups of participants.

The possibility that a programme's effects vary with its size is often a matter of
interest: how big should it aim to be? A small programme may fall to benefit
from economies of scale; a large programme may suffer from an induced satura-
tion in the labour market facing ex-participants. The issue bears particularly
upon a striking difference between labour market programmes in the United
States and Europe. In the United States, programmes typically serve only a frac-
tion of those who meet their eligibility criteria; in Europe, programmes typically
cater to the majority of eligibles, and, in the case suth youth programmes as Brit-
ain's Youth Training, sometimes guarantee access to all interested eligibles.

The extent to which increasing a programme's coverage changes its effec-
tiveness remains an under-researched issue (Friedlander et al., 1997). What can
be said is that the similarities in the evaluation findings for American and Euro-
pean programmes that differ more in scale than content suggest that the con-
tent of those programmes appears to matter more for their outcomes than does
their scale of operation (see Chapter 4).

The challenge of comparison: what would otherwise
have been?

After determining the outcomes to be measured, evaluation focuses on the
extent to which those outcomes differ from what they would have been had
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the training not taken place. The problem is to establish what would otherwise
have occurred - technically, the counter-factual.

In this section we discuss with examples the main ways of addressing that
problem, starting with economic outcomes, primarily those for individual work-
ers, which are the focus of most evaluation research in practice. The evaluation
methods reviewed here do, however, apply in principle to all three categories of
VET sponsorship (public, employer and individual), to all points along the spec-
trum between vocational education and on-the-job training, and to effects on
skill learning and behaviour as well as economic outcomes (see Chapter 1).

The examples mostly concern the economic effects of publicly sponsored edu-
cation and training for young workers, referring frequently to the British Youth
Training Scheme in the 1980s. The number, variety and limitations of attempts to
evaluate that programme usefully ifiustrate our approach to evaluation.

That approach is pragmatic and context specific. It is pragmatic in that we
emphasize the limitations of all approaches to evaluation, taken individually, and
the importance of using multiple approaches when possible. Abandoning as
unrealistic the ideal of perfect data, we emphasize the need to live with imperfect
evidence. We therefore reject the standard dichotomies between 'scientific' and
'non-scientific', and between 'experimental' and 'non-experimental' approaches
to evaluation (egDar and Gill, 1995a; Heckman, 1993), preferring to think of scien-
tific merit and experimental status as continuous attributes that in social science
can never attain the scientific ideal of laboratory science.

Our approach is context-specific in that it refers to the position of many
developing and transition economies, where data scarcity deters evaluation
efforts but where what we term 'weakly experimental' methods may still yield
useful information.

The problem of determining what would have happened to ex-trainees had
they not received training - what would otherwise have been - arises because the
same individual cannot be observed simultaneously both with training and
without training (Heckman and Smith, 1996). Some way has therefore to be
found to estimate the experiences of trainees had they not undertaken train-
ing. The problem can be approached in many ways. The most popular options
are listed in Table 3.1, categorized according to how closely they approximate
the experimental conditions employed by laboratory-based science - that is,
how effectively they vary the variable of interest (here, training received)
while holding constant other influences (like education and ability).l°

The discussion starts with quantitative methods, beginning with the unso-
phisticated methods near the end of Table 3.1. The informational limitations of
successive approaches are outlined as the discussion climbs the ladder of
methodological sophistication to the informationally more demanding
approaches at the top of Table 3.1.
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Quantitative evaluation methods range from the non-experimental to th
highly experimental. The least ambitious is what we term the non-experimental
which is limited to the recording of gross outcomes. The outcomes in questio.
are typically the employment rates and pay achieved by participants, as sur
veyed either on leaving the programme or not long thereafter. For example/
Great Britain, the proportion of ex-trainees who attain a 'positive outcome'
defined as any condition other than unemployment, and particular mor.
detailed outcomes, such as being in employment, is routinely recorded for the
major public training programmes (see Box 3.1). Evidence on gross outcomes
has been particularly influential in France, with its long tradition of research
into links between young people's qualifications in VET and subsequen
employment rates (Affichard, 1981). Simple tracer studies, in which the labou
market experiences of ex-trainees are recorded overtime, are a popular varian
in developing countries (ZIMFEP, 1991).

Box 3.1 Non-experimental evaluation: gross outcomes

Youth Training Scheme (Great Britain)

The Youth Training Scheme of 1983-94 entitled all unemployed
16-17-year-old workers to a programme of training and work experience last-
ing up to two years. Typically, at least one-fifth of a trainee's time was spent
in off-the-job training, the rest in OJT and work experience. Although train-
ing plans were formally required, in practice employers faced few restrictions
on the use of trainees. Publicly funded training allowances amounted to
around 35 per cent of average youth pay. Participating employers received a
moderate training grant per trainee. At its 1989 peak, 16 per cent of young
people entered ITS (Ryan, 1991a; Dolton et al., 1994b).

Government publications regularly reported the destinations of those
leaving YTS, including the proportion of ex-trainees who 1) attained a job;
and 2) gained a vocational qualification, or a credit towards one. During
1987-93 the former fluctuated around 50 per cent, the latter around 30 per
cent. As no account is taken of the outcomes which participants would have
achieved had they not entered ITS, it is impossible to gauge the scheme's
success from such data.

Source: DE (1994), p.10

The problem with gross outcomes as measures of success is that, as no explicit
estimate of what would otherwise have been is made, they indicate little or noth-
ing about the effects of the programme (Simpson, 1990). One interpretation
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would be to treat any favourable employment outcome as evidence of success,
but that would be to assume - implausibly - that without training all partici-
pants would have remained unemployed. Such methods therefore have little
to offer to the task of evaluation, unless there are clear and widely accepted
standards of comparison against which to judge the results, or unless the gross
outcomes prove so low - for example, few or no trainees found a job - that the
programme must be judged a failure because outcomes in the absence of the
programme could not have been significantly worse.

The informational weakness of gross outcomes for evaluation purposes is
underlined by American-based evidence of low correlations between such
short-term indicators and the findings of evaluation methods proper that seek
evidence on the counter-factual and measure outcomes over a longer period
(Geraci, 1984; Doolittle et al., 1993).

Gross outcomes are potentially more useful for administrative purposes, as
part of performance management and, indeed, are often termed performance
measures, reflecting their potential role in a programme's management. The
short-term 'success' of a programme's implementation from area to area can be
assessed against national standards, and local administrators rewarded
accordingly. Even in that context, however, informational problems limit the
usefulness of gross outcomes: gross outcomes vary from place to place accord-
ing not only to managerial effort and quality but also according to attributes of
participants and local labour markets that are difficult for central programme
administration to measure and control for (see Chapter 2).

The next category of evaluation method is the weakly experimental. This
approach has merit in that it does at least raise, implicitly or explicitly, the ques-
tion of what would otherwise have been, unlike the non-experimental meth-
ods that never raise that question. The estimate of the counter-factual is
typically based on the experiences of a comparison group. Common choices of
comparison group include: nearby age groups; the opposite sex; participants
in other programmes; similar groups in other countries; and participants
themselves before entering the programme, ie simple before/after compari-
sons in which it is assumed that in the absence of the programme nothing
would have changed for its participants over time. Alternatively, participants
themselves may be asked whether they think their position has improved as a
result of training; or informed opinion may be asked whether it judges the
programme to have worked. Examples of all seven approaches are provided in
Box 3.2.
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Box 3.2 Weakly experimental evaluation

Comparison groups are used, chosen on 'rough and ready' grounds, with little
or no attempt to control for differences between the groups or for other influ-
ences on the outcomes attained by the two groups. The examples of various
ways of inferring what would otherwise have been (Table 3.1, lines 3a to 3g) include:

Before/after comparisons. The difference between participants' earnings
before and after participation in public training was taken as the effect of train-
ing. The private and the social returns to training were both judged positive
and substantial. Source: Axeisson and Lofgren (1992).

Other age groups. The effect of four public programmes on the unemploy-.
ment of 16-19-year-old Swedes in the 1980s was assessed by comparison to the
unemployment rate of 20-24-year-olds, who were not offered comparable
assistance. The fall in the 16-19-year-old relative unemployment rate was
interpreted as evidence that the programmes 'served their purpose'. Source:
Jonzon and Wise (1989).

Opposite sex. The effect of public programmes upon young French females was
considered by comparison to outcomes for male participants. Lower rates of tran-
sition to employment amongst females were taken as evidence that the
programmes were failing young women. Source: Chevalier and Silberman (1988).

Participants in other programmes. The effect of various VET qualifica-
tions on young people's chances of unemployment in France during 1973-9
was studied by comparing unemployment rates across diploma levels. In
1979, but not 1973, the possession of higher diplomas was associated with
lower unemployment risk, leading to the conclusion that by 1979 more
training meant lower unemployment risk. Source: Affichard (1981).

Other countries. The effect of apprenticeship training on the employment of
16-19-year-olds in European Union countries was studied by comparing
apprentice numbers, youth relative pay and youth employment shares across
countries. Apprenticeship training was found to raise youth employment
rates, even when apprentices were excluded. Source: Marsden and Ryan
(1991a).

Participants' views. The value of training under 'YTS (see Box 3.1, above) in
Great Britain was assessed by asking participants to assess its merits. The high
proportion that rated the experience favourably suggested that the scheme
had succeeded. Source: TA (1989).
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g. Informed opinion. The effectiveness of Investors in People (lIP), a gov-
ernment programme which encourages British employers to adopt national
procedures and standards for their training, was evaluated by asking repre-
sentatives of 24 employers in four regions about their reasons for seeking or
avoiding IIP recognition. Many employers showed low awareness of IIP; oth-
ers, concern that obtaining IIP recognition was too arduous. In the absence of
an explicit counterfactual, it is difficult to assess the conclusion that 'lIP has
made significant progress' (p.i).

Source: Rix et al. (1994)

The limitations of weakly experimental methods are marked. The difficulty is
suggested by the category's descriptor. It is as if, in a laboratory science, the lab-
oratory facilities were so ramshackle that all sorts of extraneous influences on
the outcome of an experiment (eg temperature, noise, atmospheric pressure)
varied uncontrollably, making it hard to distinguish the effects of the experi-
mental variable itself.

In training evaluation, the problem takes the form of differences between
participants and the comparison group that are potentially important for the
outcome in question. The problem is magnified by the tendency to compare
the fortunes of participants and non-participants at group rather than individ-
ual level and without use of statistical techniques to try and remove the effects
of inter-group differences. For example, before/after comparisons use partici-
pants' own previous situations to suggest what would otherwise have been.
The problem is that the labour market may have changed - let us assume
improved - during the duration of the programme, making it easier for train-
ees to find jobs or to earn higher pay independently of training. By making
their previous labour market position an overly pessimistic guide to what
would otherwise have been, the before/after comparison results then in an
overly favourable estimate of the effects of the training. In the absence of a sep-
arate comparison group, no correction can be made for such influences.

As weakly experimental methods do not generally correct for such distor-
tions, they implicitly assume them to be unimportant, that is, they assume that,
in the absence of training, the experience of the comparison group would have
been the same as that of the trainees. The limitations of that assumption may be
severe. Consider again the simple before/after comparison. Its usefulness, for
the evaluation of public remedial programmes at least, is widely impaired by a
second problem: a widespread tendency for trainees' earnings to dip before
training, eg as a result of lower employment rates - one reason why many
participated in the first place. The effects of training tend therefore to be over-
estimated by before/after comparisons (Ashenfelter and Card, 1985). Similarly,
given intense occupational segregation between the sexes, the outcomes that
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would have been experienced by females in the absence of training are
unlikely to be the same as those which actually faced males in the absence of
training.

These weaknesses have led many evaluation experts to neglect weakly
experimental methods. We demur, finding some of them potentially valuable
for three reasons. First, they offer potentially valuable information: given, as
will be found below, that no one method provides condusive evidence, a vari-
ety of sources of information helps paint a fuller picture. Moreover, the list of
potential comparisons stretches beyond those in Table 3.1. For example, an
evaluation of a training programme in a particular industry in a developing
country (eg furniture) might glean some information on what would other-
wise have been from either outcomes in the same sector in a similar country or
those in a different sector (eg dothing) in the same country.

Second, the informational content of weakly experimental methods may be
increased by imitating quasi-experimental methods (see below). For example,
the informational content of international comparisons can be improved by
drawing on the 'fixed effects' approach to econometric modelling. When an
international comparison considers changes in, rather than levels of, national
outcomes, it abstracts from the effects of any national attributes, such as culture
and institutions, that may be presumed not to have changed significantly over
time (Marsden and Ryan, 1991b).

Similarly, other sources of information may help to reduce biases caused by
underlying differences between participant and comparison groups. For
example, when a before/after comparison is threatened by changes in labour
market tightuess, other evidence on the labour market, such as unemployment
and vacancies, may provide a guide to how the market changed during the
period and the likely severity of bias in the results.

Finally, given these attributes, weakly experimental methods may be partic-
ularly valuable in developing and transitional economies, where data are
scarce and more sophisticated methods may be impossible to implement. The
partial evidence produced by weakly experimental methods is better than no
evidence, and better than non-experimental methods, such as simply enumer-
ating gross outcomes (see Box 3.1).11

At the same time, it is often possible to address the informational limitations
of weakly experimental methods by using better data and econometric meth-
ods. Quasi-experimental methods do both in the attempt to control for potentially
disturbing influences on outcomes. Standard datasets, representative of indi-
vidual workers, are often used to pick a comparison group of non-participants
whose experiences provide the backdrop against which the effects of training
on participants are estimated. Regression analysis is applied to the pooled par-
ticipant and comparison groups, relating the outcomes of interest (pay,
employment status, etc) to relevant individual attributes (schooling, other
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training, experience, etc) and training status. The coefficient on the training
status variable then provides an estimate of the average effect of training upon
participants. The approach is termed quasi-experimental because it applies sta-
tistical analysis instead of setting up a social experiment.

The approach is exemplified by the 'earnings function', a key tool in the vast
statistical literature, associated with human capital theory, that relates partici-
pation in education and training to earnings over the life-cycle (Mincer, 1974).
Research into the effects of vocational education on individual careers, in
developed and developing countries alike, relies heavily on such techniques.
An example is provided in Box 3.3.

Box 3.3 Quasi-experimental evaluation 1

Vocational education, earnings functions (United States)

Much pre-employment VET takes place in community colleges, technical
institutes and proprietary trade schools. Its effects have been estimated by
regressing subsequent labour earnings on education (years, type, degrees
and length of time for drop-outs) and other personal characteristics, includ-
ing race, sex, disability, family background and experience. The technique
implicitly compares individuals with post-secondary VET to those with sec-
ondary education only. The data came from a national random sample of
employees aged 25 to 65.

The results confirmed the economic benefits to participants of two-year
Associate Degrees and one-year certificates, particularly for those who com-
plete programmes in business and technical fields (for men) and health occu-
pations (for women). The benefits are substantially higher for individuals who
find employment in fields related to their education, while the benefits of occu-
pational education in unrelated employment are often close to zero.

Source: Grubb (199?)

Quasi-experimental techniques are particularly attractive in using explicit
controls for the non-training differences between participants and members
of the comparison group that may cause the outcomes achieved by the two
groups to differ independently of training, which addresses the main failing
of weakly experimental methods. But distorting influences can rarely be
removed by simple regression analysis. The problem that impedes them is
selection bias: the distortion arising from potentially important but unobserved
differences between participants and non-participants. As those differences
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are not observed by the evaluator, their effects on outcomes cannot be con-
trolled by simple regression analysis, limited as it is to observed differences
between individuals. The extent to which differences in outcomes between
participants and comparators (after controlling for their observed differ-
ences, in schooling, etc) reflect the effect of the programme as opposed to
unobserved differences, remains unknown (Barnow et al., 1980). For exam-
ple, the estimated benefits of two-year vocational programmes (see Box 3.3)
might really be generated by differences in the ability and motivation
between the typical two-year post-secondary programme graduate and the
typical high school graduate who takes no further schooling, rather than by
the training itself.

Two factors make selection bias a serious problem. First, a range of individ-
ual attributes that are potentially important for labour market outcomes -
including ability, motivation, schooling quality and family background - are
typically measured only incompletely or not at all by evaluators, and therefore
cannot be used as statistical control variables. Although some evaluators envis-
age a statistical world in which measures have been developed of almost all
individual attributes, that happy state is at best a distant prospect even for the
home of mass datasets, the United States, let alone for the typical developing
country. The measurement of individual qualities may be compared to seeing
an iceberg from above rather than below the surface: only the tip is visible,
most of its bulk remaining out of sight.

Second, participation in training is likely to be associated with the same
unmeasured individual attributes. Selection for training may be based on such
attributes. For example, programme administrators or employers may be able
to observe them and allocate places according to them (eg when an employer
gives training only to the more able within a pooi of eligible employees). Alter-
natively, trainees may know their own qualities and self-select accordingly,
whether consciously (eg judging oneself sufficiently able to gain enough from
training to make it worthwhile) or unconsciously (eg more motivated individ-
uals being the more prone to take training). Selection effects may be negative
(as when a public agency directs remedial training towards the less able and
motivated) or positive (as when an employer picks the more able and moti-
vated for on-the-job training). To remove the effect on outcomes of differences
in measured attributes alone is then insufficient to establish the effects of train-
ing without bias.

For example, the low wage gains apparently associated with training in early
statistical evaluations of American public programmes were often 'explained
away' by those programmes' supporters as downward biased, on the presump-
tion that (unmeasured) ability and motivation were lower for trainees than for
the individuals to whom they were compared, cancelling out benefits and mak-
ing an effective programme appear ineffective (Levitan and Johnston, 1975). In
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reality, however, simple quasi-experimental evaluations of remedial training are
often upwardly biased because the individuals who enrol in and complete
programmes are more motivated, and have fewer barriers to employment, than
similar individuals who fail to enrol or who drop out before completing them.

Great ingenuity has been devoted to the removal of selection bias. One line
of attack is to improve the sophistication of quasi-experimental methods; the
other, to switch to social experiments (see below). The two approaches are now
discussed in turn.

Within the quasi-experimental approach, two lines of attack on selection
bias predominate: two-step methods and fixed effects models.12 Two-step
methods (or 'Heckman corrections') seek indirect evidence on unmeasured
personal qualities, in the participant and comparison groups alike, from other
evidence. It is assumed that participation in training reflects unobserved char-
acteristics, such as greater ability or motivation, as well as observed ones, such
as years of schooling. Two relationships are estimated. The first is the participa-
tion function, seeking to explain the fact that participants participated and
members of the comparison group did not. The part of the participation deci-
sion that cannot be explained statistically by observed individual attributes (ie
the regression's residuals) is then converted into an independent variable for
use in an outcome regression, in which pay (employment rates, etc) is
explained in terms of observable attributes and this proxy for unmeasured
individual qualities.13 Under particular assumptions, the outcome regression is
purged of selection bias. In the case of the British Youth Training Scheme in the
1980s, one application of two-step methods suggested that correction for selec-
tion bias radically improves the interpretation of the programme's effects -
from failure to ineffectiveness, though not to success (in terms of its training
goals at least; see Box 3.4).

A second line of attack on selection bias uses 'fixed effects' models. The change

in outcomes associated with training is assumed to be unaffected by unmea-
sured personal attributes, drawing on the assumption that the person before
training is the same in all relevant respects - except exposure to training as the
same individual after training. The same assumption underlay the simple
beforelafter comparisons that were encountered above in the weakly experi-
mental category (see Box 3.2). Two problems were noted in that context: that the
outside world may have changed between the 'before' and the 'after', and that
the 'before' situation may be exceptionally unfavourable for participants in par-
ticular. Fixed effects models deal with the former problem by changing the corn-
parison group from the 'participants in the past' to a group that does not
participate at all; and by comparing the change in the outcome variable in the
two groups. For example, if the economy improves, pay and employment rates
will rise in the comparison group and that change can be used to suggest what
would have happened to participants had they not entered training. The effect
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of the programme is then estimated as the 'difference in differences': the differ-
ence between the changes in outcomes experienced by participants and
non-participants. The estimate is made after prior correction for differences in
observable attributes across the two groups, on the assumption that even if
selection into training depends on differences in unobservable attributes, the
effect of those attributes on outcomes falls out as a result of the double differ-
encing (Ashenfelter and Card, 1985). An evaluation of in-service employee
training using a fixed effects model is described in Box 3.5.

Box 3.4 Quasi-experimental evaluation 2: Two-step methods

Youth Training Scheme (Great Britain)

The effects of prior participation in YTS (see Box 3.1) were estimated by regres-
sion analysis of weekly earnings in a nationally representative survey of
19-20-year-old young British workers in spring 1986. Observable differences in
personal attributes (years of schooling, experience, etc) were controlled
directly using a standard earnings function relating pay to participation hi
training (eg Box 3.3). Participation in YTS was estimated to reduce subsequent
pay by a statistically significant 10 per cent.

But does that estimate reflect the selection of less able or motivated work-
ers into YTS rather than damage done by the scheme? The question was
addressed using two-step methods. In the first step, regression relationships
between individual participation in YTS - and, for good measure, prior
employment - and observable individual attributes were estimated. The
unexplained variance in those regressions was converted into two proxies for
unobserved individual attributes, for example, the possibility that less able
young people had gone into YTS or had found a job before doing so, given
schooling, etc. Those proxy variables were then introduced into an earnings
function in order to represent the influence of any unobserved attributes.
Participation in YTS was then estimated to have had no significant effect on
pay, suggesting that the programme's apparently negative effect in a simple
earnings function arose from unseen selection processes - or, in the author's
preferred reading, from the success of the programme's efforts to cut the pay
aspirations of young workers - rather than from any damage done to human
capital. At the same time there was no evidence of improvements in partici-
pants' skills from enrolling in YTS.

Source: O'Higgins (1995), Table 3.2
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Although researchers who adopt either two-step or fixed effects methods often
claim to have 'controlled' for selection bias, such claims should be viewed scep-
tically. Both methods require restrictive assumptions. The efficacy of two-step
methods is limited by 1) the potentially large component of labour quality,
potentially relevant to both participation and outcomes, that remains unmea-
sured in standard micro datasets; and 2) the restrictions required concerning
both the distribution of disturbances and the variables that can be included in
the outcome and participation equations. Moreover, the effect of such correc-
tions often proves small, even when powerful selection processes may be pre-
sumed to have been present.

Box 3.5 Fixed effects model

Youth training at work in the United Kingdom and the
United States

The effects of employer-sponsored training on the pay of non-college grad-
uates in the United Kingdom and the United States were studied using two
large national datasets to create representative samples of employees aged
23 years (United Kingdom) and 25 years (United States). The prior training
reported by interviewees was analysed with a fixed effects model, which
assumed that 'self-selection varies only across individuals and not over time
for a particular individual'. The change in pay between first job and current
job was regressed upon the receipt of training and changes in other poten-
tially relevant measured attributes, including disability, marital status,
union membership and local unemployment rates. The effects of unchang-
ing personal attributes, both measured (eg years of schooling) and unmea-
sured (eg motivation) fall out by assumption. The study found that training
in general, and apprenticeship in particular, generated pay gains for partici-
pants, particularly when associated with acquiring a vocational qualifica-
tion, and more for males than for females.

Source: Blanchflower and Lynch (1994)

The fixed effects approach assumes in particular that unmeasured personal
attributes are 1) invariant over time; and 2) independent of the programme in
determining outcomes. Its results typically prove sensitive to the point at
which the 'before' state is measured, and, when that is close to the start date,
the extent to which the standard pre-programme dip in participants' earnings
is taken to be transitory, and therefore disregarded, or permanent, and there-
fore taken as given.
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The results of both approaches have been shown to be painfully sensitive
to choice of both identifying assumptions and membership of the compari-
son group (LaLonde, 1986; Fraker and Maynard, 1987; Friedlander and
Robins, 1995). The same programme has been evaluated variously as a fail-
ure or a success according to the evaluator's choices in these key areas.
Efforts to improve the accuracy of quasi-experimental methods have con-
centrated upon two options. First, specification tests are used to try to rule
out inappropriate assumptions about outcome-generating mechanisms.
Second, non-participants are selected statistically so as to match individual
participants as closely as possible, in terms of both geographical location
and personal qualities, and thereby to reduce the disparities between the
two groups with which regression analysis must grapple (Heckman, 1993;
Heckman and Hotz, 1989).'4

The power of such procedures to resolve the weaknesses of econometric
evaluation has been challenged (Friedilander and Robins, 1995). The prospect
for fruiy removing selection bias - as opposed either to escalating the technical
complexity of the analysis or to just lodging blandly the standard claim that it
has been 'controlled for' - remains limited, and with it the contribution of even
the most sophisticated econometric evaluation methods.

Recognition of the difficulty of removing selection bias by econometric
methods favours highly experimental methods, or social experiments. The social
experiment is the social science equivalent of the clinical trial in medical sci-
ences. Individuals eligible for and interested in training are randomly allocated
between two groups, the first of which is given the training (the 'treatment'
group), the second of which is not (the 'placebo' or control group). The differ-
ence in mean outcomes between the two groups is then, in large samples, a
good (unbiased) estimator of the effects of the training. Econometric correction
is often undertaken for any differences in observables between treatment and
control groups, but in large samples the differences become trivial under truly
random assignment. The scope for unobserved attributes to generate selection
bias is removed by random selection into training.

Social experiments nowadays dominate the evaluation of labour market
programmes in the United States. An example is provided by the principal eval-
uation of the New Chance programme for young weifare mothers (see Box 3.6).

The predominance of social experiments reflects an orthodoxy - especially
in the United States - which holds that only random assignment evaluations
generate meaningful results, given the sensitivity of quasi-experimental meth-
ods to data and assumptions, as noted above. Some have inferred accordingly
that only experimental results can be trusted.

At the same time, controversy over the merits of econometrics and social
experiments has made it clear that neither can identify perfectly the coun-
ter-factual. Social experiments themselves face difficulties serious enough for it
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to be appropriate to categorize them as 'highly experimental', not 'fully experi-
mental' nor simply 'experimental'.

Box 3.6 Highly experimental evaluation: social experiment

New Chance (United States)

New Chance, conducted at 16 sites between 1989 and 1992, served mothers
aged 16 to 22 and receiving public income support; almost all were high-school
drop-outs. A range of support, health and job-finding services was provided in
addition to remedial education and job training. The programme offered up to
30 hours of services weekly for up to 18 months, well beyond the norm for
American remedial programmes.

The programme evaluation involved the randomized allocation of eligible
women either to participation or to an 'untreated' control group. Programme
effects were estimated by the difference in mean outcomes between the two
groups, in terms of employment, earnings, educational achievement, public
welfare support, fertility, physical and mental health, the behaviour of their
children, and various attitudinal measures. Effects, measured 3 1/2 years after
entering the programme, were found to be favourable only for educational
achievement. As the credential involved (the GED certificate) has little eco-
nomic value and as other effects were essentially zero, the programme could
not be called a success.

A separate, implementation-oriented, qualitative evaluation is described in
Box 3.12, below.

Source: Quintet al. (1994a, 1994b, 1997)

The fundamental problem is that social experiments cannot achieve in prac-
tice the purity of the laboratory ideal. Just as the placebo effect impairs clini-
cal trials, so in social experiments it is often found that many non-participants
have gained access to services similar, even identical, to those given to partici-
pants. The evaluation then captures at best the effects of the difference
between the average amounts of training received by the two groups, not
those of training as opposed to no training (Kempel, Friedlander and
Fellerath, 1995). There is also the problem that some of those who are ran-
domly assigned to training drop out at various stages along the path from
assignment through enrolment and participation to completion. As the attri-
tion is unlikely to be random, selection biases can be expected when the
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evaluation compares outcomes for participants and non-participants
(Heckman and Smith, 1996). Moreover, even when there is random assigi--
ment to programmes as a whole, participants may be non-randomly assigned
to particular services so that overall effectiveness is influenced by various selec-
tion and self-selection effects. And the selection of sites for an evaluation
study is unlikely to be random, given the well-known reluctance of many
administrators to assign to training on a random basis.

Second, when a difference between outcomes for the treatment group and
the control group is found, the reasons for it may not be apparent, and it may
be necessary to supplement experimental methods with either econometric
research or qualitative research in order to investigate mechanisms.

Third, social experiments tend to be restricted to public programmes, since
employers and individuals do not readily accept randomized allocation in any
training they sponsor. There are similar problems in public training, too. The
ethical and political acceptabifity of refusing training to some when offering it
to others is widely questioned, particularly in Europe. Such considerations
encourage programmes to cater to all eligible individuals, in which case ran-
dom assignment becomes impossible. In the United States, examples include
whole-school reform, vocational education in secondary schooling and the
devolution of programme responsibffity to states and communities.

Finally, social experiments are costly to undertake and slow to yield results.
It is not possible to start an evaluation during the life of a programme, turning
to retrospective data in order to conduct a quasi-experimental evaluation. The
evaluation must start at the front, with the locus and accuracy of the initial ran-
dom assignment as a matter of crucial importance.

For all these reasons, the orthodoxy in favour of experimental methods has
been hotly contested. Social experiments produce valuable results, and
deservedly constitute the centrepiece of the American evaluation industry, the
most elaborate in the modem world. But the recognition that they too have
limitations has led many evaluators - including the organizations that carry
out large-scale evaluations in the United States - to prefer multiple methods
and to tailor the choice of methods to the particular questions being asked.

The applications considered in this section have for the most part concerned
economic outcomes for individual workers - that is, at Stage 4 of our amplified
conception of human capital development (see Chapter 2). Their applicability
is, however, more general. The problem of determining what would otherwise
have been applies in principle to the previous stages as well, where the problem
again is to determine, variously, what services the individual would have
received, what he or she would otherwise have learned, and how he or she
would have behaved in the absence of training, in order to identify train-
ing-induced changes in skills and behaviour.
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In sum, we advocate a pragmatic approach to the problem of setting the
keystone of the evaluation arch: what would have occurred in the absence of
the programme. The case for using the more sophisticated methods when data
and other resources permit is clear. At the same time, when that is not possible,
the alternative need not be to abandon the effort altogether, eg by relying only
on gross outcomes in tracer studies. Weakly experimental methods may still
yield clues to the effects of a programme, and it may be possible to go further
still. In the example in Box 3.7, a simplified 'fixed effects' comparison of
changes in labour market outcomes for participants and for members of a
rough and ready comparison group provides at least some sense of the likely
effects of the programme, even if the probable weakness of the comparison
group and the absence of econometric controls for changes in observable indi-
vidual attributes make it difficult to draw firm conclusions.

Box 3.7 Pragmatic evaluation

The ChUe Joven programme

The programme has since 1994 offered semi-skilled occupational training to
young Chileans who are school drop-outs, unemployed or lack a stable job.
The programme was evaluated by comparing the change in annual earnings
of participants between the pre-participation and the post-participation peri-
ods to that of a comparison group (whose selection and composition were
not outlined) over the same period. This pseudo 'fixed effects' method
removes the effects of differences between participants and non-participants
in unchanging personal attributes, although no attempt was made to adjust
for changes in measured personal attributes. The programme was judged
successful. The increase in mean participant earnings net of that in the com-
parison group amounted to 10.2 per cent of participants' average
pre-programme earnings.

