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3 Documentation — Agenda Expert Workshop Berlin, May 19 th & 20 th 2015

17.00 – 17.30 	��Effecting durable job placements – Youth in focus 
Jochen Kluve, Humboldt-Universität zu Berlin and the Rhineland-Westphalia  
Institute for Economic Research (RWI), Berlin branch, Germany

17.30 – 17.45 	�Summary of the first day 
Prof Dr Matthias Knuth, Moderation

20.00 		��Dinner in “Aigner am Gendarmenmarkt,” 
Französische Straße 25, 10117 Berlin

Wednesday, May 20 th, 2015
09.00 – 09.15 	�Welcome, day two 

Prof Matthias Knuth, Moderation

09.15 – 09.45 	�Municipal consulting services following §16a of Social Code Book II 
(§16a SGB II) and social participation 
Dr Bruno Kaltenborn, Economic researcher and policy consultant, Germany

09.45 – 10.15 	�Assessing the effectiveness of integrated approaches in employability and job 
retainment among the long-term unemployed – Examples from Scotland 
Colin Lindsay, Strathclyde University, Scotland

10.15 – 10.45 	�“One size does not fit all:” 
Tailoring pre-employment programmes to meet individual learning needs 
Helen Fitzgerald, Paul Partnership Limerick, Ireland

10.45 – 11.05 	�Coffee break

11.05 – 11.35 	�Evaluating the integration and participation effects of labour and social policies 
– A reflection based on empirical observations
Paolo Graziano, Bocconi University Milan, Italy

11.35 – 12.50 	��Discussion of the key questions and suggestions for further work in Berlin 
Prof Matthias Knuth, Moderation

12.50 – 13.00 	�Farewell 
State Secretary Boris Velter, Senate Department for Labour, Integration and 
Women’s Issues, Berlin, Germany (to be confirmed)

13.00 Conclusion with light refreshments

























most studies did not confirm this negative 
effect, because longer job searches in turn 
incur costs and lead to the loss of work expe-
rience as well as human capital. David Grubb 
stressed that a rapid return to work increases 
the individual income in every case because 
the earnings are substantially higher than 
the publicly granted benefits, even if it is a 
low-paid job.1

1 �Note from the European Agency: Before the introduction of the minimum wage, this correlation cannot be confirmed  
for Germany. Research for the period after the introduction of the minimum wage is not yet available. 

But what are the long-term effects of the 
“Work First Approach”?

If activation strategies raised the overall em-
ployment rate, the target group (of long-term 
unemployed) would gain work experience and 
have incentives to increase their own pro-
ductivity through training and advancement 
in the job. A positive impact on the income 
could be determined within a few years. The 
reforms of the welfare state in the US meant 
that among adults the number of (long-term) 
benefit recipients sank by 2 / 3 from 1993 to 
2000 and since then has not significantly in-
creased.

Important to the success of permanent em-
ployment are, among other things, an effi-
cient administration, job placement as a pri-
ority and a shift in spending from the passive 
to the active side, in terms of increased and 
improved training or childcare measures, Da-
vid Grubb continued. Single parents in the 
USA benefit from this as well. 

The situation is different in the Nordic coun-
tries of Europe (Norway, Sweden, Finland and 
Denmark). They grant relatively generous 
compensation for unemployment benefits 
and related services. Spending on active la-
bour market policies, training, education and 
public childcare is also relatively high. Despite 
some critical aspects, these systems are ca-
pable to combine high levels of employment 
with high productivity and adequate public 
funding, at comparatively similar earning op-
portunities and relatively equal income distri-
bution within the population.

Austria, Switzerland, the Netherlands and 
Germany have adopted some of these Nor-
dic “accomplishments”. Belgium and France, 
however, do not have high employment rates 
or adequate public funding. Italy and Spain 
show high numbers of informal employment 
and weak social support systems. They are 
not able to effectively combat poverty, espe-
cially due to the lack of activation strategies.

False incentives for granting benefits may 
cause long-term unemployment or repeat-
ed periods of unemployment. The European 
Employment Strategy (Luxembourg Summit) 
introduced in 1989 tended to concentrate on 
reducing long-term unemployment of adults, 
not on repetitive unemployment. Activation 
measures in terms of job offers proposed by 
employment agencies, which are sanctioned 
in case of rejection, mean that employable 
people usually work full time. It is important, 
however, to make part-time work attractive 
and adequate for certain target groups, such 
as single parents. Part-time support servic-
es could also be designed in a way that they 
support part-time work for the purposes of 
seasonal work. Some support systems also 
combine state support services with individu-
al income, especially when people have inse-
cure jobs (e.g. France, Norway). When earning 
a relatively low income, support will continue 
to be provided. If this is permanently possi-
ble, there is still the risk to subsidise part-
time work over a long period of time, even if 
the person could work full time. Stable em-
ployment increases the earning and the op-
portunity to make further progress in the job.
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Brief Summary of the First Day
Prof Dr Matthias Knuth, Moderation