Source: Caceres Cruz (1997), Table 9

Aggregation: the programme as a whore

The various ways of estimating the effects of training on individuals that were
outlined in the previous section are typically added up across participants
when it comes to estimating the effects of the programme as a whole. Even if
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accurate evidence could be obtained concerning the effects of training on indi-
viduals, there would stifi be the problem of determining effects upon
non-participants. Even a small programme may have effects on other eco-
nomic agents. For example, a participant might take a job that would otherwise
have been filled by another worker (the problem of displacement), or one
firm's trainees may be hired by another firm (an externality, in this case a bene-
fit to the firm that did not make the investment in training). The effect upon the
two agents taken together then differs from that upon the participant alone.

Under standard human capital theory, such 'external' effects are either
trivial, in the case of displacement, or absent, in the case of externalities. Perfect
competition rules out by assumption any external effects of training upon
non-participants (Stevens, 1996). It makes displacement a second-order
phenomenon: full employment in all labour markets would mean that ex-par-
ticipants would not displace other workers from employment, and training
would simply alter wages marginally as it varies the relative supplies of trained
and untrained workers.

If analytical convenience certainly encourages the adoption of competitive
assumptions, that hardly justifies the practice. Labour markets are so widely
characterized by imperfect competition, involuntary unemployment and
segmented pay structures - even in the United States, the closest approxima-
tion to the competitive norm - as to make displacement and externalities mat-
ters of potential importance in the evaluation of training (Katz and Summers,
1988; Lindbeck and Snower, 1990; McNabb and Ryan, 1990; Card and
Krueger, 1995; Stevens, 1996). Under such conditions, displacement becomes
a potentially first-order phenomenon. The problem is most pressing for
programmes which simply recycle participants within low-skill labour mar-
kets in which participants and non-participants are likely to be close substi-
tutes for each other. Under those conditions, it is particularly dangerous to
simplify the evaluation task by assuming perfect competition and adding up
outcomes for participants.

If, however, a training programme takes participants from surplus to deficit
markets, eg from glutted markets for low-skill labour to shortage markets for
skilled labour, then displacement is likely to below, and aggregated individual
gains a better guide to aggregate benefits. Work experience and low-quality
training programmes typify the former category, occupational training for
certified skills the latter (Johnson, 1979; Solow, 1990; Ryan and Büchtemann,
1996).

Aggregation problems may be addressed in two ways. The first is to esti-
mate displacement and externalities directly within an 'aggregative'
approach, adding up evidence that refers to individual workers. The sec-
ond, 'aggregate' approach estimates the outcomes of training directly at
some higher level of aggregation, such as the plant, the employer, the sector



60 The Roles of Evaluation for Vocational Education and Training

or the economy, at which outcomes may be expected to include the effects
of at least some displacement and externalities. Both methods are discussed
briefly here. Not surprisingly, each approach has contributions to make and
problems to face.

Direct estimation of displacement

Two methods are noteworthy. First, the parties involved may be asked what
they would have done in the absence of the programme - a method whose lim-
itations were discussed in the previous section. For example, extensive dis-
placement during training has been suggested by interviews with employers
concerning the British Youth Training Scheme: around 80 per cent of their YTS
trainees simply displaced other employees or apprentices, leaving only 20 per
cent as a net addition to employment and training (see Box 3.8).]

Box 3.8 Aggregative methods

Youth Training Scheme (Great Britain)

Representative samples of employers that both participated and did not
participate in the British Youth Training Scheme (see Box 3.1) were asked to
indicate the employment patterns that would have prevailed in the
programme's absence. The displacement of regular employment and training
by subsidized trainees, as measured by the proportion of YTS traineeships
which would otherwise have been regular jobs or apprenticeships, was esti-
mated to have risen from one-third to four-fifths during 1983-89. As managers
faced incentives to conceal displacement, which was formally against the rules,
its true incidence may have been even higher.

Sources: Dealdn and Pratten (1987), Begg et al. (1991)

Second, it is sometimes possible to estimate displacement from statistical
evidence. For example, the substitution of participants for regular employ-
ees in work-based programmes can be investigated by estimating statistical
relationships between employment (as a ratio to output or population)
and trainee numbers across time and sector (Crane and Ellwood, 1984). Simi-
larly, inflow and outflow rates from unemployment in relevant categories
(sectors, occupations or regions) may suggest whether, for example, a public
training programme has increased the inflow of experienced workers into
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unemployment, suggesting significant displacement in the market for trained
workers (Disney et al., 1992).

Another variant uses macroeconomic modelling and simulation, for
programmes that are large enough to affect employment in the relevant labour
markets (Lindley, 1996). For example, Eyssartier and Gauti (1996), using a
macroeconomic model of the French economy, estimate that between
two-thirds and three-quarters of the places provided for young people by pub-
lic training and employment programmes during 1985-94 represented losses
of regular youth employment - again suggesting that when it comes to
aggregative evaluations, the whole can be much less than the sum of the parts.

None of these methods is truly satisfactory, let alone definitive. But all of
them can provide some sense of the extent of displacement, and therefore of
the validity of simply aggregating outcomes for participants without taking
displacement into account.

Estimation of net aggregate outcomes

The second approach is the 'aggregate' one, relating economic outcomes to
training activities at a level high enough to capture the effects of displacement
and externalities without having to estimate them directly. For public training
this might involve examining the extent to which government programmes
have affected the relative unemployment rates of affected and unaffected
groups of workers, both during and after training (see Box 3.2).

A method that has proved influential in the United Kingdom compares
productivity, equipment, and workforce skills in matched establishments -
those producing similar products - in the metalworking, furniture, cloth-
ing, food, and hotel sectors of the British, German, French and Dutch econo-
mies (Prais, 1995). Extraneous influences on productivity are reduced by
matching product lines across establishments. Differences in average
labour productivity between the nationally defined sectors in question are
then estimated and, after allowing for capital equipment, related to differ-
ences in workforce skills (measured by educational attainment and posses-
sion of intermediate vocational qualifications). The clothing industry study
is summarized in Box 3.9.
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Box 3.9 Aggregate evaluation 1

Productivity and skills in matched plants (Germany
and the United Kingdom)

Average labour productivity was estimated from company records for a sam-
ple of matched German and British plants producing women's outerwear, and
checked against national official statistics for the sector. German plants
showed a substantial productivity advantage despite shorter product runs.
Their superior performance was attributed primarily to a much higher inci-
dence of craft-level vocational qualifications amongst employees, particularly
in production. The benefits of training for productivity accrued primarily
through higher product quality, faster turnaround and learning times on new
products, and less machine downtime. Although ITS trainees were present in
British plants, their training was geared to semi-skilled work, unlike the
craft-level apprenticeships that predominated in German plants.

Source: Steedman and Wagner (1989)

One difficulty is the reliance of these studies on qualitative rather than quanti-
tative assessment of the contributions of capital, technology and management
to labour productivity, making it difficult to estimate explicitly the contribution
of training to productivity (Cutler, 1992). That difficulty has been avoided in a
parallel line of research, concerning the association between workforce skifis
and sectoral performance in national statistics. The performance indicators in
question are productivity and export shares. Inputs of physical capital and
technology (R&D) are specifically accounted for (Oulton, 1996; O'Mahoney
and Wagner, 1996; Cörvers, 1997). Again, sectoral skifi stocks are found to con-
tribute strongly to economic performance, supporting the findings of the
matched plant studies. A British-German comparison of skifis and trade is
summarized in Box 3.10.

These two lines of research are clearly more useful for assessing the eco-
nomic effects of workforce skills, and indirectly the national VET system as a
whole, rather than those of any particular training activity, public or private.
Their strength lies in their ability to capture any displacement and externalities
associated with training.

That marked economic effects are found for training in aggregate evaluations
is reassuring evidence that displacement and externalities do not render mean-
ingless any favourable outcomes found in aggregative (ie individually based)
ones. As aggregate methods are more useful for analysing the economic effects



Trade and skills in national statistics (Germany
and the United Kingdom)

The relative export performance of 30 British and German manufacturing
sectors during 1978-87, compiled from national statistics, was related by
regression analysis to the relative skill content of the sectoral workforce, as
measured by the share of employees holding four levels of qualification (in
both general education and VET). British trade performance was generally
poorer than German in terms of levels and growth of exports. The national
gap in performance was significantly larger in sectors in which the skills of
the British workforce, particularly at craft level, were lower than their Ger-
man counterpart, suggesting that an inferior training effort has damaged
British trade performance.

Source: Oulton (1996)

Cost-benefit analysis, efficiency and equity

Aggregation of the effects of training involves one further step, after consid-
ering displacement and externalities. As noted in the section Outcome Mea-
sures, above, it is often desirable to consider multiple outcomes in any
evaluation of training, particularly when the training is part of a wider public
labour market programme. The problem is this: having assessed impacts
on a variety of outcomes of interest, both economic (eg employment, earn-
ings) and non-economic (eg criminality, pregnancy, dependence on public
income support) across some time period, how are these diverse effects to be
compiled so as to establish whether the programme is a success - and whether
it is more of a success (or less of a failure) than alternative programmes? And
even if there are benefits from training, are they enough to outweigh its costs?

Cost-benefit analysis is the standard method of aggregating benefits and
costs across outcome categories and across time. Economic values are assigned
to the various categories of benefit; non-economic ones are assigned money
values ('shadow prices') where possible. The value of benefits net of costs is
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of employer-based training and skill stocks in general than for those of labour
market programmes, the value of both approaches in relation to the question
'does training work?' is clear.

Box 3.10 Aggregate evaluation 2
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then calculated for every year of the evaluation period, and cash flow analysis
(discounting) is used to convert the stream of annual net benefits into a single
'measure of merit' - either the present value of net benefits of training, or the rate
of return on the investment in training for the programme as a whole.15 Diverse
projects with diverse cost and benefit streams can then in principle be ranked in
order of merit.16

The method can be ifiustrated using a landmark example: the cost-benefit
analysis of the Job Corps, a long-running, intensive programme of remedial
education, training and other services for highly disadvantaged youth in the
United States (see Box 3.11). A summary of the results is presented in the final
column of Table 3.2.

Box 3.11 Cost-benefit analysis

Job Corps (United States)

Job Corps is a residential programme that provides VET and other services
to disadvantaged youth who have left school. It has been one of the most
expensive remedial training programmes (about US$15,000 per participant
year in 1993 dollars). An evaluation using quasi-experimental measures
found positive effects on employment rates and earnings per week, though
not on hourly wages; the programme also reduced crime rates. Effects on
earnings and crime were then incorporated into a cost-benefit analysis
(Table 3.2). Equity effects were considered by including reductions in wel-
fare payments, as benefits to taxpayers and offsetting losses to participants,
with no overall effect on net benefits. The finding of positive net benefits
was widely interpreted as showing that expensive programmes can work
even when cheaper ones do not. On the distributional side, the programme
was found to benefit participants while imposing small losses (US$214 per
participant) on taxpayers.

Source: Long et al. (1981)



Approaches to Evaluation 65

Table 3.2 Benefits and costs per participant, Job Corps, United States
(1977 US dollars)

Notes: Benefits not assigned a US dollar value are shown as +
a Other than those on participant labour
Source: Long, Mallar and Thornton (1981), Table 6

Component Participants

(1)

Rest of

Society
(2)

Whole
Economy
(1) + (2)

Benefits

Output produced by members 3 397 1 255 4653

Dependence on transfers -1 357 1 515 158

Criminal activity -169 2 281 2 112

Drug and alcohol use 0 30 30

Utilization of alternative
services

-49 439 390

Other benefits + + +

Totalbenefits 1823 5520 7343

Costs

Operating expenditures -1 208 5 351 1 449

Opportunity cost of participant
labour

728 153 881

Unbudgeted expenditures -185 231 46

Total costs -665 5 736 5070

Net benefits

Net present value (benefits less
costs)

2485 -214 2271

Benefit-cost ratio 1.82 0.96 1.45
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The benefits of the programme comprised the increased output produced by
members, estimated as the increase in earnings caused by the programme
(US$4,700), as inferred from statistical analysis of outcomes for participants rel-
ative to members of a carefully matched comparison group (section The chal-
lenge of comparison, above).'7 The other important area of benefit was a
reduction in criminal activity, a socialbenefit that lacks a ready market price for
valuation purposes, but for which a shadow price was developed from evi-
dence on the costs imposed on society by criminal activity. Second-order bene-
fits were estimated to arise primarily from reduced use of drugs and alcohol, to
which are added the savings in resource costs associated with reduced depend-
ence on public income support and social services. Other benefit categories were
considered too marginal or too difficult to cost, but programme effects upon
them were generally favourable. Total quantified benefits to the entire economy,
after discounting across the evaluation period, were estimated at US$7,300 per
participant. Against those had to be set the resource costs of running the
programme, at US$5,100 per capita, leaving a net benefit to the economy and soci-
ety of US$2,300 per capita. The Job Corps has subsequently been considered a rare
success in the category of youth programmes - though with reservations, in view
of the use of quasi-experimental rather than highly experimental evaluation
methods (see section, The challenge of comparison, above).

Cost-benefit analysis estimates the effects of training upon economic effi-
ciency. When the criterion of a positive present value of net benefits is satisfied,
a programme is judged to yield to the economy benefits in excess of its costs,
and as such to represent a worthwhile use of scarce resources.18

An important ingredient is the comparison of benefits to costs. That is, a
programme may be effective, in the sense of creating economic and
non-economic benefits for participants, but these effects may not be worth-
while if they are less than the costs involved. The criterion that benefits should
outweigh costs is an application of the concept of economic efficiency; thus a
programme may be effective, in the sense of creating net benefits for partici-
pants, but not efficient if its costs outweigh the benefits.

The use of multiple benefit categories and the comparison to costs make
cost-benefit analysis more meaningful than the 'single outcome' evaluations
(eg the effects of a training programme on earnings) that dominate the aca-
demic evaluation literature. It has accordingly become the norm for public
evaluation of public labour market programmes in the United States (Grubb,
1996a, Ch. 5), though it is still rarely used for the evaluation of training in
other countries.

The other extensive application of cost-benefit methods concerns education
in developing countries, for which internal rates of return are frequently
estimated, on both a private and a social basis.'9 The results have led to several
recommendations, including the idea that countries should invest first in
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expanding primary education, which has the highest rate of return, rather
than secondary or post-secondary education, and the idea that countries
should emphasize general or academic schools in preference to vocational
education (see Chapter 7, Special issues in developing and transitional coun-
tries). As, however, the difference between social and private rates of return is
typically limited to allowing for public subsidies to education and taxes on the
earnings of more educated labour, such studies do not aim very high in terms
of a key cost-benefit goal: the inclusion of multiple outcomes (see section, Out-
come measures).

The limitations of cost-benefit analysis itself must also be recognized. At the
practical level, major empirical problems arise in such areas as: identifying a
suitable range of outcome categories and estimating effects within each; find-
ing suitable 'shadow prices' with which to value benefits, particularly those
measured in physical units (eg employment rates, crime rates); identifying dis-
placement and externalities; establishing the appropriate discount rate to use
to aggregate across time; and establishing and valuing the costs associated
with the intrinsic uncertainty of project outcomes (conceived, eg as the poten-
tial variability of net benefits around 'best estimates' such as those in Table 3.2).
A humble but appropriate response to this range of problems is not to ignore
them, but rather to bring to bear on them whatever information is to hand (eg
using the resource costs of imprisonment as a guide to the value of reductions
in criminality) and, when that information is particularly weak, to estimate the
sensitivity of net benefits to alternative assumptions about key imponderables,
such as the social discount rate or shadow prices for non-economic benefits,
rather than either making unique arbitrary assumptions or excluding them
altogether.

A further objection to cost-benefit analysis runs along the lines: economic
efficiency is all very well, but training should be assessed on other criteria as
well.20 Alternative objectives include the distributional, the educational and the
fiscal. For example, a training programme may help the disadvantaged even if
it isa loss for the economy as a whole, and, in Europe in particular, this may be
regarded as a sufficient merit for it to be supported. Or, as vocational educa-
tion, training may contribute to personal development by encouraging young
people who would otherwise have left school to stay on, learn more and enjoy
more and better personal development, quite apart from any associated eco-
nomic benefits. Or, again, a training programme's effect on public revenues,
local activity, etc, may be politically important even when it has no efficiency or
equity effects to speak of.

The need to expand the range of evaluation criteria is important. To some
extent cost-benefit analysis can deal with the need, to some extent it cannot.
The area of its competence overlaps with distributional issues, while the area of
its unsuitabffity concerns educational ones. Cost-benefit analysis has found no
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ready way to include purely educational objectives and outcomes; and it
excludes strictly political objectives from consideration.

Cost-benefit analysis can in practice accommodate consideration of the dis-
tributional effects of training in two ways. The first is to calculate net benefits
for different groups of participants. For example, cost-benefit analysis of JTPA
Title II programmes in the United States has found that net benefits were high-
est for adult males, followed by adult females, while net benefits for youth
were actually negative.21 Such evidence is, however, usually of more interest
for efficiency and implementation issues than for distributional ones, as sex
and age are not usually related closely to economic disadvantage within the
client groups for public training programmes.

More pertinent is the degree to which the programme has at least benefited
its participants, whether or not it has benefited the economy as a whole.
Cost-benefit analysis addresses that issue by distinguishing benefits to partici-
pants from those to the rest of the economy. In the case of the Job Corps evalua-
tion in Table 3.2, above, columns 1 and 2 reflect the division of the
programme's overall costs and benefits between participants and other mem-
bers of society - with the latter comprising both the taxpayers who fund the
programme and other public services, and, in this case, the citizens who suffer
from the criminal activity that the programme reduces?2

Other members of society are seen to gain more from the Job Corps, in terms
of gross benefits, than do participants. Non-participants enjoy benefits from: 1)
the higher output of ex-participants, by way of the latter's increased income
tax payments; 2) the reduced requirement for public spending on income sup-
port and other services to participants; and 3) the lower criminal damage done
to them by participants. But as non-participants have to pay the taxes required
to set up and rim the programme, they lose marginally from it overall (US$200
per participant), and the net benefits of the programme accrue primarily to
participants (US$2,500 each).

It is worth noting that in a cost-benefit accounting framework such as that in
Table 3.2, some benefits to non-participants are treated as transfers from partic-
ipants, as those benefits lack any equivalent from the standpoint of the econ-
omy and society as a whole. For example, the loss to participants arising from a
reduction in their welfare income (US$1,400 per head) is closely paralleled by
the gain in income (US$1,515) attributed to non-participants, resulting from
their correspondingly lower tax requirements. The difference between the
two, US$1,585, represents the savings in resource costs arising from the reduc-
tion in welfare transfers - and only that part is relevant to the efficiency assess-
ment (column 3 of Table 3.2).

The distinction between participants and non-participants matters from the
distributional standpoint primarily for public programmes of remedial train-
ing that are targeted on disadvantaged groups, as participants can then be
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taken to be poorer than non-participants. l?or training more generally, the dis-
tinction between the two groups is of secondary or no importance for distribu-
tional concerns, and other methods must be used?3

In the best of all possible worlds, of course, publicly funded VET pro-
grammes provide net benefits to both participants, in the form of future earn-
ings, and to taxpayers, in the form of enhanced future taxes and decreased
social costs (of crime and the like). In practice, different programmes produce
different mixes of efficiency and distributional effects. The various possibilities
can be illustrated from youth-related outcomes in three remedial programmes
in the United States: Supported Work, Jobstart, and the Job Corps (see Table
3.3).24 In terms of efficiency (row 5), cost-benefit analysis suggests that only the
Job Corps produced net benefits for the economy as a whole. In terms of equity
(row 3), Supported Work and the Job Corps succeeded, in that both increased
participant incomes relative to what they would otherwise have been, but
Jobstart failed here too, as participants were found to have been made worse
off during the programme as a result of reduced access to employment. The
verdict on Supported Work depends therefore on the importance attached in
public policy to equity relative to efficiency, but Jobstart is judged a failure and
Job Corps a success on both criteria.

Table 3.3 Evaluation criteria and outcomes in three remedial labour
market programmes in the United States

Supported Jobstart Job Corps

Work

Participants: income during + +
programme

Participants: total earnings 0 0 +
after programme

Participants: all income (1+2) + 0 +

Non-participants

Whole economy (net benefits) +

Notes: + statistically significant gains; 0 insignificant effects; - significant losses
Source: Derived from Ryan and Buchtemann (1996), Tables 2,3
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Viewed as a whole, cost-benefit analysis is a politically powerful method of
evaluation. It summarizes an enormous amount of information in a simple
concept and a simple number - notably the cost-benefit ratio or the internal
rate of return.25 In several cases, including the Perry Pre-school project (see Box
6.2), cost-benefit ratios have been widely discussed and accepted, promoting
social programmes that might otherwise have been eliminated. Finally,
cost-benefit analysis has sometimes been valuable simply by forcing analysts
and policy-makers to think about the variety of costs and benefits a
programme entails - a way of systematically arraying effects, even if actual fig-
ures cannot be developed.

But these benefits do come at a cost. The need to put money values on bene-
fits has discouraged effective consideration of a wide range of benefits. And the
very simplicity of the cost-benefit ratio or internal rate of return, powerful
though they may be in the political arena, is itself a problem in that it summa-
rizes so much information, and thereby short-circuits the process of under-
standing how VET programmes work.26

Evaluation of implementation and other stages

The final aspect of evaluation method considered here involves evaluation at
earlier stages in the process of human capital development, primarily at the first
stage: the implementation of training. There are two strands to implementa-
tion-oriented evaluation of training. The first is the investigation of activity pat-
terns in order to establish to what extent the intended and actual constituencies
for training coincided: did the training reach those whom it was intended to
reach? If not, the training cannot be judged the success that it might otherwise
have been, however useful it proved to those who actually received it.

At stage one, the implementation of training, the determination of what would

otherwise have been is in principle a different kind of issue: the relevant comparison
is between training as actually delivered and training as planned or proposed. The
evaluation methods appropriate to the task boil down to investigating the steps
which have been taken to deliver training and establishing the extent to which the
services delivered have corresponded to those proposed by the programme
design. Appropriate methods indude the inspection of facilities and activities
(quantitatively where possible), interviews with trainers and trainees, and ques-
tionnaires concerning the activities of trainees and their assessments thereof (eg
Levin and Ferman, 1986). The quantitative side of the work overlaps with perfor-
mance management, though the two are distinct in that performance manage-
ment considers gross outcomes for participants as well.

The second strand seeks to find out why particular outcomes occurred.
When training is found to have failed at any of the later stages of human capital
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development (learning, behaviour and, most commonly, economic outcomes),
it may be important to find out why, not least in order to suggest a more prom-
ising design. The failure of public training programmes for disadvantaged
youth, indicated by negative net benefits to society (and for some, little or no
benefit even for participants), has prompted just such an interest in the United
States (Heckman, Roselius and Smith, 1994; Bloom et al., 1997). Conversely,
when training works, understanding the reasons for its success can help make
it better still (US Department of Labor, 1995).

The preferred research method for this strand is the qualitative investiga-
tion of motives and experiences in training, typically through case studies of
particular training programmes and intensive interviews with participants,
providers and administrators. Detailed interviews can explore a wider range of
topics than can quantitative methods like surveys, which require that the top-
ics explored be specified in terms of multiple-choice questions. An example is
provided by the New Chance programme for young welfare mothers in the
United States, which a highly experimental evaluation of outcomes found to
have broadly failed its participants (see Box 3.6). The reasons for that failure
were investigated by intensive interviews with participants. The results sug-
gested a series of barriers to employment - including the actions of family
members, problems associated with depression and drug abuse - that the
programme could not address (see Box 3.12).

Box 3.12 Qualitative, implementation-oriented evaluation 1

New Chance (United States)

In addition to the highly experimental evaluation of outcomes (see Box 3.6,
above), New Chance was studied through intensive interviews with 50 partici-
pants, focusing on their views of the programme, its non-economic effects,
and related life conditions. Participants were found to have appreciated the
innovative services offered, particularly community-based mentors. The main
sources of disappointing outcomes were found to be: abusive and demanding
family circumstances; high cost and low availability of childcare; difficulty of
holding down jobs for both personal and job-related reasons; significant inci-
dence of clinical depression; and unplanned pregnancies. The programme
emerged as carefully designed and effectively implemented but incapable of
overcoming such difficulties in only 18 months.

Source: Quintet al. (1994b)
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Similarly, the apparent failure of the British Youth Training Scheme (VIS) to
generate consistently higher pay or employment rates in quasi-experimental
evaluation of its economic effects (see Box 3.4, above) might have remained a
disappointing puzzle in the absence of other evidence. Implementation-
oriented research found that, at least in the programme's early years, most
placements were in occupations with low skill requirements, and that most
training was short-lived and informal. Many trainees complained of being
either used as cheap labour or left with little to do - termed 'dogsbody' and
'noddy' placements, respectively (Box 3.13).

Box 3.13 Qualitative, implementation-oriented evaluation 2

Youth Training Scheme (Great Britain)

A sample of trainees, employers and training providers involved in the early
days of the British YTS, drawn from one English town, was interviewed to
establish the experiences of trainees and the context of their training. The
responses suggested that the majority of traineeships were low quality, on
such criteria as the existence of a training programme, educational content,
integration of on-the-job with off-the-job training (where the latter was pres-
ent), repetitive work tasks and access to a qualification.

Source: Lee et al. (1990)

As a final example, an evaluation of the British Job Training Scheme for adult
workers used open-ended questionnaires to ask participants about their views
of the programme; they reported gains in self-confidence, ability to act deci-
sively, and motivation. These (at most semi-quantitative) effects were particu-
larly notable amongst women returning to work alter a career break (Payne,
1990a, 1990b).

If implementation-oriented research therefore offers access to valuable
insights into mechanisms and processes, what about a strategy confined to
implementation issues? When the implementation of training is defective,
implementation-oriented evaluation can provide valuable warning signals even
in the absence of evidence on outcomes. The British YTS of the 1980s again pro-
vides an example: the programme's implementation was widely recognized to
be defective even before outcome-oriented results became available.

At the same time, implementation-oriented evaluation shows some clear
limitations in practice. It is only too easy for such research to share the
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tendency of the journalistic methods with which it overlaps to generalize from
a few individuals of unknown representativeness, and describe 'success sto-
ries' with little effort to determine what happens to other participants, or what
would have happened to any of them in the absence of the programme (Levin
and Ferman, 1986).

Moreover, qualitative methods not only offer limited evaluative power
when used on their own, but are particularly open to abuse by interested par-
ties. When carried out by independent evaluators, qualitative research may be
useful in understanding the changes that VET programmes can make and,
conversely, the influences that are difficult for public programmes to affect (such
as personal relationships or motivation). However, qualitative evaluation has
developed a bad reputation in some circles because it has often been carried out
only informally, by administrators whose interests lie in making the programme
look good, and because results have been reported without clarifying the evi-
dence on which they are based. Under these conditions, informal assessments of
outcomes, particularly non-economic ones, may not be useful for any purposes
of evaluation.

An example is provided by the offidal evaluation of a European Commis-
sion training-related programme. The limitation of evaluation to qualitative
methods and implementation issues allowed interested parties - notably the
official sponsor and its commercial contractors - to promote a favoured
programme (see Box 3.14).

Box 3.14 Qualitative, implementation-oriented evaluation 3

COM ETT programme (European Commission)

The European Commission's Community Action Programme for Education
and Technology promoted industryuniversity cooperation in training mat-
ters. A series of four evaluation exercises involved separate reports from sev-
eral independent experts, all member governments and a European
consortium of national consultancy organizations. The evidence was however
limited to qualitative implementation issues, such as the development of
intended intermediary bodies, the setting up of relevant projects, and the like.
The enthusiastic summary assessment, with its emphasis on outcomes
('COMETT II has been an undoubted success'; p.10), cannot be sustained on
the basis of such evidence.

Source: CEC (1996)
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Finally, although studies of implementation are reasonably common, evalua-
tion at stages two and three - skill learning and economic behaviour - remains
rare. A few of the American evaluations have measured scores on tests of read-
ing and mathematical ability, as mentioned in the section, Outcome measures.
A study of a remedial education programme using random assignment meth-
ods examined scores on a test of reading, grammar, and simple mathematics
(Martinson and Friedlander, 1994). However, none of these evaluations have
looked into implementation issues at each stage, such as processes of teaching
and learning, to identify any problems with the way instruction is delivered
and to specify where improvements might be made. Such studies have been
indeed carried out by ethnographers (eg Hull, 1997) or those interested in the
quality of teaching (eg Grubb et al., 1999) but they have not been linked to out-
come-oriented evaluations.

Conclusions

In sum, we emphasize several attributes and requirements of evaluation
methods:

the importance of considering a range of outcomes, particularly in public
training programmes;
the value of cost-benefit analysis as a means of including a range of out-
comes in different periods and condensing them into a single measure of
the training's merit;
the centrality of the problem of the counter-factual, ie, estimating what
would have happened to trainees in the absence of training;
the variety of potential sources of information concerning the coun-
ter-factual, ranging from the sophistication of social experiments and the
econometric analysis of micro-data to the rough and ready use of the expe-
riences of similar groups, eg, in other programmes, sectors or countries,
and informed, expert opinion;
the informational limits of all sources, including the most sophisticated,
and the corresponding value of multiple sources of information;
the potential implications of training for non-participants, through
displacement and external effects, and the corresponding value of aggrega-
tive approaches to evaluation;
the potential importance of implementation-oriented evaluation, along
with the potential for its abuse when evaluation is limited to implementa-
tion issues and conducted by parties whose interest is served by a favour-
able assessment.
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Our approach can be illustrated with the help of the classical dictum, all roads
lead to Rome. Sadly, so optimistic a proposition cannot be fully sustained for
evaluation methods, if by Rome is meant the 'truth': non-experimental meth-
ods offer little or no mileage. Actually, in our view no one road gets to Rome: all
evaluation methods are informationally imperfect. The consolation is that most
roads lead towards Rome - and that at least some credit for travel towards Rome
(road miles?) can be acquired along almost all roads, including the neglected
dirt tracks of weakly experimental research.

Finally, our approach can be exemplified by bringing together the evi-
dence on the British Youth Training Scheme in the 1980s. This programme
has, like most European training programmes, not been subjected to the
highly experimental, cost-benefit evaluation methods that are famffiar in the
United States, but has undergone instead a series of partial assessments by
various official bodies, non-profit organizations and academics.27 Putting the
results of outcome-oriented evaluations, both individualistic and aggregate,
together with those of learning-oriented and implementation-oriented ones
(as reported in Boxes 3.4, 3.8, 3.9 and 3.13 above), a clearer picture of YTS
emerges: as a generally low-quality programme incapable of dealing with
training needs, both individual and national - as opposed to simply keeping
many young people active and providing some employers with cheap
labour. The inadequacies of the programme's design and implementation
help both to buttress and to explain the evidence that the programme did not
increase its participants' skills. YTS is therefore a classic example of a training
programme whose evaluation benefits from - indeed, requires - multiple
sources of evidence.

Notes

One of the earliest approaches to evaluation was Campbell and Stanley (1963),
which still repays careful reading; it has been updated in Cook and Campbell
(1979). For other works covering a variety of evaluation methods, see Rossi and
Freeman (1993) and Schmid, O'Reilly, and Schömann (1996). On process evaluation
or implementation, see especially Grembowski and Blalock (1990). In the United
States, there is even a Joint Committee on Standards for Educational Evaluation
that has issued a set of 30 standards for evaluating education and training
programmes: The Programme Evaluation Standards: How to Assess Evaluations in Edu-
cational Programmes, 2nd edition. Thousand Oaks, CA: Sage Publications, 1994.
Indeed, the meta-analysis of American programmes carried out by Fisher and
Cordray (1996) confines its analysis to earnings and employment effects because
they are so common in training evaluations and because they are easy to standard-
ize in the effect sizes required for meta-analysis.
Murnane, Willett, and lloudett (1995) found a very small effect of earning a GElD on
earnings; Cameron and Heckman (1993) found essentially no effect.
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See Kemple, Friedlander and Fellerath (1995), with some results reprinted in Grubb
(1996a), Table 4.10.
These studies are reviewed in Grubb (1996a).
See Friedlander and Burtless (1995), especially Table 4.2, reprinted in Grubb (1996a),
pp. 76-77. See also Couch (1992), US GAO (1996), and the meta-analysis by Fisher
and Cordray (1996), which found that effect sizes for earnings increase gradually
until quarter 9, at the beginning of the third year, but then decay rapidly.
For example, Freedman and Friedlander (1995) have compared the 'labour force
attachment' approach, which emphasizes job search assistance and other methods of
getting individuals into work quickly, and the 'human capital development
approach', which provides longer-term education and training so that individuals
can develop more substantial skills. The early results, two years after the programme,
show modest positive results for employment and earnings for those in the labour
force attachment approach but zero or negative (though insignificant) results from
the human capital approach. But results after two years do not reach the period 3-4
years after the end of a programme where reduced earnings tend to set in. Updated
results will be available soon, but even they will not extend long enough.

The results in conventional age-earnings profiles in the United States indicate
that the earnings differentials associated with more years of schooling do not
materialize until individuals are in the early thirties. For youth in particular, one
school of thought is that they 'mill around' in the labour market until their early
twenties when they are able to get 'adult jobs' - so that the benefits of any training
programmes would take several years to materialize. Kierman and Karoly (1994)
have challenged this presumption, but their results indicate that many high school
drop-outs do not find 'adult' employment - defined as employment lasting at least
two years - within three years of leaving school, and these proportions are surely
higher for low-income and minority youth.
See, for example, Fay (1996) and OECD (1994), restated in Dar and Gifi (1995a). The
OECD Jobs Strategy has been based on this reading of the available data, as have some
recommendations of the World Bank. However, the conclusions about job search assis-
tance are based on a misreading of the evidence, in our view. In the American evalua-
tions cited, the evidence is too mixed to conclude much about the effectiveness of JSA
versus job training (Grubb, 1996a, Ch. 5). A recent report found that (Quintet al., 1997)
'intensive receipt of education and training services' made for better outcomes in a
programme for teenage mothers on welfare, compared to counselling and mentoring
only. The review of job search assistance strategies by Meyer (1995) does not contrast
JSA with job training but instead measures the effects of JSA only, finding effects that
are by any measure small - even though the benefits outweigh costs. And the causal
mechanism is undear: it's possible that the positive effects noted by Meyer are due not
to JSA but to the more frequent review of eligibility in these experiments.
Grubb (1996a), Ch. 5. See also Friedlander (1988) for earlier results.
The classification in Table 3.1 draws upon Ryan and Büchtemann (1996).
Weakly experimental methods have been widely used in case-study evaluations of
the productivity effects of employer-sponsored 'in service' training. Those effects are
typically estimated by simple befor'after methods. Individual output is compared
before, during and after training, along a measured 'learning curve'. The increase in
productivity is then taken to be the effect of training. A slightly more sophisticated
variant infers the increase in productivity caused by the formalization of training
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from the difference between the learning curves under formal and informal training
methods. As trainees are compared to participants in other programmes, such studies
involve a weakly experimental approach (eg Thomas et al., 1969).
A third approach involves the use of instrumental variables. A variable that is corre-
lated with participation but not with outcomes is used to remove statistically the
association between participation and the unexplained component of outcomes
(Friedlander et al., 1997).
The requisite assumptions are that random disturbances to both the participation
and outcome equations share a joint normal distribution, and that the sets of
observable attributes used to explain participation and outcomes are not identical.
One approach looks to matching to remove entirely the need for regression analysis,
but this assumes implicitly - and implausibly - that unobserved attributes are either
unimportant for outcomes or unrelated to selection for training (Dar and Gifi, 1995a).
The rate of return on training has the advantage, relative to the present value of net
benefits, of ready comparability to rates of return on alternative investments,
including other VET programmes, and also in financial and physical assets.
Implicitly, then, calculating internal rates of return suggests a particular source of
funding: instead of coming from general taxation, the resources used for training
displace investment in a different programme or physical capital. The need to spec-
ify whether a public training programme is financed from taxation or borrowing,
and the implications of these alternatives for the discount rate used either to calcu-
late the present value of net benefits or to compare to the programme's internal rate
of return, are discussed by Brown and Jackson (1990).
On the methodology of cost-benefit analysis, see Brown and Jackson (1990), Layard
and Glaister (1994), Gramlich (1981) and Sugden and Williams (1978).
The implicit assumptions are that pay is an accurate index of marginal product and
that displacement and externalities are both negligible - assumptions more suited
to perfectly competitive than to segmented labour markets (see section, Aggrega-
tion, above). The programme's effects on earnings were assumed to be sustained
after the period to which the evaluation evidence was limited.
The efficiency criterion underlying cost-benefit analysis is a modified version of the
Pareto criterion, holding that, when those who gain from a programme are able to
compensate out of their gains those who lose from it, and still be better off than
were the programme cancelled (ie aggregate net benefits are positive), the
programme is economically desirable. (Were the compensation actually to be paid,
the strict Pareto criterion for an increase inefficiency - that nobody loses and at least
one person gains from the programme - would be satisfied.)
These studies are summarized, for example, in Psacharopoulos and Woodhall (1985)
and Middleton, Ziderman, and Van Adams (1993). There has been considerable
debate about the results and their interpretation; see, for example, Bennell (1996).
The classic article on this problem is Wildavsky (1966).
Bloom et al. (1994), exhibit 16; reprinted in Grubb (1996a), Table 5.8.
Further examples are presented in Grubb (1996a), Ch. 5.
A sophisticated but informationally demanding alternative is the distributional
weighting of costs and benefits. In principle, the incidence of costs and benefits
across households could be estimated and related to the income position of the
household - establishing, for example, the degree to which the benefits were
received by low income groups and the costs incurred by high income ones. Then
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the same pattern of costs and benefits could be weighted in relation to household
income status. On egalitarian values, higher weights are assigned to benefits and
costs that fall to lower income households; the intensity of egalitarian values can
be reflected in the strength of the relationship between the weights and house-
hold income.
All three programmes functioned during the late 1970s at least; all catered to disad-
vantaged young Americans, mostly high school drop-outs. Supported Work was
the only one not to offer remedial education and training; all offered support ser-
vices and job search assistance. Job Corps was the most intensive and the only one
to offer a residential programme.
Technically, cost-benefit ratios are inferior to the present value of net benefits
(Gramlich, 1991), but the ratio is a simple and politically more potent number.
A case for opening up cost-benefit analysis to popular public scrutiny is argued by
Campen (1986).
Additional outcome-oriented evaluations of YTS are reviewed in Ryan and
Bflchtemann (1996). See also Jones (1988) and Marsden and Ryan (1991b).
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Evaluation findings

We now review the leading findings of contemporary evaluation research on
VET. The material refers largely to advanced economies, particularly the United
States and western European ones, as that is where the bulk of evaluation
research has been conducted. The findings may nevertheless be informative for
decision-makers in other economies, both developing and transitional, who
wish to learn about the successes and failures associated with VET elsewhere.

We discuss evaluation findings for the three types of training sponsorship
identified in Chapter 1: public, employer and individual. We maintain as far as
possible the approach to evaluation outlined in the previous section: in partic-
ular, the desirability of considering a range of outcomes, the difficulty of reach-
ing exact conclusions, and the value of multiple evaluation methods and
sources of evidence.

Our evaluation criteria are unavoidably influenced by the criteria used in
the research which we now survey. Official American evaluations of remedial
training and retraining typically concentrate on the efficiency criterion, as
implemented through cost-benefit analysis. Most academic research implicitly
adopts a narrower criterion, requiring evidence of hopefully lasting gains to
participants. (We treat academic research on training as part of the evaluation
literature, though most of that research does not aspire to a fully fledged evalu-
ation.) Equity is rarely considered important in either literature, let alone suffi-
cient to pronounce a programme a success. So we are pushed towards single
outcome evaluations. At the same time, we attempt to keep wider issues of effi-
ciency and equity in view throughout.

Findings for publicly sponsored training, including remedial programmes,
vocational education and adult retraining, are discussed in the first section; the
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next sections consider individually sponsored training and employer-sponsored
training, both 'in service' training for current employees and apprenticeship for
young people. The chapter ends with conclusions.

Publicly sponsored training

Evaluation research has concentrated primarily on publicly sponsored
training in general, and remedial programmes for disadvantaged workers in
particular. The great bulk of the vast evaluation effort in the United States con-
cerns such programmes. For youth, remedial training is but one part of
pre-employment insertion and training programmes for young workers in
general, a category of particular importance in European evaluation research.
For adults, remedial training shades into retraining and other programmes for
adult workers. We consider these three categories in turn.

Remedial programmes

During the past three decades, the United States has adopted a succession of
programmes to help disadvantaged workers, offering a variety of services,
including occupational training and remedial education alongside job search,
work experience and counselling. Smaller, more targeted programmes - some
of them explicitly experimental, like Jobstart and New Chance (see Chapter 3)
- have also appeared, albeit usually only briefly (Grubb, 1996a).

The range and sophistication of evaluation methods increased steadily
throughout the period, from the weakly experimental methods of the early
1960s, through the quasi-experimental ones of the 1970s and 1980s, to the
highly experimental ones that have become the norm since the mid-1980s.
Aggregative methods, which simply add up outcomes for individual partici-
pants, have predominated, using cost-benefit analysis. Outcomes for recipi-
ents have typically been tracked for three years or less and assumed to persist
unchanged thereafter.

The consensual view of mainstream programmes in the United States is that
they have yielded 'modest gains in annual earnings for adult men and
women... but no increases or even losses in income for youths' (Grubb, 1996a:
38). The group with the greatest gains in subsequent earnings has been adult
females, with adult males generally registering lower gains and youths either
no gains or losses. Such patterns characterize in particular the experimental
evaluation of the largest of contemporary American remedial programmes,
under the Job Training Partnership Act (JTPA), Title II (see Table 4.1). The pic-
ture is particularly dismal for young males, whose training cost nearly
US$2,000, and whose earnings fell by a further US$1,000 as a result of embarking
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on the programme.1 (The loss of earnings caused by the JTPA reflected the fact
that members of the control group earned that much more over the relevant 30
months than did participants: some 'controls' found jobs during the time that
the programme took up for participants). A cost-benefit analysis concluded
that social net benefits were negative for young workers, and only moderately
positive for adults.

Table 4.1 Outcomes under JTPA Title II programmes, United States,
circa 1990

Notes: * statistically significant (p = .10)
Outcomes are measured 30 months subsequent to entry to programme as a percentage
of outcomes for randomly assigned control groups; net benefits to the economy are
measured as earnings gains minus training costs; estimates are per person assigned;
outcomes for young males refer only to those with no prior arrest record.
Source: Bloom et al. (1994)

Such results have encouraged the impression that nothing works in dealing
with the problems of disadvantaged workers (Heckman, Roselius and Smith,
1994). That view is excessively bleak, even for young workers (Ryan and
Büchtemann, 1996). 'Not much works' certainly applies to youth, but what
does appear to work includes the Job Corps, the most expensive and intensive

Labour earnings (%):

All services +10* +5 +1 -4

Classroom training +6 +7 +9* +2

Job training and
search +15 +10* -4 _13*

Educational achieve-
ment (GED, %) +12* +8 +8* +1

Arrest rates (%) n.a. n.a. +2 +7*

Total net benefits (US$):

Participants 1,650 2,080 -80 -620

Whole economy 532 570 -1,170 -2,900

Outcome Adult Adult Young Young
Females Males Females Males
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youth programme of all (see Box 3.11, above) - though even there the benefits
appear fragile. Gains to Job Corps participants consist of more frequent
employment rather than higher pay rates; gains to society depend on small
declines in criminal activity to which high shadow prices are attached (see
Table 3.2, above). Moreover, as the results of the current experimental evalua-
tion have yet to emerge, many commentators prefer to reserve judgement on
the programme.

The evaluation literature sheds light on several aspects of remedial
programmes in the United States. First, different programmes offer different ser-
vices, including different types of training. In some programmes adult partici-
pants tend to gain more from on-the-job training (and job search) than from
short-term classroom (ie, off-the-job) training. This finding is consistent with the
low educational achievements of disadvantaged workers, though classroom
training surprisingly proved the only training medium from which young male
participants in JTPA did not lose out (see Table 4.1). Simple work experience
appears less effective than job-based training (Maynard, 1984) - again, no
surprise given the limited developmental content of most work experience.
However, it is difficult to generalize these findings across the entire spectrum of
American remedial programmes (Ehrel et il., 1996) and the issue wifi be taken
up again in later sections.

Second, the effects of training may also change with the passage of time,
whether declining from disuse and obsolescence, or increasing from deepening
and renewal. Most evaluation research has been too short term to ifiuminate the
issue. Longer-term evidence is unfortunately restricted to programmes with lit-
tle or no training content (Couch, 1992), but it appears likely that for remedial
training, unlike mainstream education, its benefits, even when positive, decay
within five or six years at most (Grubb, 1996a).

Third, American research also reveals that within any one programme dif-
ferent sites produce different outcomes, particularly amongst young males.
Moreover, they do so in ways that are not readily explained by observable local
conditions (eg unemployment), underlining the need for evaluation at earlier
stages, notably implementation. Outcome-oriented evaluations simply report
the differences between participants and similar individuals who have not
been through the programmes, but they shed no light on which strengths or
weaknesses of the programmes might be responsible for the results. Similarly,
that line of research typically measures the effects of programmes relative to a
control group that typically has access to some services. Therefore evaluation
results sometimes fail to distinguish which services are responsible for any out-
come difference.

Finally, the superior outcomes that are regularly reported for adults rather
than for youths, and for female rather than for male adults, are paradoxical
from a human capital standpoint - if training benefits one age-sex group it
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would be expected in any well-functioning labour market to benefit others
similarly. Inter-group differences in outcomes are often taken for granted in
evaluation research, instead of becoming the subject of further evaluation at
the earlier stages of implementation, learning and behaviour. Clearly, a great
deal has still to be learned even in the United States, the centre of contempo-
rary evaluation research, about what does and does not work, and why, in the
area of public remedial training.

Evaluation results for remedial programmes in Europe have only recently
become available. As those studies rely on quasi-experimental rather than
experimental methods, their findings are correspondingly less well grounded
than is the case for the United States. The range of benefits considered is typi-
cally confined to single labour market outcomes, and cost-benefit analysis is
avoided. The story told by European research proves none the less broadly
similar to its American counterpart: remedial training tends to increase the
employabifity of disadvantaged participants but to leave their earning power
unchanged, and its efficacy for young workers is again dubious.

For youth, public training programmes in Europe cater typically to a larger
slice of the labour force than simply its most disadvantaged segment. At
the same time, as they often guarantee a place to all those eligible, those
programmes implicitly favour the disadvantaged, whose access to regular
employment and training is lowest of all. The relevant question then is
whether public training does more for the most disadvantaged than for other
young workers. The evidence focuses primarily on employment effects, for
which different conclusions have been reached concerning both France and
the United Kingdom. Amongst the many public programmes available to
young French workers, those oriented towards training not only raise the sub-
sequent employment of participants, but in some results do so more power-
fully for young people who lack prior qualifications than for others (Bonnal,
Fougere and Sérandon, 1995a, Table 5). At the same time, the potential benefit
is not widely available amongst disadvantaged youth: most are steered into job
creation in the public sector, which has little or no training content, rather than
into training-oriented programmes in the private sector (Balsan, Hanchine and
Werquin, 1996). Similarly, some evaluations of the British Youth Training
Scheme (YTS) in the 1980s (see Box 3.1, above) found stronger effects upon
employment prospects amongst more disadvantaged young people (Main
and Shelley, 1990; Dolton, Makepeace and Treble, 1994a), but other studies
have found no effect (O'Higgins, 1994). Pay effects have been invariably either
insignificant or negative (eg Box 3.4, above). The evidence is therefore too par-
tial and mixed to permit the inference that remedial training actually works for
youth in Europe, unlike the United States, but the possibility remains open.

Findings for the remedial training of adults in Europe are potentially even
less favourable than for the United States, where modest gains in earnings
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characterize mainstream programmes. An example is provided by the British
Employment Training programme (ET), which during 1988-93 offered courses
of training and work experience lasting upto six months, primarily to adults in
long-term unemployment. Various attributes of the programme point to an
unfavourable verdict. A quasi-experimental evaluation concluded that partici-
pation increased employment rates, but not pay rates (Payne et al., 1996). As in
the case of its youth equivalent, the YTS, the ET's inability to raise earning
power is consistent with what is known about its design and implementation,
notably the brevity of the training period and its dominance by work experi-
ence, the low incidence of both off-the-job training and acquisition of voca-
tional qualifications, lax public regulation of training content, and a high
drop-out rate.

Moreover, remedial programmes of that stripe, which provide little train-
ing, largely recycle participants within markets for less skilled labour where,
given substantial unemployment, the likelihood of displacement of other
workers by ex-participants is high (see Chapter 3, Aggregation). It is unlikely
that any employment benefits to participants are matched by comparable
aggregate ones; more likely, the jobs filled by ex-participants would otherwise
have been filled by other unemployed workers. Any aggregate benefits can
then be no more than second order, arising from any reduction in how long it
takes employers to fill unskilled vacancies - a period which is short anyway in
surplus labour markets.

Such an interpretation is supported by two other pieces of evidence. The
first is an aggregate-level evaluation of German adult training programmes. By
relating programme activity levels to total flows into and out of unemploy-
ment, it concluded that, in contrast to job creation programmes, training
programmes have no overall effect. The implication is that any favourable
effects upon participants are offset, largely or wholly, by associated losses for
non-participants in the competition for jobs (Disney et al., 1992, Ch. 5). The sec-
ond consideration is the direct estimates of high displacement in youth
programmes in France and the United Kingdom (see Chapter 3, Aggregation).
So, whether remedial training does or does not increase access to employment
for its participants, aggregate employment effects appear to be weak - and the
pay effects that might suggest skifi enhancement largely absent.

Any claim that such programmes might lay to public approval must there-
fore concentrate on redistributing inactivity away from the disadvantaged,
including the long-term unemployed. That criterion certainly has appeal on
grounds of equity, and possibly even of efficiency too, but its limitations from
the wider standpoint are clear. Moreover, it has status only when partici-
pants themselves benefit in the first place, and that has not always been the
case (see Chapter 3, Cost-benefit analysis).
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Pre-employment training

In much of Europe, remedial training for disadvantaged youth is contained
within wider systems for the training of young people who have yet to secure
employment. Two stages are involved. Prior to entry into the labour force,
vocational curricula may be offered in full-time secondary education, as nota-
bly in France, Sweden and Japan. (Post-secondary vocational education will be
considered separately, under individual sponsorship.) After entering the
labour force, insertion contracts may be used to provide unemployed young
workers with a foothold on employers' premises from which they may try to
clamber into a regular job. We discuss the two in turn.

Vocational secondary education
Vocational studies in secondary schooling have been evaluated extensively in
both the United States and, more recently, France. Controversy rages over the
merits of vocationalizing secondary education in developing countries
(Psacharopoulos, 1987; Bermell, 1998). The conventional conclusion in both
contexts has been that vocationalism has failed. On closer inspection, however,
that conclusion proves difficult to sustain.

American and French evaluations have both relied heavily on the earnings
functions favoured by human capital theory, using quasi-experimental meth-
ods to study the links between pay and schooling. As selection bias is poten-
tially powerful less gifted and motivated students tend to be tracked towards
vocational courses - and most studies do not attempt to counter it, evaluation
findings must be treated with caution.

Nevertheless, a range of studies have concluded that the 'voc ed' tradition-
ally offered by American high schools, which comprises such occupationally
specific skills as machining, typing and car repair, does little or nothing to ben-
efit its clientele. Some studies have found gains in pay for males or females
when working in the occupation for which they trained in school, but more
generally the picture is bleak (eg Meyer and Wise, 1983; Rumberger and
Daymont, 1984; Boesal and McFarland, 1994). Correction for selection bias, in
so far as it was possible, led one study to conclude that only commercial
courses raise subsequent pay, and then only for females (Altonji, 1992).

At first blush, more favourable findings emerge from the French literature.
The vocational qualifications traditionally offered in secondary education -
CAP and BEP2 - are both associated with higher employment rates and higher
pay after leaving school, even when selection effects are considered (Elbaum,
1988; Goux and Maurin, 1994). The good news for vocationalism is, however,
limited. Increased unemployment has during the past decade swamped the
fragile craft of vocational secondary qualifications - including even an ambi-
tious innovation, the Baccalauréat Professionnel in upper secondary studies - in
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the face of competition from more qualified young people for dwindling
employment opportunities (Eckert, 1995; Veneau and Mouy, 1995).

Moreover, the key problem of what would otherzvise have been must be consid-
ered more carefully than has often been the case. Holding a vocational qualifi-
cation should not be compared to holding none at all, but rather to holding the
qualification the young person would have attained had he or she taken a dif-
ferent route, which in France has increasingly become a general, academically
oriented Baccalauréat. Otherwise the benefits of vocational studies wifi be
overestimated.

Given evidence of both more precarious benefits and higher costs in
vocational rather than general courses, vocational secondary schooling has
been widely judged a failure (Psacharopoulos, 1987). But, in so far as they
refer only to traditional, unambitious 'voc ed', such conclusions are prema-
ture. More ambitious variants seek not simply to give young people a jump
start in learning job skills, but rather to fuse general and applied learning, to
the potential benefit of both (Grubb, 1995a). Some evaluation findings sug-
gest favourable results. Students in American high schools who take spe-
cialized vocational programmes end up earning less than those who take
more integrated programmes - though selection effects may again contrib-
ute to the difference (Kang and Bishop, 1989). Career academies and mag-
net schools, two innovations that embody greater educational aspirations,
have been found to improve educational outcomes, including participation,
attendance and learning, though later effects in the labour market have yet
to be estimated (Cram et al., 1992; Stern et al., 1989). Thus it is important not
simply to evaluate vocational education, but also to determine - from direct
observation of the teachinglearning process - what kind of vocational edu-
cation is involved.

'Insertion' contracts
The large EU economies in which youth unemployment rose strongly after
1974 all developed special contracts under which employers sponsored
programmes of training and work experience, for unemployed young peo-
ple, lasting from six months to two years, and without any obligation to offer
an employment contract. Cases in point include the British YTS, France's
Cont rats de Qualification, Italy's Contratti formazione-lavoro and Sweden's
Youth Teams programme. Such insertion contracts have been made available
to unemployed youth in general, not only to the most disadvantaged young
people (Garonna and Ryan, 1991; Ryan and Bflchtemann, 1996).

Research on the various French mesures jeunes has focused on the contempo-
rary proliferation of pathways between secondary school and regular employ-
ment - involving various sequences of work experience, unemployment, and
short-term employment contracts, as well as activity in the mesures themselves
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(Béduwé and Espinasse, 1995). Evaluation methods have evolved rapidly.
Descriptive, tracer-type comparisons of gross outcomes along different path-
ways have been joined by quasi-experimental analysis of the effects of particu-
lar programmes upon labour market outcomes. Attempts to control for
selection bias have also appeared (eg. Couppié, 1992; Bonnal et al., 1995a). The
focus of attention throughout has been how long it takes to obtain a regular
employment contract of indefinite duration. Research on the leading British
counterpart, YTS, has involved a wider range of methods and outcomes.

Evaluation findings for insertion contracts tend to replicate on a larger scale
those for remedial training: they help participants gain access to jobs, but not
higher pay once in work. Most quasi-experimental studies in both countries
find significant employment effects for participants, at least in programmes
with a significant training content (eg Magnac, 1996; O'Higgins, 1994). In
France, training programmes are estimated to reduce the time taken to find a
regular job, as well - surprisingly - as the duration of the first job (Sérandon,
1994; Pénard and Sollogoub, 1995).

Evidence on pay effects is still rare in France, but the best evidence available
suggests adverse effects from insertion contracts. Young people who lose more
income while in a training scheme end up with lower pay when in work - the
opposite of what human capital theory predicts (Balsan et al., 1994; Forgeot,
199?). Similarly, in Great Britain, negative pay effects predominate in
quasi-experimental evaluations of YTS, with and without controls for selection
bias (eg Whitfield and Bourlakis, 1991; Dolton et al., 1994b).

Negative pay effects could reflect damage done to the skifis of participants, a
paradoxical outcome even for programmes that often have little training con-
tent. A more plausible interpretation might be that employers view participation
in an insertion programme as evidence of low labour quality. There are two prob-
lems with such an interpretation. First, corrections for selection bias should then
remove the negative pay effect, and, while that happens in some accounts
(O'Higgins, 1995), it does not in others (Dolton et al., 1994b). Second, negative
screening for new hires according to participation in a public programme might
be expected to lead to negative employment effects too, and that is not generally
the finding.3 A third line of interpretation would be that such programmes steer
young people towards jobs of lower quality than they would otherwise have
been willing to accept, or than they would eventually have found, had they
avoided participation (Balsan et al., 1994; O'Higgins, 1995). A further possible
reason is suggested by implementation-oriented research: any training content
in the programme may be widely wasted as a result of occupational switching
when entering employment (Foudi et al., 1993).

Similar evaluations of Swedish youth programmes, which previously
offered more training and relied less on employers than do the insertion con-
tracts to which they have given way during the 1990s, found no effects on
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earnings in the early 1980s and negative effects on near-term re-employment
rates in the 1990s (Ackum, 1991; Ackum Agell, 1995). The former finding offers
no comfort for public sponsorship. The latter is not surprising, however, given
the depressed state of labour markets in the 1990s and the loss of time while in
training that might otherwise have been spent in job search. Moreover, Swed-
ish youth training programmes appear to have increased the duration and stabil-
ity of subsequent employment amongst participants, relative to a matched
comparison group, thereby speedily compensating participants for reduced
access to employment while participating in the programme (Korpi, 1994).

In sum, the conclusions reached for insertion programmes are similar to
those reached above for the remedial programmes that often form part of
them: they can indeed help participants get jobs but they do little for skills and
earning power. Moreover, employment gains for participants come to a con-
siderable extent at the expense of other workers (Eyssartier and Gautié, 1996;
Skedinger, 1995). Evaluations that consider only participants' subsequent
employment rates - and this is the case in much technically sophisticated
research, particularly in France - miss the wider picture and reach unduly
favourable conclusions.

Adult retraining

For adults as for youths, public training programmes are often available to a cli-
entele wider than the disadvantaged. Public programmes to increase adult
skills are much more extensive in Europe than in the United States, and in
Scandinavia and Germany than in the rest of Europe.

Interest in the United States focuses on retraining for workers displaced
from particular sectors and occupations. In much of Europe, however,
retraining the displaced is just one component of adult training programmes,
which typically offer retraining also to people who wish to change career,
and basic training and upgrade training to those who lack skills or wish to
increase existing skills, including females returning from child-rearing. We
therefore consider publicly sponsored adult training as a whole, while exclud-
ing non-vocational adult education.4

One influential view holds that, when properly evaluated, public training
is even less successful for adults in general than for disadvantaged adults
alone, ie it does them little or no good individually, wasting valuable
resources in the process (Dar and Gill, 1995a). That view derives primarily
from the experience of retraining programmes for displaced workers in the
United States. Certainly, sophisticated evaluations, both highly experimental
and quasi-experimental, of four demonstration projects in various American
cities during the 1980s found that training, whether off-the-job or on-the-job,
typically contributed nothing (over and above the contribution of job search
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services) to the quest by displaced workers to find a job and earn income
(Leigh, 1994; Bloom, 1990). An evaluation of Hungarian retraining programmes
reached similarly pessimistic conclusions (Dar and Gill, 1995b).

Closer inspection of a wider range of evidence suggests a less pessimistic
assessment about retraining's potential, however. The first point is that the
American evidence is less persuasive than is sometimes realized. Most
programmes in the United States have offered only short and cheap training
courses to displaced workers. Some have offered courses ill-suited to the
background and interests of trainees, as when non-manual workers face
options dominated by manually oriented courses (Bloom, 1990). European
programmes have, by contrast, typically aimed higher, notably in Germany,
where retraining is generally geared to the attainment of the same craft-level
occupational qualifications as is apprenticeship (Johanson, 1994). The one
American programme to offer longer and deeper training (under the Trade
Adjustment Assistance Programme) showed the anticipated pattern, of lower
earnings during training turning into higher earnings after training, relative to
members of a comparison group.5

Second, although public training programmes in Europe have, relative to
their American counterparts, traditionally been subjected to less evaluation -
and that largely by the non-experimental methods (placement rates, etc) that
tend to produce unduly rosy impressions - the handful of evaluations that
have been performed using less crude methods have also reached more
favourable conclusions than have American studies. The evidence comes pri-
marily from Sweden and the United Kingdom, which have long offered pub-
licly funded training to adults. The programmes in question are Sweden's
Employment Training (liT) programme and the British Job Training Scheme
(ITS; 1985-8). Both concentrated on off-the-job training-'classroom' training
in American parlance - ie training with broad occupational content, offered
to a range of customers, including but not limited to the unemployed and the
displaced. Both offered training of a duration, depth and cost well beyond
those typical of programmes in the United States (All than and Jonzon, 1994;
Payne, 1990a).

The two evaluations of Sweden's ET programme have involved weakly
experimental and quasi-experimental methods. The former, based on a com-
parison of participants' earnings before and after training for a 1981 cohort,
found increases of 13 and 21 per cent for the first and second post-training year
relative to the pre-training year. Interpreting those gains as the effects of train-
ing, high private and social returns were inferred (Axeisson and LOfgren, 1992;
reported in Alfthan and Jonzon, 1994). The problem with such 'before/after'
methods is that, while they promise to hold constant the troublesome
unobservable personal qualities of participants, they cannot control for
changes in either the wider labour market or in participants' own fortunes
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before training, and typically overestimate the benefits of training (see Chapter
3, Programme effects). Fortunately, Sweden's ET programme has also been
evaluated quasi-experimentally, comparing the change in participant out-
comes to those in a matched comparison group. A 1994 cohort of trainees was
estimated to have improved its labour earnings by 3 per cent within six months
of leaving the programme. The increase is not large, and is certainly less than
was suggested by weakly experimental methods, but it is still statistically sig-
nificant and comparable in size to the effects (in Sweden) of a full year of
schooling. On the other hand, no earnings effect was found for a previous
(1992) cohort, and a drop in employment rates was associated with training in
the 1994 one (Tamas et at., 1995). Even so, traditional adult training in Sweden
appears to avoid the label of failure that is commonly attached to public train-
ing programmes.