At the end of the day, Matthias Knuth focused 
on a few of the points from the presentations 
and discussions of the first workshop day:

The presented Swedish model first showed 
that with the same resources, case figures 
and opportunities for action there were no 
major differences whether labour market 
services such as Job Coaching were provid-
ed by the employment agencies or private 
institutions. Similar to the German voucher 
method of the employment agencies, Swe-
den is also trying to bring private institutions 
into the competition for clients. For this, the 
market must be transparent so that potential 
participants could get an idea of the coach-
ing services and their rating. The presented 
study referred to the question to what extent 
the publication of such ratings influences the 
choices of customers. In fact, those provid-
ers with better ratings attracted significant-
ly more customers. However, it is not sure if 
this was due to the publication of ratings or 
“word-of-mouth advertising”. The study also 
shows that precisely those who are particu-
larly dependent on coaching and supervision 
had trouble finding access to such informa-
tion, while those who possessed a higher lev-
el of education could take advantage of this 
information. Furthermore, Sweden obvious-
ly has a system, which is able to predict the 
statistical probability of integration for each 
person. 

The predominantly econometrically-designed 
studies presented by David Grubb appear to 
produce contradictory results at first glance, 
Mr Knuth continued. A meta-analysis, which 
includes the evaluation of many studies, can 
help, however, to “smooth out” such contra-
dictions as special cases and “anomalies” are 
put into perspective and the large overview 
clarifies the trends of research results, which 
point in a similar direction. 

The studies presented by Mr Kluve show that 
in the short term no major effects of labour 
market programmes could be determined, 
but that in the long run effects were quite 
recognizable, which is only possible through 
observations over a long period of time. In 
proposed legislations the evaluation is of-
ten stipulated with a relatively short period 
of time or the policy expects short-term re-
sults without having previously consulted 
the evaluators as to which period of obser-
vation would be required in order to answer 
the questions of the evaluation. In a similar 
way, the administrative implementation of 
programmes is planned without prior con-
sultation with evaluators, which then often 
means that necessary data for the evaluation 
are not gathered in the process.

Widespread is the realisation that working 
in publicly funded employment does not get 
people into the primary job market. For tar-
get groups with a large distance to the labour 
market, result indicators for taking on jobs or 
the way to them are lacking. Berlin is work-
ing against this trend: The Berlin Job Coach-
ing leads participants with small steps from 
subsidised employment towards the labour 
market and has developed its own, highly 
differentiated monitoring procedure for this 
purpose. 
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Welcoming Address and  
Introduction to the Second Day

Matthias Knuth began the second day of the 
expert workshop considering whether think-
ing in terms of instruments, which prevails in 
many European countries, is not a hindrance 
when combatting long-term unemployment. 
Should an individual approach not be chosen 
instead? The presentations of the second day 
pursued this and other questions
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Municipal Advisory Services in Accordance 
with § 16a SGB II and Social Participation
Dr Bruno Kaltenborn, Wirtschaftsforschung und Politikberatung 
(economic research and policy consultancy), Germany 
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Präsentation

am 20. Mai 2015

beim Expertenworkshop

„Wirkungsforschung in der Arbeitsmarktpolitik“
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des Landes Berlin

in Berlin

Dr. Bruno Kaltenborn

http://www.wipol.de
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3Forschungsprojekt

Forschungsprojekt: Überblick

● Auftraggeber: Bundesministerium für Arbeit und Soziales (BMAS)

● Auftragnehmer: Dr. Bruno Kaltenborn und Petra Kaps

● Laufzeit: 1. Februar bis 15. November 2012

● Ziel: „Das übergeordnete Ziel ist die adäquate Einbeziehung 

kommunaler Leistungen in das bestehende Zielsystem und die 

Zielsteuerung des SGB II.“ (Umsetzung von § 48b SGB II)

(Ausschreibung, Hervorhebung im Original)

● Methoden:

o Standardisierte Vollerhebungen

auf lokaler Ebene und bei den Ländern

o Experteninterviews auf überregionaler Ebene

(Länder, KomSpV, BA-Zentrale, BMAS)

o Fallstudien auf lokaler Ebene (Bestenauswahl)

o Konzeptionelle Überlegungen

Dr. Bruno Kaltenborn

Wirtschaftsforschung und Politikberatung

4Ausgangslage
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Ausgangslage: Grundlagen

● Kommunale Beratungsleistungen:

o Schuldnerberatung

o psychosoziale Betreuung

o Suchtberatung

● Kommune benötigt gleichartige Leistungen

für andere Rechtskreise

● Leistungen sind Ermessensleistungen

● große lokale Gestaltungsspielräume

● Trägerschaft & Finanzierung: Kreisfreie Städte und Kreise
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5Ausgangslage