Similarly, a quasi-experimental evaluation of the British JTS, using a
matched comparison group and adjusting for differences in observable per-
sonal characteristics (only), has suggested overall success. ITS improved signif-
icantly the three outcomes measured: employment rates, hourly pay and job
satisfaction. Pay and job satisfaction rose particularly strongly for those who
found employment 'in trade', ie in the occupation for which they trained. Gen-
erally favourable assessments by trainees contributed to the conclusion that
'adult training had a marked impact on many people's lives, and some saw it as
a major turning point' (Payne, 1990a, 1990b).

Selection bias may well make such conclusions over-optimistic, though par-
ticipants and non-participants were at least carefully matched according to
prior unemployment experience. Nevertheless, JTS suggests that public train-
ing for adults can work. The similarity of the findings to those for Sweden's ET
and the contrast of both to those for the successor to ITS, the British Employ-
ment Training (discussed earlier in this section), are suggestive: ET (Sweden)
and JTS involved relatively ambitious courses delivered largely off-the-job; liT
(Great Britain), shorter courses delivered largely through on-the-job training
and dominated by work experience. While there is nothing intrinsically worse
about on-the-job training - and indeed many countries have been attracted to
work-based learning (see section, Employer-sponsored training) - public
programmes that rely on it are often short and cheap, fail to give trainees access
to qualifications, and lack effective quality control. Such programmes may lead
to zero or even negative results while more substantial programmes may not.

Both the Swedish and the British evidence suggest that occupational train-
ing works at least as well for disadvantaged as for other adult trainees. The
benefits of both ET (Sweden) and ITS were higher for participants with lower
educational achievement than for other participants, indicating a case for such
programmes on grounds of equity as well as efficiency. On the other hand, in
Germany the contribution of traditional retraining to equity is limited by the
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fact that the most disadvantaged adults tend to be ineligible for it in the first
place, given the gap between its educational requirements and their educa-
tional attainments.

The most ambitious adult training programme of all, the German, has been
relatively little studied. Until recently, most evaluation was non-experimental
and limited to gross outcomes (Hofbauer and Dadzio, 1984; Johanson, 1994).
Weakly experimental methods followed, in the shape of two studies that used
for a comparison group drop-outs from the programme and those who com-
pleted shorter training courses (Hofbauer and Dadzio, 1987; Blaschke and
Nagel, 1995).6 Both studies attributed to retraining the finding of higher down-
stream subsequent employment rates for those who completed their courses.
The conclusion is precarious, however. Although the difference between the
employment rates of completers and non-completers was as much as 15 per-
centage points in the former study, negative selection around non-completion
must account for at least some of it. The one study to adopt an explicit compari-
son group, for an evaluation of adult training in Hamburg, did, however, find
markedly higher employment rates amongst participants than amongst controls
nine months after the end of training. For retraining, the rates were 65 per cent,
as against 39-56 per cent for controls. Even then, the threat of inadequately con-
trolled selection bias hangs over the results (Kasperek and Koop, 1991).

More sophisticated evaluation of German adult training programmes has
emerged only in this decade, in association with the effects of national unifica-
tion on the eastern German labour market. The massive training effort offered
to eastern workers - comprising further and upgrade training as well as
retraining - has been studied quasi-experimentally using regression analysis
and, in most cases, controls for selection bias. The results have varied greatly.
In some accounts, adult training leads to improved employment and pay for
participants (Pannenberg, 1996; Schömann et al., 1996); others find no favour-
able effects or even adverse ones (Fitzenberger and Prey, 1995; Lechner, 1995).

The difference in findings for so important an episode of public intervention
vividly ifiustrates the sensitivity of the results of sophisticated evaluation
methods to the assumptions made about selection processes. (Similar, even
identical, data were used in the various studies.) It is also clear that the wider
implications of even uniformly negative findings for adult training in eastern
Germany in this decade would be strictly limited. The average course being
short: a median duration of less than a month (Lechner, 1995) means that the
eastern German effort has resembled more the United States' than traditional
western German methods. More fundamentally, in a labour market as
depressed as in eastern Germany in the 1990s, surplus labour floods skilled as
well as unskffled labour markets. Under such conditions, even a high-quality
retraining effort would be hard pressed to improve outcomes for participants,
let alone workers as a whole.
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Finally, there is some aggregative evidence that active labour market
policies - a category covering all public programmes, as well as purely
training-oriented ones - improve the functioning of the labour market by
reducing the rate of unemployment at which inflation pressures increase
(Jackman, 1994). We conclude, from admittedly only partial evidence, that
public training often fails, particularly when it involves short, low-cost courses
of remedial training and refraining, and when the criterion of success is a last-
ing gain in earning power, and not simply a short-term increase in employ-
ment rates for participants who continue to inhabit low-skified labour markets.
At the same time, public training can work when it sets its sights higher, aims at
occupationally relevant needs in shortage labour markets and takes training
quality seriously. The case is strongest for adult training, but it may well apply
to youth and remedial training as well.

Individually sponsored training

We move now to private sponsorship of training, starting with the training
that individuals sponsor for themselves, ie VET conducted largely or wholly
apart from employment. We include in self-sponsored training all vocational
courses taken in post-secondary education, such as secretarial vocational
courses at American community colleges, technical institutes and proprietary
schools, Brevet de technicien courses at French colleges, teacher training courses
in British universities, and upgrading courses for Meister qualifications in Ger-
man Fachschulen.

Two features require comment: the scale of activity and the age of partici-
pants. The importance of self-sponsored training varies greatly across coun-
tries (see Chapter 1, Why should VET work?). In the United States it accounts
for nearly three-quarters of the private sector training experiences reported by
young adults, dominating training for the 'mid-skilled' labour market in par-
ticular (Lynch, 1992; Grubb, 1996b). In the United Kingdom, by contrast, only
one-fifth of privately sponsored training episodes are sponsored by individu-
als; the rest are sponsored by employers. Second, sponsorship of one's own
training is a predominantly youth affair in many countries, its incidence
declining sharply with age (eg DE, 1989) - though in the United States there
has been a steady increase in numbers of older students, particularly in com-
munity colleges.

The evaluation of self-sponsored training has relied heavily on
quasi-experimental methods and single outcome criteria. The standard human
capital earnings function applies more directly to self-sponsorship than to
other categories of training. Individual pay and employment rates are related
statistically to the various types of post-secondary VET, using regression
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analysis to remove the effects of other individual attributes such as race and sex
(see Box 3.3, above). Although the selection biases potentially associated with
unobserved attributes - notably ability and motivation - have occasionally
been addressed (Willis and Rosen, 1979; Goux and Maurin, 1994), the effective-
ness of such 'controls' remains dubious and, in any case, most studies simply
ignore selection issues.

American research suggests private returns to two-year Associate degrees of
the order of 20 to 30 per cent - somewhat lower than to a four-year first degree
- and returns to one-year certificates of 10 to 20 per cent. The benefits are
higher in particular areas, notably business and technical fields for men and
the health field for women. When students complete occupational subjects in
community colleges, the private returns tend to be higher than for the equiva-
lent general subjects if they find employment related to their area of training,
and lower (even zero, particularly for women) if their employment is unre-
lated. A smattering of evidence indicates that the returns to the highly voca-
tional courses offered by proprietary schools and technical institutes are lower
than those in comprehensive community colleges. Finally, people who take
but fail to complete post-secondary programmes, taking only a few courses,
receive small net returns, generally less than 10 per cent (Freeman, 1974;
Grubb, 1996b, Chapter 2; 1995a; 1997).

Such findings are probably affected by selection bias. For example, lower
returns to vocational than to general subjects in community colleges may
reflect lower student ability in the vocational category. One study found that
correction for selection bias removed the earnings effect of vocational Associ-
ate degrees for American men, though not for women (Zilbert et al., 1992).
Another found that the marked effects of self-sponsored training on the pay of
young American adults survived both the two step and the fixed effects correc-
tions for selection bias (Lynch, 1992).

The parallel French literature on the links between qualifications and
employment (see section, Publicly sponsored training, above) suggests simi-
larly that the possession of vocational post-secondary qualifications, notably
the Brevet de technicien and the Diplôme d'école d'ingénieur, confers substantial
private benefits, in terms of access to employment, relative to the less vocation-
ally qualified at the same level of attainment. During 1970-93 such training
reduced the incidence of unemployment, and of employment on fixed-term
contracts, during the first year of labour market experience, as well as increas-
ing life-cycle earnings powerfully. The findings survived attempts to control
for unobserved selection processes (Minni and Vergnies, 1994; Goux and
Maurin, 1994). They are not, however, capable of indicating whether such
training is a success on wider efficiency criteria.

Finally, evidence has begun to emerge on the private returns to formal
upgrade training in Germany, which we treat as sponsored by individuals
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rather than by employers. Skilled German workers who wish to upgrade their
qualifications from Pacharbeiter to Meister or Techniker level do so typically by
taking part-time courses outside working hours, relying on local public techni-
cal colleges (Munch, 1991). The training might be expected to pay substantial
dividends, given large pay differentials between these qualifications, together
with strong employer demand for higher vocational qualifications.

Quasi-experimental evaluations of adult training in Germany unfortu-
nately tend not to distinguish between upgrade and further training
(Fortbildung, Weiterbildung), on the one hand, and retraining (Llmschulung), on
the other (eg Lechner, 1995; Pannenberg, 1996). Moreover, those who make
the distinction have studied effects on employment rather than pay. In any
event, positive effects on employment have been inferred by two studies. The
first used a comparison group to analyse adult training in Hamburg, finding
even stronger effects for upgrade training than for retraining (Kasperek and
Koop, 1991). The second dealt with eastern Germany, finding that part-time
adult courses are associated with lower exposure to unemployment, and
full-time ones with the opposite. To the extent that upgrade training is con-
ducted part time, and retraining full time, the implication is that upgrade train-
ing reduces the probability of entering unemployment. However, this
conclusion too is endangered by selection problems (Schömann et al., 1996,
Tables 6, 7).8

In sum, in its highly varied national forms, individually sponsored training
appears to improve markedly participants' subsequent labour market for-
tunes, even allowing for unobserved positive selection into such training. That
is perhaps no surprise - and it is just as well that it is the case - given that the
individuals who take the training have to invest their own time and money
while doing so. It is not easy to establish the merits of such training from the
efficiency standpoint, as most studies use only partial outcome measures and
ignore costs. Its merits from an equity standpoint are intrinsically limited, in so
far as individuals must typically already possess resources in order to under-
take such training. Public subsidies do, however, reduce the costs to individu-
als of some forms of VET, notably community college courses in the United
States, helping less advantaged individuals to undertake training.

Employer-sponsored training

Research into training organized wholly or primarily by employers has mush-
roomed in recent years. The category may usefully be divided into two:
in-service training for existing employees, typically adults; and pre-employment
training, typically for youths taken on under contracts of apprenticeship rather
than employment. The former category applies to all economies. The latter
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applies primarily to Germany and neighbouring countries (Austria, Switzer-
land and Denmark), although some apprenticeship can be found in practically
all advanced economies and it dominates training in the informal sectors of
many developing countries (Fluitman, 1989).

The evaluation of employer-sponsored training is more complex than that of
other types of training. Much is on-the-job training (OJT) in the literal sense of
the term, ie it involves the joint prbduction of skills and saleable output, which
makes it difficult to separate training from production in general, and to deter-
mine how the costs and benefits of training are shared between the employer
and the trainee. Measures of the value of an individual employee's output are
typically poor or non-existent (Ryan, 1980). Indeed, the informality of much OJT
even makes it difficult to establish whether training has occurred or not: the cor-
relation between reports of the incidence of training made by employers and
employees in the same workplace is typically low (Barron et at., 1997). Few
employers evaluate their own training activities, even with non-experimental or
weakly experimental methods (DE, 1989; Kirkpatrick, 1994).

Above all, the simple analytical framework used in mainstream evaluations
of publicly and individually sponsored training, in which benefits are mea-
sured through changes in the employment and pay of individual participants,
is particularly inadequate for in-service training. It is true that under particular
assumptions - notably that skills are highly transferable between employers
and all markets are perfectly competitive - such methods would be appropri-
ate. However, as soon as skills are allowed to be at least partly specific to the
employer that provided the training, the method breaks down. Pay gains for
participants no longer measure productivity gains for the economy, if they
ever did in the first place. Both the employer who provides the training and
any other employer who hires the trained workers then share in the benefits.
Such is the classic training externality (Becker, 1964; Stevens, 1996). The point
has been recognized even by economists otherwise happy to live with the sim-
plifying assumptions of competitive economic theory (Barron et al., 1997).

Training evaluation must therefore consider productivity effects as well
as - if not more than - pay changes. Aggregate-level evaluations are partic-
ularly valuable in the face of the potentially large training externalities
associated with the recruitment of employer-trained workers by other
employers ('poaching').

In-service training

The training that employers provide to employees comprises induction train-
ing for new hires, initial training for new jobs, and upgrade training and
retraining for promotions and transfers within the organization. It varies in
formality, from learning-by-doing to courses at external institutions; and in
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transferability, from the purely company specific to the 'general' skills of an
occupational labour market. Academic research by economists typically
treats these various types of training as an undifferentiated whole, drawing
upon national data on individual workers and implicitly comparing those
with training to those without. The comparisons in question therefore strad-
dle occupations and sectors, in the case of individual workers and employers,
respectively (eg Blundell et al., 1996). By contrast, business academics and
practitioners tend to evaluate the formalization of training, by comparing for-
mal and informal training within particular jobs in particular enterprises (eg
Thomas et al., 1969).

Selection bias is again potentially important. The difference from public
training is again that the employees selected for such training are likely to be
higher rather than lower than average in terms of unmeasured 'labour quality'.
Employers have incentives to pick more rather than less trainable employees;
public programmes, particularly remedial ones, are often slanted towards the
less trainable. Moreover, as training is typically associated with promotion along
the job ladders and career promotion lines of the organization in question, part
of any pay increases associated with training may be spurious, reflecting more
the hierarchical structure of pay than the direct effect of training. Similar difficul-
ties arise in isolating the benefits of training to employers (Auer, 1994).

These reservations notwithstanding, most evaluations of in-service training
indicate positive results for employees and employers alike. For employees,
higher pay has been found to follow employer-provided training in econ-
omy-wide data for the United States, the United Kingdom and Germany -
although in the case of the United States, the effects become small, even insig-
nificant, after quasi-experimental controls for selection bias. Moreover, the pay
effect appears to operate only marginally through the reduction in pay during
in-service training that is predicted by human capital theory (Lynch, 1992;
Barron et al., 1997; Blundell et al., 1996; Bflchel and Pannenberg, 1994).

Looked at in detail, the benefits of in-service training to employees show up
primarily in wage rates, and not simply in employment rates, as in many public
programmes. The difference undoubtedly reflects the fact that in-service train-
ing is provided mostly to the already employed, and public training to the
unemployed, but there may also be differences in skill content and quality as
well. The benefits of in-service training also appear to be long-lived, like those
of formal education, and unlike those of remedial training. Recent American
and British studies have both found that benefits persist for at least a decade
after training (Lengermann, 1996; Blundeil et al., 1996).

The benefits of in-service training overlap with those of promotion, and in
some American - though not in British - evidence disappears when selection
bias is addressed (Lynch, 1992; Blundell et al., 1996). In some results, in-service
training generates larger benefits for workers than does self-sponsored
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training; in others, the reverse (fan et cii., 1992; Lynch, 1992). It is also clear that
the disadvantaged enjoy little access to in-service training, but it is not clear
whether the minority that does so enjoys higher benefits than do more advan-
taged participants (Ryan, 1990: Barron et cii., 1997).

Finally, the benefits of training to workers appear highly transferable: pay
gains following training are typically not reduced, and may even rise, when an
employee changes employer (Blundell et cii., 1996; Lengermann, 1996). The
implication is again that in-service training generates economic benefits, par-
ticularly within the training company, over and above any effect on trainees'
subsequent pay (Bishop, 1996).

Pay effects are therefore only the beginning of the story of in-service train-
ing. Productivity effects have also been studied, at various levels of aggrega-
tion. Starting at the lowest level, it is no surprise to find that the productivity of
individual employees is usually increased by training, even within particular
job categories. More interesting is the finding that training increases produc-
tivity more than it does pay - in one study, ten times more strongly during the
first three months of a typical job (Barron et al., 1989; Bishop, 1994; Barron et al.,
1997: de Koonig, 1994). The latter conclusion is, however, fragile, as employee
productivity is typically measured by supervisory ratings, an ordinal index
prone to subjective errors and biases (Bartel, 1995).

Moving up the ladder, training also proves statistically associated with pro-
ductivity at company and sectoral levels, where externalities are in principle
captured at least in part. Research here typically investigates total factor pro-
ductivity, using a production function to link output to training flows (or, more
appropriately, skill stocks), holding constant other inputs, including physical
capital and labour hours. Simple estimates sometimes do and sometimes do
not find a relationship (O'Mahoney and Wagner, 1996), but selection bias and
the interdependence of training and productivity potentially distort such
results. Selection bias could occur were the companies that provide more train-
ing the 'better' ones in various unmeasured ways - better managed overall, for
example. Statistical estimates would then attribute to training the effects of
unmeasured company virtues. Mutual dependence is also plausible: high pro-
ductivity may lead firms to do more training, whether or not more training
leads to high productivity. Alternatively, low-productivity companies may
have to do more training in order to survive. In the former case, the effects of
training on productivity reinforce the positive relationship between the two;
in the latter, they offset it and may lead to the apparent absence of any relation-
ship in a cross-section of employers.

Using simple controls for selection bias, quasi-experimental analysis of
employer surveys in five developing countries has found positive associa-
tions between indices of employer training efforts - typically the presence of
a training programme, formal or informal - and total factor productivity. The
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size of the training effect is, however, implausibly large in some countries, as
well as uncomfortably variable from country to country (Tan and Batra,
1995). Similarly, research on productivity in matched plants in various Brit-
ish, German and Dutch sectors has pointed to workforce skills, particularly at
craft/technician level, as a major source of productivity differences (Prais, 1995;
see Box 3.9, above). Finally, when time lags are used to distinguish the effect of
training on productivity from that of productivity on training both relation-
ships emerge. In the United States in the 1980s, low productivity in particular
companies led them to increase their training efforts, as measured by the pres-
ence of formal training programmes; those higher training efforts in turn sub-
sequently increased the same companies' relative productivity - though such
an account is perhaps too good to be fully convincing (Bartel, 1994).

Finally, evidence on implementation again assists the task of evaluation.
Case studies are particularly valuable here, ifiuminating here both selection
processes and the disparity between pay and productivity effects. On the for-
mer, it was found useful to divide professional training in one large American
company into three categories: core, developmental and technical. Core train-
ing was offered primarily to those with potential for promotion, while devel-
opmental training went to under-performers. Statistical analysis without
allowance for these underlying and opposite selection processes suggested that
the effect of training on pay was higher for core than for developmental train-
ing. When selection was considered, however, developmental training proved
unrelated to pay, whereas the effects of core training were still greater than in
the simpler analysis (Bartel, 1995).

The disparity between the effects of company training on pay and produc-
tivity is difficult to explain in standard human capital terms (Barron el al., 1997).
Case study evidence suggests, however, that such disparities may be gener-
ated by 'non-economic' forces, as the effect of two pervasive employee norms.
The first is that pay differentials within a particular job category or organiza-
tional rank should be limited in size, or even absent altogether. The second is
that trainee status does not by itself constitute a legitimate source of pay differ-
entiation (Ryan, 1984).

In sum, the evidence points to important links between in-service training,
on the one hand, and pay and productivity, on the other. The conclusion is
hardly surprising: employers have every reason to use training to their own
benefit, and to do so sparingly in view of the threat which labour turnover
poses to their ability to use the asset. But the pattern of the evidence - the com-
bination of distinct benefits to the trained employee and to the training
employer, as well as the potential benefits to the non-training employer - sug-
gests a case for public intervention.



Evaluation Findings 99

Apprenticeship

Apprenticeship differs from 'in service' training in its orientation to youth
entrants to the labour market, and in involving specialized, training-related,
fixed-duration contracts rather than work-related, indefinite-duration employ-
ment contracts.

Apprenticeship is highly heterogeneous. Two polar types may be distin-
guished, which we term for convenience the 'modem' and the 'traditional'. In
its continental European variants, modem apprenticeship involves structured
programmes of education, training and work experience, sponsored primarily
by employers, and secondarily by other interested parties - employer associa-
tions, trade unions, educational authorities and public training agencies
(Munch, 1991).9 The training is geared to skills with an educational and occu-
pational rather than simply a job-related content; and to craft, technician and
even higher skills, rather than to immediate job requirements at semi-skilled
level. Under traditional apprenticeship, things are more informal. Young peo-
pie receive whatever training and work experience the employer cares to offer.
The training typically lacks educational requirements and external regulation
(Fluitman, 1989).

The difference in the amount and quality of the VET involved in modem
and traditional apprenticeship is therefore considerable. As apprenticeship
programmes may be located in practice anywhere between these two poles, it
is inappropriate to conceive of apprenticeship as a single entity. The findings
discussed here refer primarily to the modern end of the spectrum in developed
economies - though even there apprenticeship is pretty heterogeneous.1°

Evaluation methods
The evaluation of apprenticeship faces at least two problems additional to
those noted above for in-service training (Ryan, 1998a). The first applies to the
training of all young labour market entrants: the absence of a prior earnings
and employment record from which to glean information on unobserved per-
sonal attributes for an attack on selection bias. The second is specific to
large-scale, quasi-entitlement apprenticeship programmes along German
lines: non-participants are neither numerous enough nor similar enough to
apprentices to permit effective statistical correction for differences in the attrib-
utes of participant and comparison groups. In Germany in particular, the expe-
riences of apprentices after training cannot be compared to those of highly
similar young people without training or with full-time vocational education
instead.11 Both the untrained and the more educated - the obvious constituencies
for the choice of comparison groups - are either too few or too different from
apprentices to permit effective statistical analysis, whether by individual match-
ing or by regression-based correction for differences in personal attributes.12
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The latter difficulty is symptomatic of a deeper problem: it is more difficult to
evaluate systems, with their multi-dimensional goals and multiple, intertwined
characteristics, than it is to evaluate specific public programmes, with their typi-
cally unidimensional goals and simple attributes. It is also the case that no
social experiment involving apprenticeship has ever been conducted. Conse-
quently, while quasi-experimental evidence remains valuable, weakly experi-
mental methods (notably international comparisons) become more important
for the evaluation of apprenticeship than for other VET categories, particularly
the more ad hoc types of public programme discussed in the section, Publicly
sponsored training, above.

Evaluation findings
We consider first the findings of evaluations oriented to economic outcomes, first,
for individuals and, second, for employers and the economy. A variety of evi-
dence suggests widespread benefits to individuals from undertaking apprentice-
ship (Ryan, 1998a, 1998b). The evaluation may involve either full-time vocational
education, or employment and simple job training as the alternative, depending
on whether apprenticeship is viewed primarily in educational or economic terms.

In terms of pay, quasi-experimental research attributes gains to apprentice-
ship, particularly in relation to regular labour market activity, and particularly
for males in the United States and the United Kingdom. In comparison to
full-time schooling in France and Germany, however, pay benefits are negligi-
ble, and in the case of females in the United Kingdom and the United States,
negative, even in studies that attempt to control for selection bias.13

In English-speaking economies, the benefits of apprenticeship to workers
have traditionally been associated with access to occupational labour markets
subject to trade union regulation - such as unionized construction in New
York City. Nowadays, however, the returns earned by ex-apprentices in
non-union firms prove no lower than those earned in union ones
(Blanchflower and Lynch, 1994).

Looked at from a different standpoint, the apparent similarity of the returns
to apprenticeship and those to full-time vocational education in Germany sug-
gests that in that country at least apprenticeship belongs at the educational end
of the VET spectrum, where substantial gains in pay result from training,
rather than at the public training end, where pay gains are generally absent.

The benefits of apprenticeship for pay in Germany appear to depend partly
upon the presence of an occupational 'fit' between training and subsequent
employment, at least for males (Witte and Kalleberg, 1995). The finding may
well reflect the occupational mismatch associated with surplus training by
artisanal (Handwerk) firms, many of whose 'graduates' move into semi-skified
jobs in large firms, generating the notorious tendency for automobile
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companies to employ more qualified bakers, primarily on assembly line work,
than does the baking industry itself. Artisanal apprentices in particular may
have to remain in their occupation - where by law they do at least enjoy the
status of skilled worker - in order to benefit from their training.

As is the case for public programmes, the absence of marked effects on pay in
apprenticeship promotes interest in its employment effects. Apprenticeship lays
stronger claims here. Our review starts with quasi-experimental studies. In
France, apprenticeship is associated with superior employment outcomes in
early working life relative to both alternatives, after attempts to remove selection
bias (Sollogoub and Ulrich, 1997). Similarly, after controls for observed personal
attributes only, German apprentices are found to experience lower rates of
unemployment after training than do both the untrained and graduates of
full-time vocational education (Winkelmann, 1996). Indeed, the transition from
training to employment in Germany proves less dependent on observed per-
sonal attributes than is the earlier one from school to apprenticeship (Palmidis
and Schwarze, 1989).

Weakly experimental evidence contributes here as well. Comparing gross
outcomes across different French programmes, the first jobs found subse-
quently by apprentices prove more stable than those found by graduates of
full-time vocational secondary education, suggesting that apprenticeship
encourages stable employment (Affichard et al., 1992).

Similarly, international comparisons suggest favourable apprenticeship
effects on youth employment and unemployment. In one study, unemploy-
ment rates in Germany, relative to those for similarly qualified French workers,
prove lower for intermediate qualifications, which are produced primarily by
apprenticeship in Germany and by full-time schooling in France, than for
either higher and lower levels of qualification, which in both countries depend
primarily on full-time schooling. As this inverse-U relationship between rela-
tive national unemployment and level of worker qualification is more marked
for young workers than for all workers, apprenticeship may be presumed to
increase employment rates most strongly in early working life - though demo-
graphic and other differences may also play a part (Möbus and Sevestre, 1991).
Other comparative research also suggests favourable contributions from
apprenticeship to youth employment rates.14

Little attention has been devoted to the link between apprenticeship and
socio-economic disadvantage. The sign of any such relationship is not clear a pri-
ori. On the one hand, the motivating effects of practical learning may be particu-
larly valuable for academic low achievers; on the other, the same low achievers
may find the knowledge requirements of craft and technician courses too
demanding and either drop out or fail to be taken on in the first place. The
absence of interaction terms in the regression models of quasi-experimental
research typically leaves this important issue uninvestigated.
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More information is also needed on the implications of apprenticeship het-
erogeneity. Apprenticeship has been found particularly valuable for subse-
quent careers when it is associated with a vocational qualification, and
particularly with higher vocational qualifications. Such effects have been
found in relation to pay in the United Kingdom and in relation to employment
rates in France (Blanchflower and Lynch, 1994; Romani and Werquin, 1997;
Sollogoub and Ulrich, 1997). But, more generally, little is known concerning
the degree to which the benefits of the informal, traditional apprenticeship fall
short - as might be expected - of those of its formal, modern counterpart.

Unfortunately, evaluations from more aggregate standpoints - those of the
employer, the sector and the economy - are rarer for apprenticeship than for
in-service training. Comparisons of economic performance in matched plants
and sectors of British and German industry (Prais, 1995; see Boxes 3.9, 3.10,
above) involved the entire qualifications of the relevant workforces, rather
than apprenticeship trainingperse. As, however, the key linkage between skills
and performance concerned intermediate qualifications, and as apprentice-
ship has provided the dominant route to intermediate qualifications in both
countries, the research suggests a powerful link between apprenticeship, on
the one hand, and productivity and trade performance, on the other.

The assessment of apprenticeship can also draw upon research at earlier
stages of our concept of human capital development. A key issue involves the
learning stage: to what extent does apprenticeship fulifi its pedagogical ambi-
tions, as the leading vehicle for the alt ernance ideal in VET, and lead to learning
and development superior to that produced by full-time schooling followed by
in-service training? While traditional apprenticeship might be expected to fail
on this count, little evidence is available concerning modern apprenticeship.
To some extent the gap in evidence reflects the difficulty of measuring learn-
ing, particularly in the more subtle forms - core skills, key skills, etc. - that are
prized by vocationalist ideals. Nevertheless, implementation-oriented evi-
dence, based upon direct inspection, questionnaires and interviews, often
points to poor integration of the classroom and the workplace as sources of
learning, in some German and French apprenticeship programmes at least
(HMI, 1991; Lemaire, 1993; Baudelot and Creusen, undated). To that extent,
both the educational and the economic potential of apprenticeship is some-
times only inadequately fulfilled.

Finally, implementation issues are particular important for a system as elab-
orate and complicated as modern apprenticeship. In fact, the key question for
the evaluation of apprenticeship is arguably not 'does it work?' but 'can it be
set up in the first place?' The obstacles are daunting. An intricate, multi-level
network of social partnership at various levels sustains apprenticeship in Ger-
man industry (Streeck et al., 1987), an extended historical development lies
behind it (Taylor, 1981) - and even then the sources of its coherence remain a
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matter of debate and its future a matter of concern (eg, Franz and Soskice, 1995;
Harhoff and Kane, 1996). The absence of comparably supportive institutions
has contributed to the decline of apprenticeship in English-speaking countries
(Marsden and Ryan, 1991b; Gospel, 1995). Moreover, attempts by developing
countries to adopt variants of German apprenticeship have all failed for lack of
suitable institutional support, whether by public education, employer associa-
tions, trade unions, tripartite bodies, etc (BOhm, 1994; Jeong, 1995).

On the other hand, the French government's recent efforts to tie appren-
ticeship more closely to educational qualifications and to entice large
employers to sponsor it may yet revitalize a low-status, declining VET chan-
nel. If so, it will become clearer that German-type institutions need not con-
stitute the only viable support system for apprenticeship (Combes, 1988;
Lemaire, 1993; MTDSP, 1995).

We conclude that, while apprenticeship appears to make distinctive and
separate contributions to the interests of workers, employers, and the econ-
omy as a whole, a better understanding of the conditions for its implementa-
tion remains an important objective and therefore an appropriate topic for
further research.

Conclusions

While the evidence provided by evaluation research is necessarily partial, the
diverse sources of evidence still paint a broadly coherent picture, even if the
impossibility of controlling fully for selection biases suggests caution. The evi-
dence suggests first that particular types of training work well, for both partici-
pants, employers and the economy in general, while others work poorly or not
at all. The category of largely ineffective programmes includes most public
remedial training, particularly that aimed at disadvantaged young workers;
public programmes that promote the insertion of young people into employ-
ment, although some French programmes do help participants to gain work
more easily; and most traditional vocational education in secondary schools.
The effective category is dominated by privately sponsored training, both
post-secondary VET sponsored by individuals, and in-service employee train-
ing and apprenticeship sponsored by employers.

Second, both the content and the context of training can make a big differ-
ence to its effects. Publicly sponsored adult training programmes have suc-
ceeded, at least in terms of benefits to participants, under two particular
conditions: when they provide occupational training and access to vocational
qualifications, and when skilled labour is scarce in the occupational markets
towards which training is oriented. Moreover, displacement is expected to be
low under such conditions. When, however, all that a public programme has to
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offer is informal, low-level 'training', and its clientele is predominantly disad-
vantaged workers who face low-skill, overstocked labour markets, evidence of
failure hardly comes as a surprise.

The tendency for more favourable evaluation results in private than in pub-
lic sponsored training has become widely recognized. It has encouraged the
privatization of training provision and finance in many economies, both devel-
oped and developing. The contemporary popularity in policy circles of pro-
moting training partnerships between governments and employers has been
encouraged by such evidence (ILO, 1998, Chapter 3).

There is much to commend in such policies, At the same time, some flies can
be seen struggling in the ointment. First, adverse assessments of public training
programmes have relied excessively on evidence from the 'shoddy' end of pub-
lic efforts, notably the short and cheap programmes that have dominated provi-
sion for disadvantaged and displaced workers in the United States. The most
intensive American programme, the Job Corps, appears to provide benefits to
both participants and the economy. The deeper, occupationally oriented train-
ing that had, until the present decade at least, dominated adult programmes in
Sweden, Germany and the United Kingdom appears to have helped its partici-
pants, particularly until the recent intensification of unemployment. Public
training is by no means doomed to failure, even if it is all too often used as a pal-
liative for imemployment. And public regulatory participation is a key ingredi-
ent in the successful German apprenticeship training system.

Second, the goals of public programmes are not limited, and should not be
limited, to the efficiency-oriented criteria to which evaluation is typically lim-
ited. Programmes for the disadvantaged in particular are widely intended to
offer an activity-based alternative to idleness and personal decay. Even
programmes judged failures on efficiency grounds can achieve that goal -
though from the equity standpoint there is then no particular case for focusing
participant activities upon training, as opposed to education or useful and
interesting work.

Third, even if company training generally provides benefits for employers
and employees, that does not necessarily make it a superior vehicle for public
training objectives. Public programmes that harness employer training to pub-
lic goals, such as contemporary insertion programmes in France and the
United Kingdom, have the merit of linking training to immediate economic
needs and of encouraging employers as a whole to offer more training. How-
ever, evaluations of such programmes have typically found them ineffective
on the tougher, skills-oriented criterion of increasing participants' earning
power. Two factors appear to limit those programmes' contributions. First,
much in-service training is narrowly job specific, suiting the interests of the
employer more than those of the trainee or the wider economy. Second, little
training is often provided in the first place. In the absence of effective quality
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control, less scrupulous employers are encouraged to sign up for cheap trainee
labour. The difference between the results of the British Employment Training
programme and its Job Training Scheme, as between those of the Youth
Training Scheme and apprenticeship, vividly illustrate this neglected problem.

The underlying difficulty is that public policy has in some countries
adopted reactive, rushed, and institutionally shallow responses to skill and
employment problems, preferring the quick fix to the long haul, the catchy
acronym to the established institution, the politically partisan innovation to
the consensual development of an agreed and durable training system.

Notes

There are differences, in these and other evaluations, between the benefits per per-
son assigned to the programme and benefits to those enrolled - because many people
assigned never enrol. Benefits per enrolee are therefore higher than benefits per
assignee, and evaluators disagree about which measure is more appropriate.
Certificat d'Aptitude Professionnelle and Brevet d'Etudes Professionnelles, respectively.
Only one of four quasi-experimental evaluations of the employment effect of YTS
found that it reduced rather than increased subsequent employment rates for par-
ticipants (Ryan and Büchtemann, 1996, Table 10.5).
These distinctions are unavoidably blurred. Many adult education courses (eg pho-
tography) appeal to some customers for vocational reasons, but to others for purely
recreational reasons.
Corson et al. (1993), cited by Leigh (1994).
The former study addressed the manifest threat of selection bias - probably ineffec-
tively - by excluding from the comparison group all non-completers who had been
judged unsuitable for training.
The category 'off-the-job training' appears to denote in Lynch's study training that
is not sponsored by an employer; it is taken here to be dominated by individually
sponsored training.
It seems unlikely that retraining increases exposure to unemployment. More likely,
the refraining 'effect' is caused by uncontrolled negative selection effects, given that
no attempt was made to counter such bias. Similarly, the upgrade training effect
may also reflect positive selection, to the extent that more able and motivated work-
ers are more likely to undertake such training. Incidentally, the authors interpret
the difference between the effects of part-time and full-time courses in terms of the
pedagogical benefits of combining learning and working, but differences in the
constituency and type of training offer a more plausible line of explanation.

9, The primacy of employers in sponsoring apprenticeship can be illustrated from the
efforts of the British Government to resuscitate apprenticeship under its Modern
Apprenticeship scheme. The key difference between apprenticeship, on the one
hand, and full-time vocational education with work experience content, on the
other, was seen as the initiatory role and overall responsibility for training of the
employer in apprenticeship - although in practice, public colleges of further educa-
tion have been allowed by default to sponsor apprentices under the programme.
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In Germany, apprenticeship in small Handwerk firms differs considerably from that
in large industrial and commercial firms. The lack of an agreed picture of appren-
ticeship is particularly marked in contemporary France. Some commentators
accord low status to apprenticeship, presenting it either as a low-quality relic associ-
ated with artisanal production or as just another contemporary training scheme to
deal with youth unemployment (Romani and Werquin, 1997; Bonnal et al., 1995a).
Others treat it as the leading alternative to full-time upper secondary vocational
education, emphasizing its educational content and institutional resilience (Lhotel
and Monaco, 1993).
In the Netherlands and France, however, apprenticeship and full-time schooling
provide in at least some occupations alternative paths to particular vocational quali-
fications (eg Van der Velden and Lodder, 1995).
Evaluations that ignore these problems are prone to error. For example, the wage
gains attributed to British apprenticeship by Blanchflower and Lynch (1994, Tables
6, 8) apparently involve the use of first-year apprentice pay as an index of the
apprentice's prior state - in which case, what is measured is not just the effect of
training on pay, but also the extent to which the trainee pays for the training
through a lower training wage in the first place.
Lynch (1992), Blanchflower and Lynch (1994), Payne (1995), Buchel and Helberger
(1995), Sollogoub and Ulrich (1997). Negative pay gains for women in the United
Kingdom and the United States presumably reflect both low female access to
apprenticeship (to the hairdressing sector in the United Kingdom, to practically
nothing in the United States) and low returns to skills as feminized as hairdressing.
Two studies maybe mentioned here. In one, the vast difference in the importance
of apprenticeship in school-to-work transitions in Germany and the United States is
associated in panel data with lower unemployment and a better match between
skill supply and demand in Germany during the first 12 years of working life
(Büchtemann et aL, 1993). In the other, the EU countries that made more extensive
use of apprenticeship for initial training in industry showed, in the 1960s and
1970s at least, higher rates of youth employment than did those that relied instead
upon full-time secondary schooling and informal job training (Marsden and
Ryan, 1990).
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Judging evaluation
The limits of the evaluation enterprise

Only in the United States has the recommendation to evaluate become rou-
tine, at least for remedial job training. There, the evaluation enterprise has gen-
erated an argument that reinforces the need for evaluation: because there have
been so many negative evaluations, particularly of short-term and remedial
training, the simple faith in education and training cannot easily be main-
tained. When the suspicion of ineffectiveness becomes widespread, then it
becomes necessary to evaluate everything in order to maintain public and
private support. And so in the United States evaluation has become a new
article of faith, replacing the older faith in education and training itself: only
if a programme is evaluated rigorously and found effective can it be main-
tained. Under these circumstances, VET programmes (like other government
programmes) have to prove themselves before they can continue?

In other countries, evaluation has been increasing, partly as a way to justify
public spending, and we stress that there are many other potential benefits to
evaluation, as described in Chapter 2. However, before other countries go
down the path of the United States, there are two large qualifications to the
new faith in evaluation. The first, explored in this chapter, is that under certain
conditions evaluation can give incorrect or misleading results - not just for spe-
cific programmes, but for VET as a whole. Policy-makers, administrators and
researchers undertaking evaluation need to be aware of the larger problems
associated with evaluation, and structure their approaches to both VET and
evaluation accordingly.

The second qualification, taken up in Chapter 6, is that evaluation may not
be used in policy-making in ways that researchers and evaluators envision.
Rather than informing the decisions of governments and employers, it may be
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ignored, distorted, or used for overly political purposes. Or evaluation results
may simply be missing and incomplete, in which case there are other ways of
making decisions, some of which pay attention to the underlying logic of VET
programmes and some of which simply replicate familiar political decisions.
Once we have discussed these two limitations, then we can understand what
evaluation can and cannot accomplish and under what conditions it helps to
improve the understanding of what VET can do.

Of course, evaluations of VET programmes may be individually misleading
because they are done 'incorrectly', essentially because they fail to consider the
methodological issues reviewed in Chapter 3. For example, evaluations that fail
to consider selection effects, or the strength or weakness of employment
demand at various points in the business cycle, cannot provide accurate results
except by chance. But here we discuss not individual failures of evaluation, but
systemic problems, where evaluation is likely to be misleading because the tech-
nique is poorly suited to the larger issue of what VET can accomplish. We con-
centrate on four problems in particular: the distinction between short-run and
long-run results; the quantity/quality dilemma; the incentives that evaluation
itself creates; and the partial nature of evaluation, particularly where a complex
of institutions and policies may affect the results of education and training.

Short-run results in a long-run world

There are at least two liming problems that affect many evaluations. The first of
these is the problem (sometimes referred to as 'maturation') of whether a
programme has been completely implemented - whether the programme is in
place, with the academic and vocational instruction and other services intended,
with trainees enrolled and completing and who are the targeted trainees. If a
programme is evaluated prematurely, before it is truly in place, then a negative
evaluation may result, but that may be a false conclusion, due not to the ineffec-
tiveness of the programme but to the fact that there is no real programme.

In theory, a 'process' evaluation, or careful description of what has and has
not been put in place, can determine whether this is true or not.2 Therefore a
conventional recommendation is that evaluators undertake a process evalua-
tion before moving to outcome evaluation. However, the assumption underly-
ing this standard recommendation is that the period of implementation is
finite: a programme can be put in place within three months, or two years, or
some other relatively fixed period of time. If it has not been implemented by
then, it is declared a failure for reasons that may range from idiosyncratic to
systemic. A different view, however, is that something as complex as a VET
programme does not emerge completely implemented within a finite and rela-
tively short period of time, but instead develops over time, with a particular
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culture, a set of distinctive norms and practices, a particular way of preparing
its instructors, just as educational institutions have typically evolved over
many decades.

The short-term focus of most process evaluation in effect works against the
notion of institution-building: a programme is conceived of something that
can be created relatively quickly, introduced among the other institutions of
a society, evaluated as a discrete entity, expanded or contracted. We call this a
'project' or 'programme' view, because of its tendency to think of a VET
programme as self-contained and independent. Then, what is convention-
ally called 'programme evaluation' assesses the effects of the programme
only, independently of any surrounding policies and institutions. We con-
trast this with what we call a 'systems' view, a perspective that is more
common in general education, where institutions have developed over rela-
tively long periods of time in systems of articulated institutions and
programmes, for example, pre-school programmes leading to elementary
schools, leading in turn to secondary schools preparing individuals for
various post-secondary options. Most evaluation is consistent more with a
'programme' view than with a 'systems' view: conventional outcome evalua-
tions like those described in Chapter 3, The challenge of comparisons, have
most often been applied to discrete projects, and the short-term perspective
of both process and outcome evaluation in many ways reinforces the
'programme' conception of VET. We return to the question of 'programme'
versus 'systems' views later in this chapter.

The second timing problem involves the period of evaluation. Conven-
tionally, evaluations of VET programmes examine employment within a rela-
tively short period of time after completing the programme, within 30 or 90
days, in many cases, or within two years in some of the most sophisticated ran-
dom-assignment evaluations.3 But, as we have noted in earlier chapters,
short-run results are not necessarily related to long-run results: the evaluations
in the United States that have taken the longest perspective have uniformly
suggested that the benefits of remedial training vanish over five or six years,
and short-run evaluations give misleading perspectives about the value of
small interventions like job search assistance compared to more substantial
forms of education and training. In effect, the short-term focus of most evalua-
tions mistakenly confirms the value of those services intended to have quick
effects, and conversely devalues those (like more substantial education) whose
benefits can materialize only after several years.

The obvious solution to this timing problem is to extend all evaluations
over longer periods of time - five or six years at a minimum.4 Of course, this
increases the cost and complexity of evaluation, and means that results about
effectiveness cannot be quickly available - a special problem given the imp a-
tience of many policy-makers and the short-term requirements of many
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political systems. Such a recommendation is more in keeping with a 'systems'
perspective than with a 'programme' focus: it would require policy-makers
to think about VET programmes in a longer-run sense - as efforts to generate
benefits over a longer period of time, and to create institutions that can
endure and improve as more information is generated about their effects on
trainees, employers and others. But if evaluations have a shorter-term focus,
then they may be misleading in several ways, no matter how technically compe-
tent they may be.

The quantity/quality dilemma revisited: the biases
of evaluation

Issues of programme quality are unavoidable. The most common statement
among proponents of education and training as solutions to various eco-
nomic problems is that countries ought to sponsor both more and better educa-
tion and training. If programmes are found to have negligible effects, the
most obvious reason (after the possibility that they have not been imple-
mented properly) is that they are of low quality - a particular danger where
programmes are short, or of low cost and intensity, or emphasize services
(like counselling and job search assistance) that do not substantially improve
job-related competencies. And of course evaluation is sometimes intention-
ally used to improve the quality of individual programmes, or to identify
promising practices for others to follow.

Unfortunately, for a variety of reasons it is much more difficult to enhance
quality than it is to focus on the numbers of individuals trained and educated.
As argued in Chapter 3, Outcome measures, dimensions of quality often
involve arguments about which there is little evidence. For example, should
vocational instructors have more experience or more preparation in teaching
methods? Should VET take place in school-based settings (or in other institu-
tions unconnected to work) or in work-based settings? Are more resources per
trainee (including smaller class sizes), and longer or more intensive training,
preferable to shorter and cheaper programmes? Should VET instruction follow
competency-based approaches that have become popular in a number of
countries, or does this narrow teaching inappropriately? Should instruction
focus on relatively job-specific procedural knowledge, or emphasize instead
greater conceptual understanding of work processes and machines? Is basic lit-
eracy more important than technical skills? These kinds of debates about the
quality of programmes all involve Stages 1 and 2 of the human capital model
outlined in Chapter 1, stages that are rarely the subject of evaluation.

In theory, these kinds of question should be resolved by empirical research.
For example, experiments or other analyses could be undertaken by comparing
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the effectiveness of instructors with more experience versus those with more
teacher raining or examining the effects of more resources or more intensive
programmes on subsequent outcomes. In practice, however, dimensions of
quality are often matters of faith, as is, for example, the preference for occupa-
tional experience over formal training in hiring vocational instructors, or the
preference for the dual system in German and Swiss education. And when
such analyses have been undertaken they are often inconclusive, either
because of methodological flaws,6 a short-run focus,7 or simply an inability to
capture all the potentially important dimensions of quality that may be impor-
tant. As a result there is little evidence about the effects of varying quality in
VET programmes, though virtually all the ongoing debates - including some
that we review in Chapter 7- are debates about quality.

In addition, many evaluations have been designed so that dimensions of
quality are simply uninvestigated, or unreported, or otherwise hidden from
view. Typically, process evaluations asked whether a programme is up and
running, whether the target number of individuals are enrolled, and how
long they remain enrolled, but these are largely quantitative indicators that
ignore whether instructors are appropriately qualified, or what kind of teach-
ing takes place, or specifically what services a trainee receives. In many
experimental and quasi-experimental evaluations, those enrolled in the
programme are treated as a homogeneous group receiving the same services,
ignoring the variation in their experiences; similarly, the control or compari-
son group is treated as if they received no services at all, which may not be
true.8 By treating the programme being evaluated as a black box, dimensions
of quality are effectively ignored.

One particular dimension of quality that is diffithilt to incorporate into eval-
uations is the breadth of a VET programme. Many countries have become
interested in broader and less job-specific forms of vocational education, better
integrated with underlying academic competencies, closer to 'education' than
to 'training'; this interest has been generated by the failure of narrow forms of
vocational education and by calls for higher-order competencies that cannot
be taught in narrow, skill-specific job training. But broader and more general
programmes are more difficult to evaluate. If such programmes are indeed
broader, individuals completing them are likely to go into a wider array of
occupations; thus it is more difficult to tell what a job-related placement is. The
benefits of such programmes are likely to develop over longer periods of time,
as individuals are able to adjust as the economy changes and their careers
progress; thus, short-term evaluations are unlikely to capture the full range of
benefits. Part of the benefit of broader VET programmes is likely to be captured
by employers (see Chapter 4, Employer-sponsored training), and these bene-
fits are notoriously difficult to measure. Similarly, broader training is less likely
to result in displacement than is narrow and skill-specific training, where there
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are typically many individuals who have obtained such skifis in many ways;
but in the absence of efforts to measure displacement, this benefit will not be
clear. Finally, the learning that takes place in broader and more integrated
programmes (ie at Stage 2) is more difficult to measure, particularly with stan-
dardized academic tests. Indeed, the efforts to develop broader forms of occu-
pational education have foundered on precisely these kinds of problems
(Grubb, 1995a, especially Vol. II): a system that has been created for narrow
and job-specific VET will reinforce narrow programmes and impede broader
programmes in many ways.

In addition, governments typically have found it difficult to control the
quality and breadth of VET programmes. Enrolments can usually be increased
by providing additional funding, but quality is much more difficult to influ-
ence. It requires various combinations of instructor training, external incen-
tives, and standards (like performance measures and student certification),
more precise targeting on the most promising occupations, discussions with
advisory boards including employer and worker representatives, and techni-
cal assistance to enhance any of these. In many countries, there are active
debates about quality, but they take place with different intensity in different
parts of the VET system precisely because of the institutional divisions men-
tioned in Chapter 1, Conceptions of education and training. For example, there
is serious concern in the United States about the quality of instruction in sec-
ondary education, but almost no mention in post-secondary occupational edu-
cation or in remedial job training.

Finally, it is difficult to signal dimensions of quality to employers, so that
they know if their applicants are better prepared for their kind of production.9
The effort to signal quality has largely taken the form of specifying licensing
examinations or qualifications, for example, the Facharbeiter in Germany, or
NVQs in England and Wales (and SVQs in Scotland), or licensing examina-
tions for health technicians in the United States. However, while some of these
(like the German Facharbeiter) appear to have worked well - in the sense that
they have become widely accepted as reflecting high-level mastery - others
(like the NVQs) have yet to become effective signals of quality.10 In still other
cases, particularly in countries hostile to regulation, such standards are volun-
tary, and their use by employers is difficult to judge. Furthermore, remedial
training and retraining for unemployed workers often convey their own nega-
tive signals, because individuals completing such programmes by design come
from the ranks of the unemployed and underemployed, and employers may
suspect them of being low-abifity or unmotivated workers. Under these cir-
cumstances it is difficult to create a signal of high quality to counteract the sus-
picion of negative selection.

For all these reasons, then, it has been difficult to improve the quality of VET
programmes. Many countries have followed a quantity rather than a quality
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strategy, frying to increase the numbers of enrolments in VET rather than
improving its quality.11 (The main exceptions tend to be countries in the tradi-
tion of the German dual system, which embody several mechanisms of quality
control and have been widely if incompletely emulated.) To be sure, evalua-
tion has been only one part of this problem, but it may be particularly influen-
tial because it has the potential to provide evidence about the effects of varying
quality. When we turn in Chapter 8 to recommendations, we wifi return to the
issue of quality as well.

Incentives for VET programmes and policies

In addition to providing information to policy-makers and to employers, eval-
uation also creates various incentives for VET programmes. Some of these are
intended, of course, for example, the performance measures in American job
training programmes are intended to improve placement rates, by creating tar-
gets for programmes to meet and (in theory) penalizing them if placement
rates fall below a particular standard. Positive incentives can also be used: for
example, in the United States the basic remedial training programme (JTPA)
reserves funds for state governors to allocate on the basis of high performance;
in Tennessee a small amount of funding is distributed to secondary vocational
programmes that demonstrate above-average performance; and Florida is
moving towards allocating some funding (15 per cent) on the basis of common
outcome measures like placement rates.

The downside is that evaluation and performance measures may create
perverse incentives, rather than enhancing the quality of programmes. The
most obvious of these is 'creaming': if programmes are judged according to
their performance, this creates incentives to enrol only the most able, moti-
vated, and experienced individuals. This is a standard and intended feature
of employer-sponsored upgrade training, where employers generally choose
their most promising employees for further training. However, creaming in
remedial and retraining programmes undermines the typical purpose of pro-
viding training for the most disadvantaged individuals. In the United States,
evidence of creaming has been countered by various requirements, for exam-
ple, requirements to spend a specific proportion of funding on youth, or
hard-to-serve adults. Unfortunately, this creates administratively complex
programmes, with incentives and counter-incentives of different kinds.

Another possibility is that, if evaluations have substantial consequences,
programmes wifi simply manipulate the data in order to look as effective as
possible. For example, local JTPA programmes in the United States often admit
that, under the pressure of performance measures that stress placement rates,
they tend to wait a week or two before formally enrolling individuals.
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Therefore individuals who are unmotivated, who are likely to drop out within
the first few days or weeks of a programme, are never counted as enrolled and
do not reduce the placement rate. Similarly, when placement rates are col-
lected through tracer studies that contact former students, programmes may
not try very hard to find students from whom they do not get immediate
responses; because students who are not successful in finding employment are
more likely to leave the area and be difficult to contact, this strategy eliminates
some of the least successful students from the calculation of performance mea-
sures. It is impossible to know precisely how data are manipulated, of course,
since the whole point is to fool evaluators and programme administrators.
While a study of performance standards found little evidence of widespread
manipulation (Dickinson et aL, 1988), this remains a danger whenever perfor-
mance measures have serious fiscal consequences.

Yet another example involves the common problem of timing. The mea-
sures of success in job training programmes have been short-term job place-
ment, measured initially over 30 days and now extended to 90 days; the
measure of success in job training for welfare recipients is usually movement
off welfare. These outcome measures generate incentives to move individu-
als quickly into employment - any employment at all, even low-quality
employment that can be expected to last only short periods of time - since
long-term employment effects are unmeasured and therefore irrelevant to
conceptions of success.

In addition, some incentives may backfire in unforeseen ways. For exam-
ple, during the 1980s, one performance standard applied to American reme-
dial training was the cost per placement, intended to get programmes to
provide effective programmes at lower cost. In practice, however, this stan-
dard caused programmes to offer short and cheap programmes, oriented to
short-term results (egjob search assistance), rather than more extensive train-
ing. When federal administrators realized the problem, this particular mea-
sure was eliminated.

The lesson of these cases, therefore, is that individuals designing evaluation
- particularly the kinds of evaluation used to improve the quality of
programmes, like performance standards - must take special care in the spe-
cific measures chosen. The good news is that programmes do respond to the
incentives they face. The bad news is that there may be ways of achieving those
objectives that undermine the effectiveness of VET programmes.

Evaluation creates incentives for particular programmes, then, but there are
still larger ways in which evaluation enterprise affects VET policy as a whole.
One of these is unambiguously good: evaluation forces programmes to
become aware of outcomes, to make them self-conscious about what they can
accomplish. However, problems for VET systems can arise if some programmes
are evaluated while others are not. For example, in the United States, publicly
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funded remedial training programmes have been evaluated more persistently
than education programmes, while upgrade training sponsored by firms has
almost never been evaluated except in the most casual ways. This has resulted
in a situation where the articulation between public-sponsored short-term
training and longer-term education is more difficult, because educational
programmes are not used to being evaluated on the basis of their employment
and earnings effects: vocational educators insist that they provide 'education,
not placement', and have developed a reputation among training programmes
for being unconcerned with outcomes. For their part, training programmes
often think of themselves as outcome oriented, and policy-makers often refer
to them as effective because they are governed by performance standards -
even though the performance measures by which outcomes are judged are not
necessarily good measures of effectiveness. And upgrade training sponsored
by firms has been widely interpreted as effective, because of its close connec-
tion to employment, even though its real value to firms has rarely been
appraised. Thus the perceptions among different types of VET programmes
are skewed by the differential application of evaluation.

These perceptions about effectiveness and evaluations have led
policy-makers in the United States to extend performance measures to a
variety of other VET programmes beyond short-term job training, including
vocational education, adult education, and various smaller remedial training
programmes. In theory, a more even application of performance measures
should lead all programmes in the system to be more outcome oriented,
and should eliminate the variation in the perception of different VET
programmes.12 And, in the long run, a more uniform approach to evaluation
would help create a more coherent system out of what is now a series of inde-
pendent and disconnected programmes, as we consider in the following sec-
tion. Unfortunately, performance measures are one of the non-experimental
and most suspect kinds of evaluation, as clarified in Chapter 3, The challenge
of comparison, and therefore it is important to be concerned about the distor-
tions of the evaluation measures developed. Thus, improving the quality of
evaluation measures is as important as extending them to the various
programmes and institutions in the VET 'system'.

'Programme' versus 'systems' evaluation

As mentioned above, most evaluation takes what we might call a 'programme'
approach. A VET programme is conceived, implemented within a defined
period of time, and then evaluated by asking whether and how it benefits
those enrolled in it - assuming that other institutions in a society stay the
same. The outcomes focus on the benefits to individuals, or (particularly for
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in-service training) to employers in the form of productivity and profits. Pre-
sumably, if the evaluation is positive, the programme might be replicated or
expanded, particularly as part of a process of experimenting with alternative
programme designs. But only rarely do the evaluations of VET programmes
conceive of a larger system of programmes that might apply to large numbers of
individuals or employers, a system that might develop slowly over time.
Instead they examine relatively isolated programmes or projects, designed for
relatively small numbers of individuals. Indeed, the conventional approach is
usually called 'programme evaluation', as if to emphasize that it evaluates only
an individual programme.

It is plausible that the development of a style of fragmented, short-run and
isolated evaluation research reflects the decentralized and fragmented politi-
cal system that the United States has. As Wilensky (1985) has argued:

fragmented and decentralized political economies like the United States foster
isolated, single-issue research, typically focused on short-run effects and used
for political ammunition rather than policy plans; more corporatist systems such
as those of Sweden, Norway, Austria, and perhaps Germany foster dialogue
between researchers, bureaucrats, and politicians in which a wide range of
issues are considered, and research findings are more often used for policy plan-
ning and implementation as well as budget justification.

A corollary is that, in the United States, and to a lesser extent in the United
Kingdom, more energy is put into developing new programmes and evaluat-
ing them - and then abandoning innovations or frying new approaches -
rather than continuing to develop institutions over longer periods of time. In
essence, this kind of programme evaluation substitutes for systems develop-
ment in VET: evaluation begins too soon, before individual programmes are
well established, and certainly well before they have created links with other
programmes, and then negative or equivocal results are used as ammunition
against the programme (as Wilensky points out) rather than as guidance in
improving its quality. This suggests that the entire evaluation enterprise, in its
'programme' focus, is part of an incoherent and fragmented approach that is
unlikely to lead to more effective VET policies over time.

A 'systems' perspective would, on the other hand, encourage thinking not
about individual projects, but about widely available programmes that are
linked to one another and institutionalized. This in turn would lead to asking
several different questions in any evaluation.

First, could this programme reasonably be part of an existing system of insti-
t-utions within a country? Sometimes, evidence from evaluations have been
used to make recommendations that are difficult to implement for large num-
bers of people, because of the lack of the other institutions in a society that are
necessary if a particular VET project is to work. The most obvious example is
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the widespread admiration for work-based learning, based on the apparent
success of the German dual system, or (in developing countries) on the success
of the Botswana Brigades, with their emphasis on creating employment with
training. But in countries without a history of work-based learning, it has
proved difficult to find enough work-based placements to expand such a sys-
tem, even though a small pilot programme may work well. The case of the
Republic of Korea being unable to emulate the dual system, reported by Jeong
(1995), is instructive, and the school-to-work programme in the United States is
currently foundering on this problem (Hershey et al., 1998). Similarly, certain
kinds of innovations are notoriously difficult to implement because they are
inconsistent with, or just different from, existing practices. Thus the various
efforts to integrate academic and vocational education in developed countries,
or to create diversified schools in transitional and developing countries, repre-
sent such departures from standard practice that they have been difficult to
implement. To some extent, this question is simply one facet of the implemen-
tation stage of any new programme, but our point is that it should be asked
with an understanding of what common practices and conventional institu-
tions currently exist in a country.

Second, could this project be expanded into a system of similar programmes,
applicable to large numbers of individuals? Often, positive evaluations are fol-
lowed by recommendations for expansion, particularly if their purpose is to
inform government policy. However, certain kinds of programmes could not
conceivably be expanded, or if expanded they would not work as the original
experiment did. Many innovative programmes depend on the charisma of a sin-
gle director, or (for work-based programmes) the generosity of a particular com-
pany, and are therefore difficult to replicate. One of the most successful remedial
job programmes in the United States depends in part on its longevity in the com-
munity, so that employers turn to it rather than other sources for employees.13 It
could not be quickly replicated, therefore, although one implication of its success
may be that job training must be stable in order to form the durable links with
employers that lead to long-run success - as distinct from the common practice
of opening and dosing training projects every few years. Sometimes programmes
are simply too expensive to be widely replicated - the case of the widely cited Job
Corps programme described in Box 3.11, for example - though they could be
part of a graduated system in which intensive programmes are reserved for indi-
viduals with the greatest barriers to employment, while others receive less inten-
sive training and related services. There are, then, many different issues in the
expansion and replicabffity of programmes, but the issue is whether an evalua-
tion asks the right questions to determine whether any one programme could be
expanded into a system.

Third, is this programme linked to other VET opportunities, or is it a
stand-alone programme without such connections? Sometimes stand-alone
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programmes are desirable for specific goals, but - from the perspective that
learning should be relatively continuous, including the popular conception of
'lifelong learning'14 - any particular programme should be linked to other
opportunities. For example, some exemplary employers provide relatively
continuous training opportunities for their employees. On the contrary, many
remedial training programmes and adult education are short-term efforts to
get individuals into employment quickly, but since they do not lead to subse-
quent VET programmes they provide no mechanism for an individual to con-
tinue learning and therefore usually leave trainees with skill levels too low for
decently paid employment. Many VET programmes provide only vocational
skills training without the complementary 'academic' instruction, or provide
remedial language skills without vocational skills, so that trainees leave with-
out all the competencies necessary at work. A systems perspective would make
sure that each programme is linked to others, so that individuals and employ-
ers can achieve both the levels and the varieties of competencies necessary
throughout their working lives.

Fourth, would the system implied by this programme work well? If a
programme could be replicated and converted into a VET system, would it be
desirable? Sometimes, a small programme may work well, but its expansion
might not be consistent with a country's other practices, values and institu-
tions. For example, some programmes are selective - either choosing the best
potential trainees, as employers often do, or selecting those in greatest need, as
remedial programmes do - in ways that would be undesirable in a larger sys-
tem. Other efforts might reinforce school-based approaches to training in a
country that wants to move toward work-based approaches, or might widen
rather than narrow the division between training programmes and employers.
This kind of question can often be answered only by thinking carefully about
the characteristics of an imagined system, perhaps with the help of compari-
Sons with other countries.

Finally, does this programme contribute to, or detract from, the transpar-
ency of a country's VET system? Transparency refers to the ability of prospec-
tive workers and employers alike to understand where they can get access to
VET opportunities, what role a specific programme serves, and how it relates
both to other VET opportunities and to employment opportunities. In some
advanced countries with a tradition of experimentation, like the United States
and France, there are so many programmes with so many different purposes
that prospective students, employers, and policy-makers alike are often bewil-
dered; this may also be the case with a transitional country like China, which
has some forms of VET linked to the public enterprises that dominated in its
past, while other forms are emerging as part of its transition to a more mar-
ket-oriented economy. In general, transparency is a valuable characteristic of
any VET system.
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Within a 'systems' approach, a programme might be considered successful
not because of its effectiveness for initial cohorts of students, but for its ability
to be replicated, articulated with other VET programmes, connected to
employer hiring practices, and otherwise related to other established practices.
Conversely, a programme with high employment and earnings among its
graduates might still be judged ineffective if it requires special conditions - a
particularly charismatic director, or an unusual relationship with an employer
- that could never be replicated or institutionalized. More generally, a 'sys-
tems' perspective would ask not whether an individual programme serves the
needs of trainees and employers, but whether a complex of institutions does
(Marsden and Ryan, 1991b; Grubb and McDonnell, 1996). But this kind of eval-
uation is quite different from the conventional approaches outlined in Chapter
3, and no country has yet developed such an approach.

It is difficult to find examples of systems-oriented evaluation. However, a
step in the right direction is the effort to develop data and measures of perfor-
mance that are comparable across programmes. For example, the United
States Department of Labor funded several states to develop common data
and core measures of performance for various federal and state VET
programmes (Trott and Baj, 1996); Florida has moved towards a common set
of outcome measures to use in performance-based funding; Oregon has devel-
oped guidelines called Oregon Benchmarks for all programmes; and Washing-
ton is using a common data source to measure the effectiveness of several
independent programmes (Grubb, 1998; Grubb et al., 1999). In addition, the
development of human investment councils coordinating a variety of
programmes can lead to more coherent systems (King, 1988; Grubb et al., 1999).
Although there is a substantial gap between developing common outcome
measures and a 'systems' evaluation, these are necessary preconditions that
indicate systems-oriented thinking.

Evaluating VET programmes alone: the limits of
partial analysis

Evaluation is intended to reflect the effectiveness of a particular programme
independently of the other social practices and institutions that surround it.
The basic evaluation question is: what is the difference - for individuals, for
employers, for other workers, for an economy as a whole - due to having
a particular programme in place, assuming that other programmes and
policies stay the same? While this is certainly an important question, it may
generate misleading answers if other policies or institutions are necessary
for a VET programme to be successful. Thus evaluation is not a good tech-
nique for assessing whether a complex of changes is necessary in order to
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enhance and utilize human capital, or to promote economic growth, or to
reduce unemployment.

There are some obvious candidates for changes that are complementary to
the enhancement of VET.15 One often overlooked relationship, within the com-
plex of VET programmes, is that education is often complementary to training.
Individuals may be able to benefit from relatively job-specific training only if
they have sufficient education, in both 'academic' capacities like literacy and in
certain general vocational competencies, for example, knowledge about elec-
tricity, or mechanical forces. The empirical evidence is not particularly strong,
though an evaluation of Colombia's Servicio Nacional de Aprendizaje (SENA)
programme found its rates of return higher for better-educated workers
(Jimenez, Kugler and Horn, 1986). Other results are also consistent with educa-
tion and training being complements rather than substitutes: employers who
tend to provide more training for their best-educated workers behave as if
upgrade training is complementary to education, and the weak effects of
remedial training (see Chapter 4, Publicly sponsored training) can be inter-
preted in terms of an inability to substitute training for more fundamental edu-
cation. If workers need both general competencies and job-specific skills, then
the most effective approach may be to increase both what is normally consid-
ered 'education' along with 'training' but conventional evaluations will typi-
cally find that either one independently is ineffective.

The most obvious requirement for VET to be effective is, of course, employ-
ment itself. In a high-unemployment economy a VET programme is particularly
likely to involve displacement, at the expense of increases in aggregate employ-
ment. As a result, some countries - Germany and Denmark, for example, and the
United States during the 1970s - have provided public employment in addition
to training, in effect creating demand for the greater supply of skills. In other
contexts, policies to enhance the availability of capital may be necessary, as in
efforts to provide micro loans and training for the informal sector in developing
countries; stable labour-management relations are another obvious comple-
ment. The improvement of health and nutrition is often necessary before indi-
viduals can take advantage of either education or training programmes (Schultz,
1995), and agricultural development and education are often complementary to
one another. Perhaps the greatest success story of the post-World War II period,
that of Japan, has been attributed to a complex of changes including the devel-
opment of flexible management, government-directed strategies to integrate the
efforts of research and industry, co-operation between the government and
large groupings of private enterprises, and rejection of foreign investment as a
technology transfer strategy in addition to a high-quality education and train-
ing system (Freeman, 1989). And of course basic stability and peace are necessary
for any kind of progress. The factors that are complementary to VET have not
yet been systematically elaborated, and they may vary from country to country;
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but - aside from cases where skifi shortages are acute - it is difficult to think of
cases where VET can be effective in stimulating growth by itself.

These complex complementary relations are not well described by conven-
tional statistical analysis (Singh, 1994). They require a deeper understanding of
the process by which skills are incorporated with other influences to enhance
productivity - what we have described as Stage 3 of human capital develop-
ment - and they are usually described by country-specific case studies. Unfor-
tunately, this stage is rarely examined in conventional evaluations, and so the
complementary policies that may be necessary to make a VET programme
work are unlikely to be uncovered. This is yet another argument for expanding
the range of questions that evaluation considers, lest it miss the central issues
that may lead to greater effectiveness.

Conclusion: improving the understanding of VET

The limits of evaluation - and of social science research in general - cannot
always be overcome, but if the central assumptions and constraints are kept in
mind, incorrect conclusions and inappropriate policies can in theory be avoided.
Indeed, debates over evaluation results often take precisely this form, with alter-
native explanations proposed and debated even when evidence cannot be
improved. In practice, of course, the political process often constrains debate, as
we investigate in the next chapter, so that the full discussion that might prevent
misinterpretation and inappropriate policy cannot take place, at least in the pol-
icy arena. Therefore it is important to be clear at the outset about the limits of
evaluation developed in this chapter: its short-term focus; its tendency to rein-
force a 'project' rather than a 'systems' view of VET; the difficulty in examining
quality and breadth in VET; the inappropriate incentives it can generate; and its
emphasis on a specific programme rather than a complex of institutional policies
that may be necessary. Under certain circumstances, when these issues are espe-
cially important, evaluation can be worse than useless: it may drive policy in the
wrong direction.

This is not, we should stress, an argument against doing evaluation. Instead,
this is plain talk about evaluation itself, a plea for a deeper understanding of
evaluation no matter what specific kind of evaluation a programme or country
or donor undertakes. As we have stressed throughout, evaluation cannot be a
'cookbook' procedure, undertaken by following certain steps mechanically.
Instead, policy-makers and administrators need to think hard about what they
want from their VET policy, and design evaluations accordingly.
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Notes

See especially Aaron (1978). He describes the decline of faith in government in the
United States as a result of disappointments over the Great Society and Watergate.
The attack on government during the Reagan years was a continuation of this pro-
cess. The declining faith in government has shifted the burden of proof in the
United States, from a situation where a simple faith in the effectiveness of govern-
ment dominates to one of general suspicion of government. In other countries,
declining faith in the Welfare State led to the same result.
A process evaluation overlaps with implementation-oriented evaluation (see Chap-
ter 3, Evaluation of implementation and other stages): both consider who has been
served and with what gross results, but the former is oriented more to delivery
mechanisms and the latter more to participant experiences.
Evaluation over 30 or 90 days, as has been common in American programmes,
may be more appropriately considered a form of performance management
rather than evaluation.
This is not necessarily true. For certain types of short-term training, disappointing
short-run results almost certainly would not become positive over the longer run,
so short-term results might seem sufficient. However, because positive short-term
results might be reversed, as we saw in Chapter 3, Outcome measures, long-run
effects would still need to be measured. Note that in earnings functions estimated
across a population of various ages - for example, those in the labour force from 25
to 65 years of age - a longer time horizon is built into the analysis. Analyses of sin-
gle cohorts, for example, the analysis of earnings and employment patterns of a
group four years after leaving secondary school, typically revert back to a
short-term perspective, though some long-term datasets have become available
(eg the United Kingdom's National Child Development Survey, that has by now
followed a population cohort born in 1958 through the first 40 years of its life).
When this has been done in the United States, the results suggest that the dominant
emphasis on occupational experience may be suspect. While some occupational
experience appears to improve the quality of teaching, a review of studies over 40
years suggests that extensive experience does not improve the quality of vocational
teaching; however, formal post-secondary teacher training is associated with desir-
able teacher and student outcomes (Lynch, 11997).
There is a large literature in the United States on 'education production functions',
relating measures of learning (like test scores in language and mathematics) to
resources. In the terms discussed in Chapter 1, Conceptions of education and train-
ing, these relate measures of learning in Stage 2 to resources in Stage 11 (see, eg
Hanushek, 1986 and Hanushek et al., 1994, and the interchange in Educational
Researcher of February 1992, Hanushek, 1992). But these results are flawed because
they do not consider the process of teaching (ie Stage 2). It is therefore impossible to
know whether an experienced teacher is a more skilled instructor or is simply
burned out, or whether smaller class sizes lead to different and more effective
approaches to teaching or simply allow teachers to continue a standard lecturing
approach with fewer students. At best, the results of this literature show that more
resources are not by themselves sufficient to improve learning, but they cannot
show the conditions under which resources make a difference.
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There has been some effort to determine whether less intensive job search assis-
tance is more or less effective than more intensive classroom training. The World
Bank and the Organisation for Economic Co-operation and Development (OECD)
have concluded that job search assistance is more cost-effective than classroom
training. Most of these evaluations are, however, quite short term and exclude
aggregation problems (see Chapter 3, Aggregation). The effort to contrast the
effects of a less intensive 'labour force attachment approach' with a more intensive
'human capital development approach' in the JOBS programme has yet to generate
conclusive results.
Technically, enrolment in a programme has been represented by a binary vari-
able, ignoring all variation in quality. In the evaluations of the American wel-
fare-to-work experiments in the 1980s, the differences in services received by
experimental and control groups were often not reported. More recent evalua-
tions have been more careful about documenting the services actually received,
from which it is clear that control groups may receive almost as much remedial and
formal education (because of the widespread availability of such programmes) as
do experimental groups.
This is possibly not a problem for upgrade training, where an employer presumably
knows the effects of firm-sponsored training. However, even here the tendency to
contract with independent training providers means employers and supervisors
may not know whether upgrade training is of the desired quality.

10, See Chapter 3, Outcome measures.
There is, of course, an even more subtle policy problem about the trade-off
between quantity and quality, for example, between a high-quality, low-quantity
strategy versus a low-quality, high-quantity strategy. No country has generated
evidence related to this decision, but many countries have made implicit decisions
within certain parts of their education and training systems. For example, Great
Britain opted in the 1980s to replace low-volume, high-quality training with
high-volume, low-quality training for both young workers (apprenticeship and
Youth Training Scheme, respectively) and adult workers (Training Opportunities
Scheme and Employment Training, respectively; see Chapter 4, Publicly spon-
sored training). The former choice compares unfavourably to the progressive
development of apprenticeship in postwar Germany (Marsden and Ryan, 1991b).
We note an interesting problem as VET programmes become more integrated into a
coherent system: the goals of personal development that dominate general or aca-
demic education would join the more employment-oriented goals of VET
programmes, creating difficulties for evaluation. But such a fusing of goals might
help prompt VET programmes to become more general - a shift that is underway in
many countries through interest in integrating academic and vocational education
(Achtenhagen and Grubb, 1999; Grubb, 1995a).
This is the Centre for Employment Training in San José. Some aspects of this
programme - its combination of academic and vocational skills training, and its use
of enterprises as part of the training - could be replicated by other programmes.
'Lifelong learning' is often a slogan in search of content. However, a great deal of
the writing about lifelong learning falls into either a pedagogical argument - that if
individuals are educated to be autonomous learners, they will be able to learn on
their own throughout their lives - or an institutional argument, that education and
training institutions should be created in ways to maximize access to individuals
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throughout their lives, The point we are making here is one version of this institu-
tional argument. In the best of all worlds, of course, countries interested in lifelong
learning would follow the recommendations of both the pedagogical and the insti-
tutional perspectives.

15. See in particular Psacharopolous and Woodhall (1985), Ch. 10, 'Intersectoral Links'.
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From evaluation to policy
The treatment of evaluation evidence
in policy-making

When we outlined the purposes of evaluation in Chapter 2, the first and most
obvious application involved the use of evaluation evidence to formulate gov-
ernment policy, particularly to provide evidence about the VET programmes
most worth undertaking compared to those that should be closed. The evalua-
tions reviewed in Chapter 4 were supported largely by governments, or by
foundations, donors like the World Bank, or inter-governmental agencies like
the Organisation for Economic Co-operation and Development (OECD), all
with intense interests in government policy or in using evaluation to shape
their own policies.

But the rules and procedures governing evaluation and social science evi-
dence - the concern with the validity of conclusions discussed in Chapter 3
are different from the rules governing politics. Therefore an important ques-
tion becomes how evaluation and other social science evidence are used in the
policy process. If evaluation findings are never used, or if they are used inap-
propriately, then honesty might require us to abandon evaluation, and to rec-
ommend that governments forgo evaluation that they are not going to use in
any desirable way. But if we can determine the ways that evaluation can be
helpful, or has been effective, then we could at least recognize the limits of
evaluation, and perhaps shape it in ways that might be more effective. To do
this, we first examine some general considerations about the use of evaluation
and other research, much of which suggests that evaluation has not been
widely used in policy-making. We then develop several cases where it seems
that evaluation has been more effective, and draw some conclusions from
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these brief case studies. Finally we outline how decisions might be made if
evaluation evidence is lacking, or ignored, in order to argue once again for the
value of evaluation as an antidote to politics as usual. This chapter is therefore
concerned with plain talk about politics and policy-making itself.

Use and abuse of eva'uation evidence

In the 1960s, in many advanced countries, a view developed that policy could
be rationally planned to resolve social problems, relying on various kinds of
evidence - 'hard data' - to sort out effective from ineffective solutions. The use
of planning-programming-budgeting systems (PPBS) in American defence
policy, the rise of cost-benefit analysis, the development of policy analysis as a
rational approach to policy-making, and the requirement in various legislation
to use social science evidence - for example, the requirement in the German
Employment Creation Act of 1969 and the enactment of environmental impact
statements and cost-benefit analysis in the American regulation - all reflected
this view of social science evidence. But as the 1970s and 1980s wore on, it
became clear that evidence was not being used according to this 'rationalist'
perspective and, in addition, that social problems were persisting and even
worsening, evidently resistant to the rational analysis that sought to solve
them. In this process, there developed the view of evaluation described in
Chapter 2, Evaluation as a mechanism of public debate about VET: as provid-
ing information to inform public debate, to provide the 'plain tallc about VET
and other social programmes.

But of course this purpose of evaluation simply raises the further question:
in what ways has such evidence been used to inform public debate and policy?
In examining evidence from several advanced countries, a number of conclu-
sions seem evident.1

First and most obviously, policy-makers often simply ignore evaluation evi-
dence, particularly when its findings are contrary to a political or ideological
position. The example of British training policy in Box 6.1 is illustrative: a Con-
servative government wedded to market-like mechanisms and quasi-private
markets for training simply ignored evidence that others kinds of training
worked. A similar example from the United States involves recent Congressio-
nal action in vocational education: while Congress had mandated a compre-
hensive analysis of its vocational education policy in 1990, it was so intent on
consolidating various VET programmes in 1996 that it totally ignored the
results of its own study. In this case a shift from a Democratic to a Republican
Congress contributed to the practice, but the point is that policy-makers as a
group do not necessarily pay attention to the evidence that they have
requested.
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Box 6.1 Evaluation and political choices

Adult training in Great Britain

Between 1972 and 1985 the British Government sponsored occupational
training for adult workers under the Training Opportunities Programme
(TOPS). TOPS delivered full-time training for occupational skills, using a
long-standing network of public training centres (Skilicentres), serving pri-
marily the unemployed and adult females returning to the labour force.

Between 1985 and 1988, four programmes were introduced rapidly,
including the Job Training Scheme (JTS, a limited reshaping of TOPS), and
culminating in Employment Training (ET), which replaced them all in 1988.
Public training facilities were successively commercialized and privatized.
Public training for adults was redirected to employer provision; to
job-specific uncertified skills, learned through on-the-job training and work
experience; to lower costs per trainee; and to serving the long-term unem-
ployed. The direction of reform reflected the goals and methods favoured by
the Thatcher Government.

Evaluation of TOPS had been confined to two essentially uninformative
criteria: net cost to the public budget per participant removed from unem-
ployment, and subsequent rates of participant employment. More sophisti-
cated evaluation was launched only after the reforms of 1985-8 were well
under way. A quasi-experimental evaluation of JTS (and by proxy, TOPS)
was launched in that programme's last year (1987). The results were mostly
favourable, particularly for females and for those who found work 'in trade'.
The results were, however, released only later (Payne, 1990a, 1990b). The
publication delay was widely attributed to official embarrassment at having
jettisoned a successful programme, and having acted before an effective eval-
uation had been completed.

Quasi-experimental evaluation of FT has subsequently found that, unlike
JTS, it did not improve the earning power of participants (Payne et al.,1996).
There has, however, been no return to the more successful TOPS/JTS
approach to adult training. Political considerations thus led to the scrapping
of an effective public training service in favour of a less effective alternative,
without either awaiting or responding to the evidence that the government
itself had commissioned.

Sources: Disney et al. (1992); Payne (1990a, 1990b, 1994); Payne et al, (1996)

Second, when policy-makers have cited social science evidence, they have typ-
ically used evidence selectively, when it reinforces their own conceptions of
the problem and their favoured solutions; they have tended to ignore contrary
evidence, or evidence that would make them rethink their positions. In addition,
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certain topics with great political appeal have dominated, and other topics with
less political importance have been neglected. Thus unemployment, economic
and technological change, and the skills of the labour force (especially in the
form of employer complaints) have been topics of enduring interest;2 at other
times and in certain countries welfare, immigration, and the poor state of the
education system have been favoured topics. The topics emphasized by pol-
icy-makers for attention are selected for their political importance, for their
ability to generate attention in the media and among voters, not for their
importance in resolving empirical debates, or improving the quality of evidence.

In the selective use of evidence, policy-makers have avoided the complexi-
ties of theory and methodology. Instead, they have often used social science
results in simplified ways, to tell almost commonsensical stories consistent
with the particular ways in which they want to frame problems. The selective
use of evidence, rather than expanding understanding, has sometimes con-
strained and limited interpretations by labelling problems and defining issues
in particular ways; rather than a source of enlightenment, it might even be
interpreted as a form of 'endarkenment' by eliminating certain issues from dis-
cussion (Wingens and Weymann, 1988). Thus the depiction of economic
growth and competitiveness as issues to be blamed on education and training,
the identification of unemployment as due to 'problem groups' with 'deficien-
cies' in their employment-related skills, and (in countries like the United States
and the United Kingdom) the consistent laments about the decline of educa-
tional standards are ways in which issues are framed, precluding other inter-
pretations. Another common example is the current discussion of skills in the
labour force taking place in nearly every country: commission reports and gov-
ernment documents have cited a variety of social science evidence, as well as
the persistent testimony of the business community, to identify a set of 'core' or
'key' skills required for a highly skilled labour force. This effort has therefore
succeeded in creating a new political agenda on behalf of VET, though at a
cost: the evidence that is contrary to the vision of a highly skilled labour force,
for example, the evidence in many countries of the increasing bifurcation of
the labour force, with many low-skified jobs persisting, has been ignored, as
have other policies (like macroeconomic policy, capital and investment policy)
that might be necessary preconditions for VET to be effective,

Third, policy-makers may call for 'hard data' - presumably, quantitative
results, including outcome evaluation of great sophistication - but they rarely
rely on such 'hard data'. Instead, they rely on simplified versions of research
findings, and simple numbers like benefit/cost ratios (see Box 6.2, on the Perry
Pre-school Programme). Very often they rely on anecdotes, or individuals who
personify the underlying problems; and they often use these to reinforce cer-
tam stereotypes - the uneducated job-seeker, the welfare mother without
employment skills, the worker unable to keep up with changing technology.
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In this habit, they are reinforced by journalists, whose methods of personaliz-
ing issues by concentrating on the experience of individuals - 'story teffing' -
makes the issues more vivid in the public mind, but may also misconstrue the
problem by concentrating on an atypical individual. The call for 'hard facts'
may express a wish for certain data to strengthen an existing position, but
when 'hard facts' are contrary to political positions they are generally ignored.

Box 6.2 Simplification of evidence

The Perry Pre-school and Head St4rt programmes,
United States

The Perry Pre-school Project was a small, expensive, high-quality early child-
hood project developed in the mid-1960s with the help of many experts,
intended to improve the school performance of low-income children. The
programme was evaluated with highly experimental (random-assignment)
methods. The evaluation, which has taken place in stages over several decades,
included among its outcome measures children's performance in school, and
later outcomes related to crime, pregnancy, and employment.

Consistenily, the evaluations included cost-benefit analysis, and these results -
with benefit-cost ratios varying from 3.6:1 up to 7:1 in different evaluations -
were the basis of endless reports, newspaper articles, and other media events.
Over time, the idea that early childhood programmes could have substantial
benefits - and benefit-cost ratios of 7:1! became embedded in the understand-
ing of the public at large and policy-makers. When Ronald Reagan tried to cut
Head Start in the early 1980s, the image of effective early childhood
programmes effectively saved Head Start, and the aura generated by the Perry
Pre-school has continued to strengthen the case of early childhood advocates.

The use of the Perry Pre-school evaluation has come at some cost. While the
Perry Pre-school was a high-quality programme, the importance of quality
(and therefore high expenditures) did not influence policy-makers as much as
the simpler evidence about benefit-cost ratios, and many publicly funded early
childhood programmes (including Head Start) continue to be of low quality.
Evidence about the Perry Pre-school was applied to Head Start, a much larger
programme with much lower expenditures and uneven quality, even though
such an application certainly violated the usual rules of evidence. And the lim-
ited scope of the evaluation, involving only 123 children, was ignored. How-
ever, advocates have had no incentive to contradict the use of the Perry
Pre-school to support early childhood programmes, and so these 'technical'
problems with the use of evaluation evidence have been largely ignored.

Source: Schweinhart, Barnes and Weikart (1993)
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Despite the generalizations about the cases where evaluation has not been
used, in a small number of cases it appears that evaluation results have made
some difference to policy debates. One of these involves the Perry Pre-school
Project in the United States, described in Box 6.2, where the effects of a
high-quality, high-cost pre-school programme could be summarized in one
powerful statistic - the benefit-cost ratio - and where the constant repetition of
these evaluation results created a new image in public discussion of early
childhood programmes as efficient as well as equitable.

A second example from the United States involves the evaluation of youth
programmes. After many years of consistently negative evaluations of re-
medial training programmes for youth, Congress in the mid-i 990s began to try
to eliminate funding for such programmes on the grounds of their ineffective-
ness. In this case, political considerations prevailed, because such programmes
are useful for keeping teenagers out of trouble during the summer, but the
point is that consistent evaluation results over relatively long periods of time
almost succeeded in changing political sentiment.

A third example suggests that sustained attention from researchers some-
times expands the issues that governments address. A great deal of research on
the informal sector in developing countries (see Chapter 7, Special issues in
developing and transitional countries) has succeeded in bringing this phe-
nomenon to the attention of governments and international aid agencies, and
now it has become possible to consider loans and training appropriate to the
informal sector, when such policies had not previously been considered.

What are the implications for evaluation of these results, common across
many advanced countries? If policy-makers consistently ignore evaluation evi-
dence, or use it selectively, or simplify it to support political positions, does
evaluation do any good? Should it be undertaken at all? Or - how should it be
carried out to have maximum impact?

One obvious conclusion is that evaluation needs to be carried out consis-
tently, over longer periods of time, to have any effect. An evaluation of a sin-
gle programme, no matter how carefully done, is not likely to influence
policy. However, an evaluation agenda, carried out consistently over a decade
or more, may have some influence by slowly changing the ways that pol-
icy-makers and citizens view VET programmes. This is also a way for a coun-
try to develop expertise in evaluation, as we will clarify in Recommendation 7
in Chapter 8. And of course, only a consistent evaluation programme can get
VET programmes themselves to begin thinking in terms of effectiveness.

A second clear recommendation is that evaluations should be carried out
in such ways that policy-makers can make use of the results. No matter how
much policy-makers may call for 'hard data', they will almost never use it.
Therefore evaluations should take care to generate the kind of qualitative
information - including the stories and anecdotes that policy-makers often
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prefer - in addition to any 'hard data' that they collect. This has the additional
result of generating new kinds of evidence, including evidence that may pro-
vide better information about improving the quality of programmes. A good
example is the New Chance evaluation described in Boxes 3.6 and 3.12.

A third and common recommendation is that evaluators and researchers
must be able to communicate with policy-makers. This means that the details
of method and theory, while critical to generating valid results, are not impor-
tant in policy forums. What is important is the translation of results into a
coherent 'story' or way of framing the problem and its solution. If evaluators
themselves do not participate in such framing, then policy-makers will do so in
ways that reinforce their own political and ideological positions.

Fourth, evaluation should probably be avoided when decisions will be
made on purely ideological or political grounds, for under these conditions it
is simply useless - at least in policy-making. One can argue that evaluation in
this case could still contribute to public debate by informing those interested
more in effectiveness than political consequences. Even an intransigent,
ideologically driven government might, in the presence of democratic insti-
tutions, be induced by electoral considerations to take the results of evalua-
tion into account if the electorate is made aware of the evidence. Otherwise,
this is, in part, a recommendation to governments to be honest about their
intentions: they should invest in evaluation only when there is a good chance
that their decisions will depend on the kind of empirical evidence that evalu-
ation can generate.

Finally, the use of evaluation in the political process should probably be con-
sidered in planning evaluations. If, for example, evaluations will be used by a
tripartite body, then some consensus within that body about the purposes of
evaluation, and which outcomes and intermediate processes should be investi-
gated, might help to have the results accepted. If those policy-makers who will
act upon the results of evaluations comprise a relatively stable group, then
early discussions about the nature of evaluation should be helpful. If, on the
other hand, the group of policy-makers is quite unstable, then it is hard to
imagine how evaluations ordered by one group could be appropriately used
by a very different group. Under these conditions, other purposes of evalua-
tion, for example, helping programmes improve their quality, or helping indi-
viduals learn more about quality, should probably displace the attempt to
influence policy.

What happens when evaluation is missing or flawed (for any of the reasons
examined in Chapter 5), or likely to be ignored by the political process? What
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are the other bases for making decisions about VET programmes - other than
the obvious political mechanisms? There are, we think, at least two other help-
ful ways of thinking about VET programmes, ways that might help to develop
more effective programmes over time - one involving the logic of VET
programmes themselves, the other concentrating on the logic of market fail-
ure. Otherwise, however, decisions are likely to be made by politics as usual,
with certain predictable effects for VET.

The logic of VET programmes, or human capital revisited

One way to make decisions, if evaluation evidence about outcomes is missing
or weak, is to return to the stages ouffined in Chapter 1, Why should VET
work? If a programme does not meet the conditions required in earlier stages -
the implementation of a programme with specific characteristics related to
subsequent employment (Stage 1), the development of a teaching programme
to convey those competencies required in employment (Stage 2), and the alter-
ation of economic behaviour (Stage 3) then it cannot be particularly effective.
Thus one approach, in the absence of information about outcomes, is to be
careful about these structural features of VET programmes.

This perspective leads to many different kinds of recommendations,
essentially aimed at improving the quality of VET programmes: making sure
that programmes target appropriate occupations; hiring instructors with the
right experience and occupation-specific knowledge, as well as facility with
different teaching methods; making sure that the competencies conveyed in
the programme are job-related, up-to-date, and appropriately broad; and
many other details of enhancing quality. Indeed, when educators and train-
ers concentrate on VET programmes, they usually emphasize various aspects
of these three stages, rather than the outcomes at Stage 4 associated with con-
ventional evaluations.

Market failure

Another way of assessing the case for government intervention in VET, espe-
cially in advanced economies with well-developed markets, is to consider
whether and how markets fail to allocate resources appropriately. The pre-
sumption is that government need not intervene where markets are working
adequately. In the case of VET, numerous observers have noted that education
and training are subject to various types of market failure, with potentially
important implications for an economy's growth path. A key source of failure
is the 'poaching' externality: employers who pay for training fear the loss of
their skilled workers to other employers and therefore cut back their training
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efforts, Moreover, individuals who would otherwise have sponsored their
own training can be prevented by their inability to borrow against the human
capital which they would like to acquire; they can be discouraged by being
more risk-averse than is socially desirable; they may find that the employer
provides less training than anticipated; or they may just be ignorant of their
own best interests. The consumers of VET - both potential trainees and
employers - may be uninformed, and providers of training may not respond to
price-like incentives (Finkelstein and Grubb, 1998). Finally, the private returns
to training may diverge from the public ones as a result of income taxation and
distorted pay structures (eg Lucas, 1988; Stern and Ritzen, 1991; Ryan, 1994;
Booth and Snower, 1996).

The implication for public policy is then a prima facie case for intervention -
as long as the 'government failure' associated, for example, with bureaucratic
inertia and political interference would not cause still more inefficiency than
the market failure itself. The case for intervention is particularly strong in two
areas. The first is the educational end of the VET spectrum, where the youth-
fulness, inexperience and lack of assets that characterize many potential partic-
ipants make their decisions prospectively less attractive from the standpoint of
both efficiency and equity. The second is the more transferable end of the spec-
trum of in-service training, where employers are least willing to provide and
finance desirable amounts of training.

Arguments based on market failure can in principle step into the vacuum
when evaluation evidence is not available and complement it usefully even
when it is, given the intrinsic limits of evaluation evidence. At the same
time, political factors are no less of a threat to the integrity of public training
decisions when it comes to the use of market failure arguments than they
are for the use of evaluation evidence. An example of the potential contribu-
tion and abuse of market failure arguments in public training decisions is
provided in Box 6.3.
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Box 6.3 Market failure: use and abuse

Public training policy (United Kingdom)

Although formal evaluation methods have recently come into official use in
the United Kingdom, they have provided only scanty evidence at a time of
repeated innovation in programme design. A new, more widely applicable,
evaluation criterion has consequently been adopted for proposed public
programmes. The finance department (HM Treasury) requires that ministe-
rial proposals be shown relevant to some market failure, preferably an eco-
nomic externality.

Requiring that proposals for public intervention address a defect in the
market economy makes sense, particularly when more direct evidence is not
available, and particularly when policy favours economic deregulation. How-
ever, public expenditure decisions are made primarily on political grounds
and political factors can be seen in two attributes of British policy research.
First, both the spending and the finance ministries have deployed their eco-
nomic expertise, the former to justify theoretically their proposals, the latter to
explode the former's justifications (given the political priority attached to cut-
ting public expenditure). Second, academic economists have responded to the
incentive to elaborate theories of market failure. The 'theory' contributors to a
recent influential volume on the economics of training (Booth and Snower,
1996, Part I) treat market failure as pervasive and externalities as its only
source. The source of the externalities with which public policy must grapple is
located variously in monopsony power, credit constraints, labour market
matching, product innovation and market segmentation. Some contributions
advance economic knowledge significantly, others not at all.

Sources: as Box 3.2, above; Keep (1991), Marquand (1994)

Politics as usual

Evaluation can be interpreted as one way to develop empirical evidence that
can then serve as the basis for non-political arguments about how VET
programmes should be changed - expanded, eliminated, or reformed as the
case may be. Similarly, focusing on the structural conditions necessary to
enhance quality is a way of suggesting changes that is not necessarily simply a
reflection of politics. And market failure arguments, though they are intensely
value-laden, represent also an effort to move away from the naked exercise of
interest group politics and to develop more principled arguments about when
governments should - and should not - support VET programmes.
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When these non-political bases for making decisions fail, then public deci-
sions are made on political grounds. Of course, the nature of politics varies
from country to country: modern liberal democracies usually operate with
some version of interest group politics, sometimes moderated by a more col-
lective or social democratic culture. Other countries struggling to enhance
their growth are ruled by dictatorships, theocracies, a ruling elite or monar-
chy, one party 'democracies', or other non-democratic arrangements. Thus it
is impossible to say anything general about the directions that political deci-
sions about VET programmes will take: they will vary as much as political
arrangements do.

However, our concern is that political decisions about VET programmes are
likely to undermine the effectiveness of these programmes. In particular,
purely political decisions are likely to lead to the following problems.

First, political decisions are often short-run decisions, aimed at gaining politi-
cal advantage, or support from some block of voters, or legitimacy from some
internal or external group (like an international funding agency) over the short
run. The long-run perspectives that are necessary for effective VET programmes
- the need to develop skills that can enable individuals to find and keep employ-
ment, to advance over lime, to continue to improve productivity as technologies
and work organization change - are too easily undermined by short-term politi-
cal goals, such as enrolling large numbers of individuals quickly, or getting large
numbers out of unemployment or off welfare rolls. Similarly, the stabffity and
long-term perspectives required for good evaluation of VET programmes - the
ability to measure benefits over the long run, the need for a stable evaluation
effort - cannot be sustained where governments change their priorities fre-
quently, egin response to electoral cycles or to the career ambitions of individual
ministers of education and employment.

Second, the breadth of VET is also likely to be undermined by purely politi-
cal decisions. Many observers have concluded that narrow, job-specific forms
of VET are inappropriate, particularly in an economic world where jobs and
technology change quickly. The efforts in many advanced countries to inte-
grate academic and vocational education, to develop broader forms of voca-
tional education, or (from the point of view of the World Bank) to promote
broader 'academic' education over narrow 'vocational' education are all exam-
ples of the growing aversion to narrow programmes. But broader and more
integrated VET programmes lead to benefits only in the longer run, and their
consequences in production - flexibffity, the ability to anticipate and solve
problems, the ability to perform as jobs become more complex or as individuals
advance - are not immediately visible, and may not be supported by employ-
ers concerned with the current labour force. Again, a present-oriented policy,
or one responsive to present-oriented employers, is likely to ignore the possi-
bilities for broader programmes.
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Third, the quality of VET programmes is another issue that is not well con-
sidered by purely political decisions. There is rarely a political constituency for
high-quality programmes. The political considerations of announcing decisive
action are better served by increasing programmes than by enhancing their
quality: headlines shouting 'Job Programmes to Expand!' are more powerful
than headlines announcing 'Programme Quality to Improve!'. And even those
who operate education and training programmes are often more concerned
about expanding the size of programmes than about enhancing their quality,
particularly under funding mechanisms where revenues are increased by
growing enrolments rather than any measures of quality.

Fourth, equity issues are often given little attention in conventional politics.
Particularly with the decline of the Welfare State in many developed countries,
the notion of correcting inequalities through government action has become
less powerful than in the past. To be sure, remedial education and training
programmes remain more attractive policies in many countries than do
simple grants or welfare systems, but the substitution of cheaper, quicker
programmes in place of longer-term, higher-quality programmes - at least for
the poor and unemployed who lack political power - is always likely. So we
can see public education and training systems in countries like the United
States and the United Kingdom, where the highest subsidies are reserved for
the children of the middle class who attend public universities, middling subsi-
dies go to those individuals who attend lower-cost community colleges or fur-
ther education colleges, and the smallest subsidies of all are reserved for those
in short-term job training programmes and adult education, who in many
ways have the greatest needs for education and related support services.
Programmes for the poor and unemployed are not completely neglected in
these countries, then, but their funding is much less generous than the funding
for middle-income and employed constituencies.

Fifth, system-building is also a problem in purely political decisions. In
many advanced countries, it has been tempting to develop new programmes
to serve new constituencies rather than to consolidate and rationalize old
programmes: legislators get their names on new programmes, the development
of new programmes satisfies the political appetite for novelty, and new
programme operators and trainees become political advocates. In the United
States, therefore, VET programmes have typically proliferated; then, periodi-
cally, Congress has realized that it has created a quagmire of overlapping
programmes and has tried to consolidate them. In the United Kingdom under
Conservative governments, programmes proliferated and then were aban-
doned and replaced with new ones before their effects were clear, in a desperate
attempt to seem forward-looking (see Box 6.1, above). Once different VET
programmes are created, then their operators and clients become advocates for
maintaining them as they are, so co-ordinating them in more rational 'systems'
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becomes difficult. And so VET in many countries has become an agglomeration
of unrelated programmes, rather than a coherent system.

Sixth, conventional political processes are also poorly suited to making
trade-offs among different types of VET programmes. For example, should a
country invest in reforming its pre-employment education system, or in pro-
viding remedial training? Should it concentrate resources on upgrade train-
ing, or on broader pre-employment education that makes upgrade training
less difficult in the future? Should it emphasize retraining for individuals
who have already proved themselves in the labour force, or remedial training
for those with weaker labour force experience and possibly complex barriers
to employment? These kinds of questions can be decided politically, of
course; and countries have come to some decision about them, usually
implicitly, without overt debate. But often political forums are poorly suited
to these debates; for example, the separation in most countries of education
ministries and of labour ministries responsible for training precludes careful
consideration of VET as a whole.3 And questions about trade-offs, while
partly value-laden and therefore political, also depend on the relative effec-
tiveness of different VET programmes, and therefore cannot be carefully con-
sidered without evaluation evidence.

Finally, on an even larger scale, conventional political process are poorly
suited to maldng decisions among different areas of policy. Should unemploy-
ment be reduced through training programmes or through macroeconomic
policy? Should low-income workers be supported through training, loan
programmes, health and nutrition programmes, or through some skilful
combination of the three? In most countries, the political arenas for deciding
macroeconomic policy, investment and loan policies, health and nutrition pol-
icies and different aspects of VET policy are scattered in independent minis-
tries, independent legislative committees, and often in different governmental
and non-governmental agencies (including, for developing countries, foreign
donors). There is no central political arena for making decisions about these
trade-offs. And, like the trade-offs among VET programmes, these trade-offs
among different policy areas depend on questions of effectiveness, and on the
potential complementarity among different policy, for example, the possible
complementarity between training and other full employment policies.

So we conclude that the effective development of VET policies requires
some independence from political processes. Such protection is necessary to
achieve the national goals articulated by the same political process: in country
after country, national commissions and legislatures have declared the impor-
tance of improving education and training to enhance the country's growth,
productivity, competitiveness, standard of living, and progress out of poverty,
and yet VET policies that might help achieve these goals are likely to be under-
mined by politics as usual. This, then, is the role of evaluation, properly
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conducted: over the long run it can provide the information, the perspectives,
the ways of understanding the possibifities and limits of education and train-
ing that might allow such national dreams to be achieved.

Notes

This section draws on: an excellent review of German policy-making in labour mar-
ket and education policy by Wingens and Weymann (1988); reviews of the Ameri-
can experience in Weiss (1977), Weiss (1979), Weiss (1989), Weiss and Bucuvalas
(1980), Berman and Kennedy (1989), and a special issue of the Journal of Policy Anal-
ysis and Management (Lynn, 1989); and a review that covers both American and Brit-
ish experiences by Heller (1986).
In Wingens and Weymann's (1988) analysis of the German experience, these three
issues alone accounted for about one-third of all references to social science
evidence.
In theory, merging departments of education and labour, as England and Wales,
and Australia have done recently, provides a forum in which this particular
trade-off can be discussed. In practice, however, two different organizations and
cultures within a single agency tend to retain their separate identities, and so the
benefits take time to accrue.
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International developments and their
implications for evaluation

Education and training around the world are enormously varied, of course,
and generalizations are difficult to make. Still, several developments are now
taking place in many countries with substantial implications for VET, and thus
for the evaluation of VET. Some of these create certain conceptual and techni-
cal difficulties in carrying out evaluation, and others threaten to undermine
the evaluation enterprise itself. As policy-makers think about the role of educa-
tion and training, it is worth keeping these trends in mind in order to prevent
carrying out the wrong kinds of evaluations, or undermining evaluation in
ways that are later seen to be short-sighted.

In the vast range of developed, transitional and developing countries, there
are still surprising similarities in the issues countries face. The specific forms
they take may vary somewhat, and the vocabulary to describe them differs
from country to country. For example, work-based learning exists in advanced
countries as formal apprenticeships in the German dual system, as
co-operative education and internships in other countries, and as school-based
enterprises; in developing countries it appears as traditional, informal appren-
ticeships, as efforts to establish education-with-production, and sometimes as
training linked to public sector enterprises but some of the same problems
emerge wherever work-based learning takes place, despite the variation in
vocabulary, intensity and formalization. Throughout this chapter, therefore,
we will try to discuss the similarities among countries, though we return in the
last section in this chapter to some special problems in transitional and devel-
oping countries.

139
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The declining role of the state

In many countries, belief in the state as the solution to all social problems is
weakening. The programmes of the Welfare State - transfer programmes
and regulations - are being reduced, if not dismantled, and the idea that a
social problem automatically requires a governmental solution is being
replaced by a greater belief in individual solutions and market mechanisms.
This has been happening both in developed countries, including European
countries with strong state traditions, and in many transitional and developing
countries moving towards market-oriented economies. To some extent VET
programmes have been spared cuts as government funding declines because
they are seen as critical preconditions for market-oriented economies and for
economic growth. Nonetheless, it is certainly more difficult to find govern-
ment revenue, particularly for retraining and remedial training, and the efforts
to support upgrade training in firms, which might be politically popular even
in countries where employers are pressing to reduce the size of the state, have
not been particularly successful in any country.

Reductions in state spending have two contradictory effects on VET evalua-
tion. On the one hand, it becomes more important for governments to spend
their resources wisely. This sometimes emerges as a demand for evidence -
'hard data' - to prove that VET programmes are effective, thereby increasing
the demand for standard outcome evaluation. The more important and diffi-
cult issues, however, are making VET investments that have long-run effects,
and examining the trade-offs between different types of VET programmes and
among VET and complementary policies (like those regarding investment).
Here standard outcome evaluation is generally inadequate, because of its
short-term focus and emphasis on evaluating one programme at a time. This
implies that governments need to orient their evaluations to longer-run issues
and to the trade-offs that they will inevitably face if their budgets continue to
decline.

On the other hand, of course, reduced government spending might mean
that less evaluation is carried out, rather than more. Evaluation is usually the
easiest and politically most expedient part of a programme to cut: direct ser-
vices are not involved, no political constituency will complain, and evaluation
often seems useless to policy-makers in any event.

We have no general solution to this dilemma. The standard recommenda-
tion in this situation would be to 'work smarter' - that is, to carry out less evalu-
ation, but of a higher quality. But this in turn requires some judgement about
what evaluation is most necessary, and in turn that requires that a country
have a clear set of priories for VET, or a coherent process or framework for
deciding what those priorities wifi be in the coming years. In the absence of
such a policy, we suspect that countries will continue - as many of them
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already have - to undertake reduced evaluations of limited usefulness, and then
they will find themselves without the evidence on which to make critical judge-
ments about directions for public spending. Once again, as we have argued
throughout, evaluation and policy are tightly linked: evaluation can contribute
to policy-making only if there are clear priorities and plans, and in turn coherent
policies require evaluation of particular kinds - rather than random and incon-
sistent efforts that can make little difference to the political process.

Decentralization to subnational governments

Many countries have decentralized policy-making, and often the funding of
programmes, to subnational governments like provinces, states, or even cities
and towns. Sometimes this policy is part of art overall reduction in the central
state; sometimes it represents an effort to shift costs to a different level of gov-
ernment; and sometimes it reflects a belief that the central government cannot
provide adequate solutions to local problems. Decentralization of VET creates
a series of interesting questions about the variation in programmes that typi-
cally takes place and about the equity effects (particularly when regions or
states vary in their abilities to support VET). Often, regional variation can cre-
ate 'natural experiments', where the differences in VET programmes from
region to region can provide real information about more and less effective
practices. And of course decentralization raises empirical questions about
decentralization itself. Is it true that state or provincial governments can pro-
vide more effective programmes better suited to local conditions, or is this an
ideological position with no basis in reality? Can a country trying to establish a
national VET policy, in order to compete more effectively in a global economy,
accomplish this through local decisions?

Unfortunately, decentralization typically creates serious problems for eval-
uation, because subnational governments rarely have the capacity to evaluate
their own programmes; economies of scale imply that evaluation efforts are
probably best left to a central government. Furthermore, the most important
questions about decentralization itself particularly the questions about differ-
ences from region to region - are unlikely to be posed by subnational govern-
ments concerned only with their own well-being. If decentralization rests on
empirical claims, rather then being an ideological and political decision, then
evaluation should continue to be carried out by the central government. Oth-
erwise, it will be neglected and will fail to ask the right questions, undermining
its role in providing plain talk.
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The lure of market mechanisms

One consequence of the growing distrust of government is the effort in many
countries to use market-like mechanisms to provide services, such as vouchers
or tax credits to support VET. The arguments on behalf of market-like mecha-
nisms are that they allow consumer choice, stimulate greater efficiency and
effectiveness by forcing providers to be market-oriented, and reduce govern-
ment bureaucracies and therefore costs. They are sometimes proposed as ways
of circumventing providers of education and training that are incapable of
reform, thereby contributing to greater effectiveness. Of course, there are also
ideological grounds for using market-like mechanisms, and they have been
especially popular with conservative governments.

In our interpretation of the available evidence, market-like mechanisms
have not worked especially well, except under certain conditions. When they
have been used for remedial training, the individuals have usually been too
poorly informed about the options available to make wise decisions. When tax
credits have been used to increase firm-based training, most employers do not
appear to increase training by much, and most of the subsidy goes to training
that would have taken place anyway. Where private vocational institutions
have been used for pre-employment training, there have been substantial
problems with low quality and fraud. The only area of VET where voucher
mechanisms have worked well has been in the funding of post-secondary edu-
cation, where the Australian and the American systems of grants and loans
have expanded access to low-income students, 'consumers' are relatively
sophisticated, the 'product' is well understood, and it is possible that choice
mechanisms constrained by mechanisms of quality control, like the individual
referral methods described by Barnow and King (1996), might be effective. But
the implication is that governments should be cautious when considering mar-
ket-like mechanisms, and ask whether the conditions necessary for markets to
function efficiently and equitably are met.

The use of market-like mechanisms generates some obvious questions and
certain technical problems for evaluation. In addition to the conventional
questions about outcome effectiveness and cost,2 questions arise about the exis-
tence of choices (a special problem in rural areas), about the choice process and
the adequacy of information, and about the responsiveness over time of VET
providers to the incentives created by vouchers. While the number of evalua-
tion questions increases, evaluation may become more difficult because indi-
viduals receive VET in many different institutions and so the problem of
figuring out what they learn (ie Stage 2) is made much more difficult. But if
market-like mechanisms are to be used to enhance the effectiveness of VET,
rather than simply for ideological reasons, it is crucial to answer these kinds
of questions.
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High-performance work, key skills, and broader
conceptions of VET

One of the common dreams about VET is that it can create the kind of highly
skilled, flexible labour force that is widely regarded as necessary for work in
high-performance firms - those firms that enhance productivity by having flat-
ter hierarchies, higher-quality (and often customized) production, and greater
flexibility in their operations as demand waxes and wanes. In turn, this has led
many countries to articulate 'key' or 'core' skills necessary for high-performance
work - like problem-solving or trouble-shooting, the ability to communicate
effectively with others and to work in teams, the capacity to perform independ-
ently even under difficult and ambiguous working conditions, and the like. And
because a great deal of traditional VET has emphasized the technical require-
ments of narrowly defined jobs, this has led to efforts to upgrade the quality of
vocational education by incorporating key skills, or to integrate vocational and
general education, or - particularly in developing and transition countries - to
create 'diversified' schools combining both vocational and academic skill train-
ing. In many ways, this is a current manifestation of a much older debate, about
how general or specific preparation for employment should be.

The efforts to create broader and more integrated forms of VET pose obvi-
ous evaluation problems, of whether the newer forms are more effective than
older, more traditional, and more specific forms of VET. However, the question
of effectiveness becomes a difficult one, because the purpose of integrated
programmes is to give individuals skills for enhanced employment over the
long run - and therefore longer-run evaluation is necessary in place of conven-
tional short-run efforts.

Furthermore, the issue of what constitutes a broad and integrated
programme is a difficult one, to which there are several dimensions. One is the
balance of academic and vocational skifis; another is the breadth of skills, and
whether they are designed for a narrowly defined occupation or a broader
range of related occupations; and the third and most difficult is whether the
teaching of both academic and vocational subjects is changed - whether the
teaching is effectively integrated, or whether instead both areas are taught in
conventional ways with no attempt to integrate the two. Many claims to create
broader and integrated programmes have failed to change practices at all;
many have taken conventional vocational programmes and added a bit of
standard didactic academic teaching, now labelled 'key' or 'core' skifis - and
such programmes should not be taken as evidence of what integration can do.
Thus evaluating an integrated or diversified programme requires much more
careful attention to the process of teaching and learning in Stage 2, to deter-
mine what is actually taught within a programme and whether it lives up to
the claims of being integrated, than most evaluations.3
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The search for work-based learning

Many countries have recently tried to strengthen work-based approaches
within their VET systems, partly because of the strong reputation of the Ger-
man dual system and partly because school-based VET has always been criti-
cized for being outdated and inconsistent with the demands of real work.
Work-based learning has taken the form of apprenticeship programmes,
co-operative education, school-based enterprises, and work experience in
advanced countries; in developing countries, there are parallel efforts to pro-
mote traditional apprenticeships, education-with-production or 'learning by
doing'. These efforts vary in their duration, breadth, and extent of formaliza-
tion, but they are all characterized by the view that work is a better setting for
certain forms of VET than school-like settings can be.

The creation of work-based learning presents some special problems for
evaluation. A basic one is whether there is any learning going on, or whether -
as has been true for many forms of apprenticeship - learning on the job is mini-
mal compared to production, with apprentices providing routine labour at low
cost and learning relatively little. (This charge has been made even against
parts of the much-praised German dual system, for example.) Therefore some
attention to the content of the work-based component - in effect, to the teach-
ing/learning process of Stage 2 - is necessary. The same questions that one
would ask of a school-based programme - whether its content is job-specific or
broader, whether more general or 'academic' foundations of work-related
competencies are incorporated, whether there is any effort to provide the
'higher-order skills' that employers have called for, whether 'academic' or the-
oretical content is integrated with 'vocational' or practical skills - need to be
asked of work-based learning as well, in order to understand why such a
programme might succeed or fail. Then, the long-run effects of work-based
learning are crucial. If a work-based programme is narrowly devised, then a
trainee is likely to have inadequate skills as work changes, and long-run
employment experiences may be poor; if, on the other hand, it provides the
deeper understanding of work processes that its proponents claim, long-run
effects should be positive. But these differences will not be revealed by conven-
tional short-term evaluations.

The search for work-based learning provides an excellent example of the
dreams that have been spun for particular VET programmes. Here is an area
where plain talk is particularly necessary, both because it has proved difficult
to implement work-based programmes in countries without supportive insti-
tutions (including stable tripartite discussion and agreements) and because so
few administrators and policy-makers have wrestled with the issue of what
can be learned in work placements. Even in Germany, there is very little
understanding of what takes place in the work-based component of the dual
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system, and there is little integration with the school-based component
(Achtenhagen and Grubb, 1999). Work-based learning certainly has much to
offer, but precisely what it does provide trainees is a subject that only careful
evaluation can determine.

Continued concern for the poor and underemployed

Most countries, developed and developing alike, are concerned about their
worst-off members - the poor, the unemployed and underemployed. Particu-
larly in market-oriented societies, VET is an attractive alternative to social wel-
fare payments, since it promises to create wealth rather than to redistribute it,
and so remedial training programmes of great variety have been developed,
reformed, and tried again and again in many guises. Even though state bud-
gets are declining, we doubt that training-related efforts on behalf of the poor
will cease; indeed, with the decline of the Welfare State in many countries,
training is likely to be substituted for social welfare approaches.

Remedial training programmes have been among the most widely evaluated
programmes, and so more is known about their effects than about most other
forms of VET. Unfortunately, this form of training has led to many of the most
discouraging evaluations, particularly in countries (like the United States and
the United Kingdom) that have developed short, low-quality programmes, or
have substituted job search assistance for any real training, as we saw in Chapter
4, Publicly sponsored training, the more substantial programmes in Germany
and Scandinavia respond to the fact that more substantial barriers to employ-
ment among the poor require more substantial counter-measures. Furthermore,
many remedial training programmes are poorly linked to other institutions,
especially the conventional education system;they contribute to the fragmenta-
tion rather than the coherence of VET.

Based on these relatively consistent results, countries that want to help the
poor through training need to be prepared to make substantial efforts, rather
than engaging in symbolic and ineffective measures. Evaluation can be helpful
in determining where specific programmes are inadequate, or - with sufficient
understanding of how programmes work - what aspects need to be reformed.
But they cannot avoid the need for hard choices, and countries that ignore the
evidence about remedial programmes, or that develop measures that make
their efforts look better than they are, will in the end find that they have spent a
great deal of money on ineffective programmes - money that might have been
used in a different way to help the poor.
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Special issues in developing and transitional countries

The education and problems in developing and transitional countries may
seem a world away from those in developed countries. But many of the issues
are remarkably similar, although a few (particularly the informal sector in
developing countries) are quite distinct. Therefore many of the evaluation
issues are the same, and there is much to learn from the results in developed
countries - thankfully so, because there has been much less evaluation of any
kind in transitional and developing countries except on the issue of academic
versus vocational pre-employment education. In this section we offer some
tentative observations about the major issues and about the potential role of
evaluation in developing and transitional countries - tentative because it is
impossible to make many generalizations about such a vast array of experi-
ences, and because we are far from being experts in this area.4

We note that, particularly in developing and transitional countries, the
orthodox view of evaluation that calls for the most methodologically rigorous
approaches is particularly inappropriate. Such countries often do not have the
resources or the technical expertise to develop the data systems necessary for
keeping track of services and students, for monitoring short- and long-run out-
comes, for accounting for costs, or for carrying out sophisticated evaluations;
many of them are quite small, so the economies of scale that allow a great deal
of evaluation in countries like the United States are simplynot present. (These
are also problems for subnational governments in developed countries, as dis-
cussed in the section, Decentralization to subnational governments, above.)
Under these conditions, using a variety of evaluation methods constitutes, as
we have recommended, the only sensible strategy.5

A small number of issues have dominated the international writing about
VET in developing and transitional societies, as well as the efforts of countries
themselves and of international agencies to formulate effective VET policies.
These are as follows.

Pre-employment education

One of the most wide-ranging discussions has involved whether pre-em
ployment education should be academic or vocational, or some mixture
(often referred to as diversified education, in the language of the World Bank,
or integrated instruction). Of course, this issue is just as contentious in devel-
oped countries as it is elsewhere in the world: the English-speaking countries
are all wrestling with different forms of integrated schooling, and even the
much-praised German dual system is being threatened by more students
wanting to continue in academic rather than vocational tracks. The balance
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between academic and vocational content is a question that every schooling
system even remotely concerned with occupational preparation must
confront.

On this question, an orthodoxy seems to have emerged: based on reviews
of evidence (eg Psacharopoulos, 1987; Psacharopoulos and Woodhall, 1985),
the World Bank has apparently concluded that academic education is most
appropriate at primary and lower secondary levels, and that neither conven-
tional full-time vocational education nor diversified forms of education are
worth their extra costs (World Bank, 1995). However, the evidence is not as
clear and uniform as some of the literature suggests (Bennell, 1998): the
results depend on the methodologies used, the nature and quality of the data
available, and the countries studied, with some evidence that many of the
most negative conclusions about vocational education come from
sub-Saharan African countries where vocational education has been poorly
implemented, with especially high costs.

Furthermore, much of this researchsimply analyses the data available from
different schooling systems, without asking very carefully whether a voca-
tional programme is broad or specific, whether a diversified programme inte-
grates the issues in any way, or how any of these programmes are linked to or
detached from employers.6 But evaluations of academic versus vocational ver-
sus diversified systems of education need to enquire carefully about the imple-
mentation of these programmes, about the details of their content and
teaching, and about their links to employers and the labour market generally
before drawing any conclusions about their value in enhancing employment
and earnings. Such investigations need not be particularly extensive or expen-
sive, though they will typically require individuals with skifis different from
the economists and statisticians who have generated most of the existing evi-
dence about the academic-vocational controversy. Furthermore, as countries
struggle with broader forms of vocational education - like the Eng-
lish-speaking countries, with their efforts to develop broader and more inte-
grated vocational education, and China, with its new emphasis on vocational
schools that still maintain a great deal of academic instruction - the appropri-
ate methods of evaluating academic versus vocational approaches is an issue
that virtually all countries confront.

Supply-driven versus demand-driven VET

Another consistent issue has been the tendency in developing and transitional
countries to have public-supported VET institutions rather than employers
determine the content and methods of VET, with frequent complaints from
employers that the resulting training is irrelevant to their actual needs. This is,
of course, a frequent complaint in developed countries too, particularly in
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countries with school-based systems of VET, where a common critique is that
schools become out of touch with the skills required in production and cannot
possibly be up-to-date in equipment and production methods. Part of the
enthusiasm for work-based learning (see Chapter 5, Evaluating VET
programmes alone) stems precisely from the contention that employer-based
systems must by their nature be demand-driven.

Evaluation can be helpful in clarifying whether or not VET systems are sup-
ply-driven. One approach has been to determine what fraction of a
programme's graduates find related employment, and to document the earn-
ings differences between those with and those without training-related employ-
ment (eg Chung, 1990, for China; Grubb, 1997, for the United States). The
finding that only a small fraction of graduates moves into training-related
employment is usually taken as a sign of supply-driven VET; when combined
with evidence that the returns to unrelated employment are low, the implication
is that VET is both job-specific and poorly articulated with such specific jobs. But
a different evaluation method would look more closely at the process by which
employers hire, what sources of labour supply they prefer, and what their atti-
tudes towards public VET systems are. This approach might provide informa-
tion about how to make VET institutions more demand-oriented, rather than
calling either for a work-based system - an approach which is simply unwork-
able in many countries - or in shifting to voucher-like mechanisms, with the spe-
cial problems pointed out in the section, The lure of market mechanisms, above.
That is, a closer examination of Stage 3 of the process of human capital develop-
ment would provide developed, transitional, and developing countries alike a
better sense of how to reform their VET institutions.

In addition, evaluation also creates both the information and the incentives
to force suppliers of VET to be more responsive to the market (de Moura Castro
and Andrade, 1989), particularly if it becomes clear that certain providers are
faffing to place their students in appropriate jobs. For this purpose, even
non-experimental gross outcome measures may be useful, although they are
poor measures of effectiveness in the more fundamental sense.

Implementation problems

An enduring issue in developing countries is that, when governments and
donor agencies initiate training programmes, they are often not appropri-
ately implemented Indeed, USAID's review of 16 years of funding VET pro-
jects concluded that, while diverse kinds of programmes could all yield
acceptably high rates of return under appropriate conditions, the most seri-
ous barrier to all of them was the difficulty of implementation, particularly
when VET programmes were complex and the context of the programmes -
economic conditions, political and cultural factors - was unsupportive
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(Herschbach, Hays and Evans, 1992). This finding simply underlines the need
for process evaluations, concerned with the initial implementation of human
capital programmes.

However, implementation studies also need to recognize the difference
between the 'programme' approach outlined above, and a more 'systems'
approach. For any one VET programme, the reasons for its failure to be
implemented may be idiosyncratic, for example, the incompetence of a par-
ticular director, turnover in project monitors, or unforeseen calamities rang-
ing from the unavailability of space to wars and famines. But the 'system'
question for any particular country is whether there are systematic problems
that preclude successful implementation - conditions hostile to VET
programmes that are unlikely to be any different for the next VET
programme down the line. One 'solution', of course, is simply for countries
and donors not to support VET where such conditions undermine effective-
ness. The alternative, system-building approach is to examine what must be
done to improve economic, political, and cultural conditions for another gen-
eration of VET programmes. Whether this is possible or not may depend on
local conditions, of course, but at least evaluation can provide the evidence to
see what the task might be.

Encouraging private sector training

Still another persistent theme in developing and transitional countries - as in
many developed countries with the dual system - is the need to promote
upgrade training by employers of their workers. In part, this view responds to
complaints that school-based and publicly provided VET is too supply driven,
and that firm-based training resolves the problem of demand; in part, this pol-
icy can draw upon evaluations of firm-based training that, as reviewed in
Chapter 3, Programme effects, are more positive than the results for many
other VET programmes. Again, this issue is relatively similar to the problem in
developed countries - at least those without a dual system - of increasing
employer training particularly because market failures are likely to lead
employers to under-provide training (Lynch, 1994; Stern and Ritzen, 1991).

Conventional evaluation has been helpful in clarifying the value of
firm-based training, as pointed out in Chapter 3, Programme effects. How-
ever, in shifting to the policy issue of how a government might enhance pri-
vate training, there are two additional questions to confront. One is the
question of whether a particular type of government programme, for exam-
ple, a programme of grants from a training fund, or a tax expenditure of some
kind, increases the amount of training provided, rather than supporting
those firms that would have provided training anyway. In both developed
and developing countries, government prc(grammes designed to enhance
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firm-based training have had decidedly mixed records (Bennell, 1996). For this
question, evaluation evidence would be useful to see whether similar
programmes elsewhere - in other regions of a country, or even other countries
- have been effective.

The other question is whether public support for private-sector training is
justified - a more normative question for which empirical evidence is not espe-
cially relevant.7 In effect, the generally positive results for private sector train-
ing (see Chapter 4) have often generated enthusiasm for government support
that ignore these normative problems.

Promoting work-based learning, education-with-production, and
traditional apprenticeships

Another consistent enthusiasm, in developing countries especially, is the pro-
motion of work-based learning in the form of traditional apprenticeships and
in education-with-production (or learning-by-doing) programmes that com-
bine production for the market with learning on the job. Sometimes these
efforts try to enhance traditional apprenticeships, for example by introducing
literacy, basic business practices, and the basic science (electricity, for example)
underlying non-traditional occupations. These forms of VET have their coun-
terparts in advanced countries in more formalized apprenticeships and in
school-based enterprises (Stern et al., 1994), so here too the efforts are quite sim-
ilar across a variety of countries, though they vary substantially in their formal-
ity, content, and intensity.

As pointed out in the section, The search for work-based learning, above, all
forms of work-based learning generate questions about how much education
and training is going on alongside production, and this can typically be
learned only by observing the process itself and seeing how (if at all) behaviour
on the job changes as the result of the period of learning or apprenticeship.
Long-run outcome measures are also important, to distinguish forms of
work-based learning that prepare individuals more generally for a variety of
tasks and employment from those that train individuals for specific and routin-
ized production tasks. Particularly in dealing with traditional apprenticeships,
and some education-with-production programmes that are based in tradi-
tional work patterns, relatively informal evaluation approaches (including fol-
low-up studies) may be the only ones possible, both because sophisticated
methods are too expensive and because they may generate false results when
individuals are distrustful of government and formality. However, the area of
work-based learning is one in special need of plain talk: there has been so
much myth-making around work-based learning, both in advanced and tran-
sitional countries emulating the German dual system and in developing coun-
tries with their locally developed methods, that more evidence is needed to
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help clarify when this approach is useful and when (like school-based learn-
ing) it becomes narrow, didactic, and irrelevant to most future employment

Providing training to the informal sector

Developing and transitional countries differ substantially from developed
countries in the size of the informal sector - the variety of small-scale produc-
ers, small retailers, and providers of personal services that operate without any
government notice or record-keeping, with enormous turnover, in chaotic and
shifting markets without much regulation. There have been extensive debates
about the informal sector - about its definition, size, and productivity - with-
out much consensus except on the fact that it is very large in many countries
and that improving its productivity would enhance both the livelihood of peo-
ple depending on this kind of production and the overall productivity of many
developing countries.8

Very often, training has been proposed for the informal sector, particularly
in the areas of basic business practices, literacy to enhance the ability to obtain
information and participate in literate society, health and safety considerations
to reduce food contamination and appalling accident rates, and sometimes
specific technical skifis like carpentry or machining. (We note that, different
though the informal sector may be from formalized employment in large firms
in developed countries, the influence of training still follows the conceptual
stages of human capital development outlined in Chapter 1, Why should VET
work?) Whether training alone is sufficient, or whether it should be provided
as part of a larger package of services (including small loans, marketing advice,
perhaps the creation of co-operatives) does not seem to be resolved: more com-
prehensive services are more difficult to provide but sometimes more effective
(Bennell, 1996; Middleton, Ziderman and Van Adams, 1993). Training for the
informal sector must have all the characteristics of education-with-production,
since it is impossible to stop production to engage in training; thus all the prob-
lems of work-based learning the difficulty of disentangling training from pro-
duction, the problem of identifying whether any learning is taking place -
apply to training in the informal sector.

An enduring difficulty is how to provide training (and related services) to indi-
viduals working in the informal sector; there is some consensus that this must be
done in informal ways, as different from formal schooling as possible, for individ-
uals who are distrustful of authority and formal organizations. Indeed, the very
notion of providing training, or any other service, is controversial: one perspective
is that the informal sector should be left alone, and that any kind of intervention
represents a kind of formalization that is intrinsically impossible.

By extension, evaluation methods involving informal sector activities must be
informal too. A great deal of valuable information has been gathered by quite
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informal interview and questionnaire methods (eg the studies in Fluitman,
1989). Other informal methods could be developed in addition. For example,
just as some training programmes have hired mentors and counsellors from the
communities they serve, they could also hire informant'researchers from com-
munities within the informal sector, to follow up individuals over time. Alterna-
tively, part of the training for informal-sector producers could include
record-keeping and diaries, as a way both to teach literacy and to have the par-
ticipants describe their participation in different productive activities over time.

Still another possibffity would be to work through the non-governmental
organizations (NGOs) that often provide support to the informal sector, and
that develop information and expertise about local operations but without
making that information available to others; some observers (eg King, 1989)
have proposed linking researchers and NGOs so that their experience can be
more systematic and public. Overall, then, the informal sector is an area where
the broader array of evaluation methods we have consistently proposed is nec-
essary: an orthodox analysis of earnings within the informal sector, comparing
groups with and without training in a highly or quasi-experimental design, is
difficult to imagine.

In addition, the informal sector creates special difficulties for evaluation
because of the inter-relatedness of its components. What may be crucial, for the
livelihood and stability of a single producer, is the combination of capital (a
simple machine, or truck), training (to know how to operate that machine), and
access to a market; if any of these three (or six, or 39) elements fail, the producer
may not survive. It is therefore difficult to disentangle the contribution of train-
ing alone, as conventional evaluation does. Again, other techniques - case stud-
ies in particular - and a broader range of questions about what makes someone
in the informal sector successful are necessary if evaluation is to succeed.

The real role for evaluation in the informal sector is not, it seems to us, to
carry out many evaluations of projects designed to improve the sector's pro-
ductivity; the conditions for doing so are simply too difficult. It is instead to
contribute to public debate about training and the informal sector, by having
all those concerned about the informal sector - policy-makers, donor agencies,
NGOs, researchers and evaluators alike - mindful of the questions about effec-
tiveness that evaluation poses, so that they can search for the appropriate evi-
dence wherever they might find it, and use the information they thereby
develop to contribute to further understanding of what kinds of VET might be
most effective in this enormous but elusive area of economic activity.

Developing systems and policies

Finally, we come back to a question that has vexed us throughout this report:
the role of evaluation in helping create systems of institutions and national
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policies about VET, rather than simply passing judgement on individual
programmes. (This is, of course, a problem that is just as serious in developed
countries as in transitional or developing countries, since it is always easier to
create individual VET programmes, or to experiment with a series of VET
'innovations', than it has been to create coherent systems.) Conventional
evaluation certainly can provide the 'right' answer to the conventional evalua-
tion question, of whether a particular VET programme dreamed up by an
NGO, or an international donor, or a reform-minded government, improves
outcomes defined in any number of ways. But this does not seem to be the
right question, and evaluation does not seem to give a very useful answer -
unless 'programme' evaluation is modified to pose the additional questions
outlined as part of 'systems' evaluation in Chapter 5, 'Programme' versus 'sys-
tems' evaluation. Then it would be possible to see whether a particular
programme could be the basis for a more extensive and more enduring system
of VET, a system compatible with existing institutions and capable of reaching
larger numbers of individuals.

In addition, just as a system-oriented form of evaluation could lead to a
more coherent VET policy, we suspect that only with efforts to develop a
coherent policy can substantive evaluation thrive. If a country is trying to
develop a coherent policy - that is, some sense of what kinds of VET
programmes should be given greatest priority, in what kinds of institutions,
with what visions of human capital development underlying them - then it
can engage in experiment and evaluation with some clear goal in mind. If not,
and if, as is often the case for transitional countries, a country wants every kind
of VET programme, or wants to emulate Germany because the dual system is
thought to be the best in the world, then there is no real place for evaluation
since the empirical questions, the trade-offs, and the comparisons for which
evaluation is best suited are missing. Incoherent policy leads to 'programme'
evaluations of free-standing programmes that are ultimately not used in p01-
icy-making; but the effort to develop coherent policy generates evaluations
whose answers can play an important role in further developing that policy.
Coherent policy and coherent evaluation reinforce one another, and this is as
true for developing and transitional economies as it is in developed countries.

Notes

See also the analysis of trends by Caillods (1994).
If voucher mechanisms include high administrative costs, or costs of providing
information so that 'consumers' can be well informed, then costs of the vouchers
themselves may understate the total costs considerably.
As an example of neglecting the teaching/learning process, the evaluations of
diversified programmes in Columbia and the United Republic of Tanzania by
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Psacharopolous and Loxley (1985) conceptualized 'diversified' programmes in
terms of the fraction of time spent on vocational and academic content. But this
ignores the breadth of these programmes and the integration of teaching, and it is
impossible to tell from the published record what approaches to teaching are pres-
ent in these schools. In addition, they measure the employment effects of diversi-
fied schools one and (for Colombia only) three years after graduation, and find no
advantages compared to conventional vocational schools. But, quite apart from the
short-run nature of the outcome measures, this is not necessarily a test of what an
integrated or diversified programme could accomplish, in the absence of better
information about what the teaching looks like.
The review of studies by Middleton, Ziderman and Van Adams (1993) is particu-
larly helpful. See also the country studies put together by the World Bank and the
ILO (Gill, Fluitman and Dar, 1997).
See also the similar comments by Blaschke and Nagel (1995).
For a similar critique, acknowledging the diversity of what is usually lumped
together as vocational education, see Dougherty (1989), Section 7. For the variety of
practices in the United States alone, see Grubb (1995a).
This question is not usually raised in advanced countries that have tried to subsi-
dize private-sector training. In the United States, California has the largest of a
series of such programmes funded by states to promote economic development,
but neither it nor any other states have asked themselves what kinds of private
training merit public support. At the request of California's programme, Grubb et al.
(1993) developed a series of criteria to justify public funding of private training,
some of which correct market failures, a few of which are macroeconomic argu-
ments about export promotion and import substitution, and a few of which are
equity-related. By implication, however, the vast amount of private sector training
which does not fit into one of these three categories should not be publicly
subsidized
On the informal sector, see Fluitman (1989), especially King (1989); Middleton,
Ziderman and Van Adams (1993), especially Ch, 6 and 8; McGrath and King et al.
(1995); Birks et al. (1994).
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Conclusions and recommendations
Towards a pragmatic perspective on
evaluating VET

The literature on evaluation has often taken its lead from the most sophisti-
cated practices in the most advanced economies, for example, from the ran-
dom-assignment studies of employment outcomes, with their particular
claims to validity, that are now routinely carried out in the United States, with
its relatively long history of evaluating job training. Thus one often encounters
recommendations that countries ought to evaluate their education and train-
ing programmes 'rigorously', as a way of making policy decisions - a statement
that also assumes that evaluation results will be directly used in public policy.
Among evaluation specialists and those who worry about methodology, this
view has become almost an orthodoxy: evaluation methods other than experi-
mental designs are often treated as if they are failures, providing no useful
information at all, and evaluation is undertaken with the faith that results will
be directly incorporated into public decisions.

This position has much to recommend it, and it may be possible for coun-
tries to develop their evaluation efforts over time to the point where the most
sophisticated evaluations are possible, and even routinely used to inform
policy. But for many purposes, the orthodoxy is quite useless because many
countries lack both the resources and the expertise to fund sophisticated
evaluations, and because in fact evaluation is virtually never used to make
political decisions directly, as pointed out in Chapter 5. And under some con-
ditions, the orthodox approach gives misleading or incomplete answers, as
indicated in Chapters 3 and 4in particular, given the frequency of negative
evaluations of remedial training programmes, it fails to give much sense of
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why VET programmes might not work. So the orthodoxy is often impossible,
and where it is possible it is often incomplete.

Instead, we recommend a greater variety of approaches to evaluating VET
programmes, a greater variety of outcome measures, greater judgement about
which problems in a VET programme might be worth investigating, and a dif-
ferent understanding of how evaluation results might be used. Our recom-
mendations provide a more pragmatic approach to evaluation, one that might
be useful in a greater number of settings and countries, and for a greater vari-
ety of purposes. Lying behind our recommendations are two central concerns:
that evaluation generate new and better information about VET programmes,
and that it be used to enhance understanding of how these programmes oper-
ate and what they can accomplish. In these concerns, the best should not be the
enemy of the useful.

Recommendation 1

Evaluations ofVET programmes should never lose sight of labour market outcomes, but
in addition they should be more concerned than they have been by the processes leading to
these results

Given the frequency of negative results, particularly for remedial training
programmes and youth programmes, and the common finding of small
effects, the real question is not whether programmes work but why they so
often fail and how they might work. For these questions, more information
about the sequence identified in Chapter 1, Why should VET work? - particu-
larly Stages 1-3 - is necessary, and this can often be obtained only through
'process' evaluations or implementation studies, closer examination of teach-
ing and learning mechanisms, and more careful understanding of how a
programme fits into local labour markets. In particular, when evaluations are
viewed as means for improving programmes, for informing potential partici-
pants, or for advancing public debate about VET, such qualitative approaches
may provide more useful information than standard outcome evaluations. We
also note that certain kinds of qualitative evaluation are relatively low cost, and
do not require the kinds of statistical data that many countries find impossible
to collect; they are therefore more likely to be viable in developing countries.

A greater understanding of the process by which a VET programme works
requires more detailed knowledge of the institutions involved in the process -
about the details of a particular educational institution or training programme,
or local labour market including the intermediaries (trade unions, employer
associations, local customs, local price-setting mechanisms) that can affect who
is hired and who is not. The amplified human capital model outlined in Chap-
ter 1, Why should VET work? pretends to a certain kind of universality, but its
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application for any particular VET programme requires an understanding of
the institutional details.

Recommendation 2

The analysis of VET programmes should try to use a variety ofevaluation methods, since
each of them is imperfect and incomplete

While there has been a tendency to call only for the most sophisticated - ide-
ally, highly experimental and quasi-experimental - outcome-oriented evalua-
tions, these are not always useful. Often, particularly when results are
negative, they provide few clues about what changes or further experiments
are appropriate; they often provide no information about the implementation
or the nature of the programme, and therefore cannot distinguish between
slapdash efforts and well-designed programmes with dedicated teachers; they
can be understood by only a small number of people; and the 'hard data' they
generate are rarely used in political deliberations. They need to be comple-
mented with other forms of evaluation in order to interpret the results. Of
course, the costs of evaluation are important to keep in mind, and using a vari-
ety of methods may inflate costs unreasonably; but more sophisticated meth-
ods are also more expensive and at the margin it may be more informative to
devote resources to different and complementary methods (especially qualita-
tive approaches) than to increase the precision of the most sophisticated quan-
titative approaches.

Moreover, although weakly experimental forms of outcome evaluation, such
as befor'after and international comparisons, have often been dismissed on the
ground that the comparisons are distorted by other influences, they can provide
information that is relatively accessible, particularly in developing countries or
countries without much expertise in evaluation, and their results can be more
readily understood by a variety of policy participants. While the results may
have biases, they may be able to provide an indication of the range in which
benefits lie. For example, weakly experimental evaluations often prove more
favourable than do more experimental ones, if only because the former cannot
rule out positive selection and self-selection. They may then still be able to set an
upper bound for outcomes, and indicate the need for redesign if effects are
small. Such results are more useful than no results at all, and potentially more
useful than information about outcomes or implementation only. They can be
valuable as the basis for public discussion (see Recommendation 6) and the fur-
ther development of evaluation methods (see Recommendation 7) even if they
do not provide definitive answers for a particular programme.

We conclude, then, that an improved understanding of VET programmes
requires a variety of evaluation methods, not an emphasis solely on the most
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sophisticated methods. Ideally, different methods would be used to investi-
gate all the stages outlined in Chapter 1, Why should VET work? - a process
evaluation would examine the implementation stage, a study of content, peda-
gogy and learning outcomes would document the competencies learned,
interviews and observations would examine behavioural changes in economic
life, and finally various kinds of outcome measures would examine final eco-
nomic effects. For particular programmes, it might be appropriate to concen-
trate on only one or two of these, but our point is that the different methods
generally complement rather than substitute for one another, and the incom-
pleteness of each argues for using multiple measures.

The recommendation to use multiple methods of evaluation is particularly
important in transitional and developing countries, where orthodox recom-
mendations to carry out sophisticated evaluations lie somewhere between use-
less and destructive. In the first place, such countries lack the resources, the
expertise, and the data to carry out sophisticated evaluations, and so the ortho-
dox recommendation simply guarantees that no evaluation will take place.
But, more dangerously, some of the training that occurs - particularly in the
informal sector - is itself so informal, so intertwined with production, and so
dependent on individuals distrustful of government bureaucracy and regula-
tion that conventional data gathering and questionnaire completion might
destroy the very programmes they are supposed to evaluate. Only careful
observation and interview methods can be used to evaluate these fragile
efforts, reinforcing our point about the need for carefully chosen, multiple
approaches to evaluation.

Recommendation 3

VET evaluations should consider a broader range of outcome measures, in preference to a
narrower range

In some cases, of course, VET programmes are intended solely to enhance the
employment of trainees, and employment outcomes may be the only effects of
interest. However, even in these cases intermediate outcomes, eg how much
individuals learn or what credentials they earn (at Stage 2), may be important
clues to the reasons why a programme works or doesn't, as well as goals in
their own right. Other employment-related outcomes - the occupations indi-
viduals enter, for example - may provide information about long-run effects.
Particularly with more broadly designed VET programmes, whose benefits are
likely to affect productivity not measured by individual wages, some attempt
to ascertain the effects of programmes on co-workers and overall productivity
- even if only through interviews with employers, uncertain though they may
be - is worthwhile. This is particularly the case in developing countries, where
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effects on productivity are especially important and difficult to measure by
individual wages.

Particularly in countries with substantial unemployment, including most
developing countries, a critical issue in all VET programmes is the displace-
ment effect - the tendency for VET programmes to have their trainees
employed at the expense of other individuals who are consequently unem-
ployed. While displacement effects are notoriously difficult to measure, and
have rarely been estimated for developed economies, some effort to do so
(through employer interviews, for example) should be part of any sustained
evaluation project. It is possible, in some economies, that VET programmes
have their greatest influence not by increasing overall employment, but by
substituting more productive individuals for less productive ones; in other
cases, an expansion of the supply of skilled workers might increase output and
employment. Any attempt to provide additional information about which of
these effects is present would help inform subsequent policies. For example,
evidence on the difference between occupations from which participants
departed and those into which they move is potentially informative about the
extent of displacement.

While most evaluations have concentrated on earnings and employment
measures, other outcomes have sometimes been investigated, for remedial
training (including measures like criminal activity and pregnancy), for
employer training (including measures like productivity), and retraining
(including measures like self-confidence and independence). Depending on
the purposes of a particular programme, such wider outcomes should be
included in other evaluations.

In addition, various outcomes related to health and safety conditions are
potentially important and may be open to measurement. Because many VET
instructors spend considerable time on the basic safety issues in using tools,
operating machines, and coping with other job-specific safety concerns, an
obvious question is whether this kind of explicit instruction has any effect on
learning or on behaviour on the job (measured by accident rates, for example).
Particularly in developing countries, where accident rates are often high and
health issues particularly serious (and difficult to treat), the inclusion of health
effects would capture a potential dimension of VET programmes that is now
widely neglected. In turn, the inclusion of health effects in evaluations might
make VET programmes more aware of the importance of such outcomes.

Recommendation 4

Evaluations should consider long-run as well as short-run effects of VET programmes
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As we saw in Chapter 3, Outcome measures, short-run measures of effects may
be misleading. They may be positive when long-nm effects fade; conversely,
the short-run effects of broader programmes may be negative (as individuals
reduce thefr employment to attending school), while the longer-run effects are
positive. To avoid the misleading conclusions that have sometimes been
drawn from short-run outcomes, VET evaluations ought to incorporate
long-run as well as short-nm effects among the outcomes measured.

There are often legitimate needs for short-run measures, especially for man-
agerial purposes; and some programmes established for short-nm purposes
need not wait for long-run outcomes. More pragmatically, the measurement of
outcomes over long periods of time increases the complexity and expense of
evaluations, and so other measures - like the occupation trainees enter, or the
stability of employment in the sectors and occupations they enter - may be sec-
ond-best but unavoidable proxies. In other cases, it may be impossible to collect
long-nm information for all programmes, but a subset of programmes (or
trainees) could be followed for longer periods of time to determine the
long-run consequences of short-term measures.

The effort to determine long-run effects is particularly important because of
the incentives it provides in programme design. Long-run measures would
cause programmes to concentrate more on teaching those abffities that serve
individuals well in the long run - rather than aiming for short-run job place-
ments, as has often been the case. In particular, the emphasis in many remedial
and refraining programmes and in some national policies on job search assis-
tance - which can only be effective if individuals already have the fundamen-
tal abffities necessary for jobs, and if ignorance about job opportunities and
about job-finding procedures explains unemployment - could be corrected if
there were more attention to long-run effects. Collecting information about
long-run effects would also provide a necessary corrective to the tendency for
the political process itself to think in short-run terms.

A concern with long-run effects implies that evaluations of VET
programmes, and VET policy in general, should understand the division
between education and training - including the institutional differences that
vary from country to country - but may need to soften or eliminate the dis-
tinction. Some types of pre-employment and remedial training have had
only short-run effects on employment and earnings, while enduring effects
have come largely from education programmes leading to well-established
credentials. The implication is that either training programmes need to
change their goals or overall policy should aim to enrol individuals in educa-
tion rather than short-term training - or facilitate the transition from 'train-
ing' to 'education'. In any case, evaluations need to be designed so that
comparisons are possible between education and training programmes, in
order that the trade-offs between the two can be reasonably discussed.



Conclusions and Recommendations 161

Recommendation 5

Evaluations of VET programmes should be concerned not only with their effi-
ciency-related outcomes, but also with their effects on equity

Most evaluations are efficiency-related, concentrating on effects for partici-
pants and sometimes on net benefits to the economy as a whole (see Chapter 3,
Cost-benefit analyses). The equity objectives that could also inform most pub-
lic programmes are widely ignored. Equity-related effects can be brought into
the picture in two ways. The first documents variation in outcomes amongst
participants within the relevant programme; the second documents outcomes
for participants as a whole, relative to non-participants. The former, or
within-programme equity, depends on whether more disadvantaged partici-
pants receive more help than do others. The second, or programme-wide
equity, depends on whether participants as a whole receive help from the rest
of society, a test applicable to remedial programmes in particular.

Within-programme equity can be studied by collecting information on out-
comes separately for sub-populations of particular interest - like women,
youth, the long-term unemployed, or members of minority groups - and see-
ing if the benefits are greater for the less advantaged clients, whether, for
example, the most disadvantaged benefit more from remedial training, or if
well-educated workers benefit more from firm-based upgrade training. Imple-
mentation evidence is also relevant, concerning the presence of either positive
selection ('creaming') by programme administrators or self-selection by partici-
pants, as when only more motivated individuals show up.

Programme-wide equity is examined by reporting separately net gains to
participants, including the gains during participation in the programme that
are typically excluded in academic research but excluding the net gains to
non-participants that enter into cost-benefit analysis. It is also of interest to
know whether a programme that produces no downstream benefits for partic-
ipants does at least make them better off while taking part than they would
otherwise have been - in which case it can at least claim some success, on
grounds of equity.

Evaluation needs to confront a special difficulty in the concern with equity.
Very often, the effort to enhance equity has led countries to develop remedial
training programmes; but evaluations reveal that these are among the least
effective of all VET programmes. Sometimes, policy-makers have used this evi-
dence to reduce such programmes, effectively abandoning the equity goal as
hopeless; at other times, such findings have caused advocates to search for
improved remedial programmes. In still other cases, analysts have recom-
mended that remedial efforts be diminished in favour of strengthening
pre-employment education that, if it were effective enough, would prevent
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the need for remedial training. Evaluation by itself cannot, of course, deter-
mine which of these paths a country takes, but it can provide the information
by which a country discusses the full range of alternatives - which in turn
requires information not only about a specific remedial VET programme, but
about the plausible alternatives.

Recommendation 6

Although publicly sponsored training appears to succeed less often than does privately
sponsored training, governments should approach with caution any harnessing of pri-
vate provision to public goals

Private training does have the advantage of a clear link to market demands. At
the same time, a market economy is expected to produce too little training
amongst employers and workers alike. Moreover, public programmes often
have equity goals that fall outside standard evaluation criteria and employers
have less reason to subscribe to those goals than to efficiency-related ones.
Furthermore, the training provided by employers is likely to be narrowly job
specific, suiting more the interests of employers than those of trainees and the
wider economy. Finally, in the absence of effective quality control, some
employers may avoid training altogether in favour of the exploitation of
trainee labour.

Recommendation 7

Countries and international agencies should seek to incorporate evaluation into tripartite
discussions and other political forums, recognizing that the use of evaluation evidence
depends on political factors

The consistent finding that evaluation results are not often directly used to
make public decisions - that they are more likely to be ignored, used selectively
to strengthen existing political positions, or used in highly simplified forms to
label or frame problems in particular ways - means that the political use of
evaluation should be considered from the outset. If, as has been true in the vast
majority of cases, evaluation is only one of several factors in public decisions,
then evaluators should recognize that they can be most useful in providing
information for principled debates about the direction of VET. As a possible
counterweight to more conventional political decisions, such evidence is more
likely to be useful if it can be understood by policy-makers, and if pol-
icy-makers have understood and accepted the need for evaluation. Therefore
having evaluation discussed and designed in the stages of formulating and
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implementing policy - rather than leaving it to the last stage of developing
VET programmes (in the conventional cycle of planning, implementation, and
evaluation) - would enhance its value.1

It also seem evident that evaluation of education and training should be dis-
cussed in tripartite forums, rather than any other political forums. The educa-
lion and training programmes discussed include those aimed at potential and
current workers (pre-employment, remedial, and retraining), as well as
upgrade training sponsored by employers. The benefits accrue to both workers
and employers, and sometimes - as in discussions about the specificity and
breadth of programmes - the balance between the two is at issue. The ways
VET is provided - whether it is largely carried out in school-like settings inde-
pendent of production, within work settings (in on-the-job training), or in
some combination of the two (in the German dual system, for example) - is
often the subject of lively debate. It is hard to imagine effective discussion of
these aspects of VET - and therefore of aspects of evaluation which inform
such debate - that fails to include both trade unions and employers. And public
funding is virtually always involved in these discussions - sometimes with
good reason and sometimes, as illustrated in Chapter 7, The search for
work-based learning, with little more than political justification - and so gov-
ernment representation is necessary. Indeed, in countries with strong evalua-
tion but weak forms of tripartite discussion - the United States is the obvious
example - certain issues have been almost impossible to raise and resolve:
efforts to increase work-based learning have foundered on the lack of
employer participation, efforts to correct the weaknesses of remedial training
have lacked any voice from trade unions. 'Discussions' about VET may even be
simply internal debates within government, driven either by ideology or by
suppliers of training without acknowledging the interests of workers and
employers. The strong evaluation tradition in that country would be much
more useful were there strong tripartite forums in which to discuss the results.

Recommendation 8

Countries and international agencies should view the evaluation enterprise as a
long-term activity, one that requires stability and longevity to become more influential
and more sophisticated over time

The evaluation of individual programmes has rarely had much impact.
Instead, as argued in Chapter 6, Use and abuse of evaluation evidence, evalua-
tion has been most influential when it has generated a relatively consistent set
of results, over longer periods of time, so that it was able to change the concep-
tion of what social programmes can do. The obvious implication is that requir-
ing evaluation for VET programmes on a random basis - with one programme
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evaluated for a short while and then abandoned as political interest moves
elsewhere - is likely to be quite useless in influencing policy. Instead, countries
and international agencies should establish evaluation agendas that they pur-
sue over longer periods of time, allowing results to accumulate and issues to
become better understood and elaborated. A longer-term commitment to eval-
uation may also help change the orientation of VET providers - from a concern
to ensure their own longevity (the problem in supplier-driven VET systems) to
a concern for outcomes.

In addition, a commitment to a long-run evaluation agenda is probably the
only way to enhance the sophistication of evaluation over time - that is, to shift
from the relatively inexpensive, unsophisticated methods described in Chap-
ter 3, The challenge of comparison, towards more sophisticated methods. This
is, after all, the trajectory that the United States has followed. Manpower
programmes in the 1960s were evaluated using relatively simple methods,
including descriptive statistics without comparison groups. During the 1970s
the use of quasi-experimental methods with control groups became more com-
mon, and their limitations were increasingly understood and debated during
the 1980s. Fully experimental methods then began to be used in the mid-1980s,
and the methodology of doing them has improved considerably since then -
with greater detail about programme content, more analysis of different kinds
of services and results for different populations, (occasionally) greater use of
supporting qualitative evaluation, and the application of experimental meth-
ods to education programmes outside the realm of 'training'. This is a develop-
mental process, in which early results are used not only to assess programmes
but also to advance the sophistication of evaluation itself. And in the process, a
country can develop the expertise and the research organizations that can
carry out evaluations of increasing levels of sophistication.2

The recommendation to think of evaluation as a long-run agenda is consis-
tent with an interest in building systems within countries, rather than isolated
programmes. What is important, especially within developing countries, is not
to fund a single effective programme that reaches a few individuals, but rather
to develop education and training systems that reach an entire population. So,
too, what is important is not that one or two programmes are carefully evalu-
ated while the broad range of VET is left unexamined, but rather that the
deeper practices underlying evaluation - the concern with effectiveness, the
weighing of alternative ways of accomplishing goals, the commitment to con-
tinuous improvement - become embedded within all programmes. This
requires institution- and system-building over a period of time, not random
and discontinuous efforts.
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Recommendation 9

Rather than continuing with conventional 'programme' evaluation, countries should
incorporate 'systems' perspectives into evaluation

As argued in Chapter 5, 'Programmes' versus 'systems' evaluation, conventional
approaches to evaluation reinforce the tendency to think of programmes as
independent, free-standing efforts that succeed or fail on their own. In our view
- and indeed, in the view of most observers - countries need coherent, compre-
hensive, and transparent systems of VET programmes, not independent pro-
jects that benefit only a few people here and there. Creating such systems may
be difficult and expensive, of course, but for evaluation the problem is relatively
simple: it is not difficult, and certainly not expensive, to add a few questions to
standard evaluations in order to orient the results towards a systems perspec-
tive. By asking these questions - about links to other programmes, replicability,
consistency with established institutions, and the like - any evaluation can
provide the information necessary to see whether a specific programme can
contribute to system-building. Whether governments (or employers) can act
on that information is, as always, a separate issue, but at least the issues of
systems-building will become clearer over time.

In the end, the promises of VET for enhancing employment, growth, and
international competitiveness - the dreams that most countries start with -
cannot be realised without plain talk. Deception about the effectiveness of a
VET programme may be useful in the short run, to make government officials
or programme operators look good. But in the end, such efforts contribute only
to undermining the dreams of a country, both because it has spent its resources
to no end and because education and training themselves become devalued
when they fail to deliver their promises. The only solution, then, is to be as
careful as possible in assessing what programmes can do, and then in building
more effective programmes and systems from that empirical evidence. Thus
evaluation, as a particular form of plain talk, will contribute to advancing these
dreams rather than deflating them.

Notes

1. This recommendation is consistent with the recommendation of 'participatory' eval-
uation that has become particularly popular in the United States and Canada, espe-
cially for community-based programmes like literacy efforts; see, for example, Askov,
Hoops and Alamprese (199?) and the workbooks developed by ABC Canada. The
idea is simply that all stakeholders - those with an interest in the programme -
should participate in formulating as well as reviewing evaluation, The case for the
democratization of policy evaluation has also been argued by Campen (1986).
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2. In the United States, many evaluations of remedial training programmes are carried
out by a small number of research firms - like the Manpower Demonstration
Research Corporation, Mathematica Policy Research, and Abt Associates - that
have developed highly concentrated expertise in evaluation and strong reputations
for careful and impartial analysis. For the evaluation of large-scale and complex
programmes, governments routinely turn to such organizations, augmented by
specialized expertise in universities. (Most universities do not have the capacity to
carry out large-scale evaluations, though they often carry out smaller-scale efforts.)
The development of such concentrated expertise has required a long period of rela-
tively stable investment in evaluation, and can be viewed as a part of building an
overall evaluation system.
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