Ausgangslage: Umsetzungsverantwortung

● Gemeinsame Einrichtungen (gE) (§ 44b Abs. 1 SGB II) bzw. 

besondere Einrichtungen (bE) (§ 6a Abs. 5 SGB II)

● gE können „einzelne Aufgaben auch durch die Träger 

wahrnehmen lassen“ (§ 44b Abs. 4 SGB II), wenn Trägerversammlung 

dies beschließt (§ 44c Abs. 2 S. 2 Nr. 4 SGB II)

● Länder können bestimmen, dass und inwieweit Kreise Gemeinden 

und Gemeindeverbände zur Durchführung heranziehen können

(§ 6 Abs. 2 S. 1-2 SGB II)

Dr. Bruno Kaltenborn

Wirtschaftsforschung und Politikberatung
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Dr. Bruno Kaltenborn

Wirtschaftsforschung und Politikberatung

Ausgangslage: Einsatz der Leistungen

● Vorrang von SGB II-Leistungen

gegenüber analogen Leistungen nach dem SGB XII

● Einsatz (nur) erlaubt, wenn zur Integration in Arbeit erforderlich

(§ 3 Abs. 1 S. 1, § 16a SGB II)

● bei Erforderlichkeit: Ermessensentscheidung erforderlich

● bei Notwendigkeit: i.d.R. kein Entschließungsermessen

(= Leistung zwingend), lediglich Auswahlermessen

(Voelzke, 2012, SGB II: Grundsicherung für Arbeitsuchende, 39. Erg.lfg., § 16a, 

Rz. 14)

10

Lokale Praxis: Diagnose / Erforderlichkeit / Motivierung

● Diagnose einer relevanten Problemlage und Prüfung der 

Erforderlichkeit erfolgt teils durch eigene Fachkräfte und teils 

durch externe Fachstellen, die teilweise im Jobcenter sind

● Eigene Fachkräfte werden dabei teils durch Leitfäden und 

Schulungen unterstützt

● Kompetenz der eigenen Fachkräfte für Diagnose und Prüfung 

der Erforderlichkeit wird sehr unterschiedlich beurteilt

● Motivierung der Leistungsberechtigten:

Keine spezifischen Verfahren bekannt

Lokale Praxis

Dr. Bruno Kaltenborn

Wirtschaftsforschung und Politikberatung
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Elemente des Leistungsprozesses

Leistungsprozess

Dr. Bruno Kaltenborn

Wirtschaftsforschung und Politikberatung

Informationsaustausch über Verlauf und Erfolg des Leistungsprozesses 

Matching

(Zugang von Leistungsberechtigten zu konkreten Leistungen der Leistungserbringer)

Motivierung Leistungsberechtigte

Berichte / Controlling

EinkaufErmessensentscheidung

Vertragsgestaltung,

insb. Vergütungsmodalitäten

(institutionelle bzw. Projektförderung vs. 

fallbezogene Vergütung)

Prüfung der Erforderlichkeit einer 

Leistung für Eingliederung in Arbeit

BedarfsprognosePrüfung Sucht / Schulden / ...

Festlegung LeistungsinhalteVerdacht auf Sucht / Schulden / ...

Ebene der LeistungserbringerEbene der Leistungsberechtigten

12

Lokale Praxis: Erforderlichkeit II

● Suchtberatung:

o häufiges Gegenargument: viele Beschäftigte haben auch 

Suchtproblem (keine Unterscheidung zwischen Fähigkeit, Beschäftigung 

auszuüben und aufzunehmen)

o teilweise nur als erforderlich angesehen, wenn binnen zwei

Jahren Arbeitsaufnahme oder Bildungsmaßnahme möglich

● Psychosoziale Betreuung:

o Erforderlichkeit teilweise nur und ohne weitere Prüfung für 

bestimmte Gruppen (z.B. psychisch Kranke, Wohnungslose,

Drogenabhängige, Frauen in Frauenhaus, Haftentlassene)

o Erforderlichkeit teilweise generell bei psychosozialen 

Belastungen

Lokale Praxis

Dr. Bruno Kaltenborn

Wirtschaftsforschung und Politikberatung
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Lokale Praxis: Erforderlichkeit I

● Schuldnerberatung:

o häufiges Gegenargument: viele Beschäftigte haben auch 

Schulden (keine Unterscheidung zwischen Fähigkeit, Beschäftigung 

auszuüben und aufzunehmen)

o je nach Sichtweise unterschiedliche Integrationshindernisse:

- beeinträchtigt Arbeitsmotivation

- administrativer Aufwand für Arbeitgeber/in

o Erforderlichkeit einer Unterstützung beim Umgang mit Geld 

wird unterschiedlich beurteilt

o Erforderlichkeit wird teilweise nur dann gesehen, wenn

künftige Tätigkeit voraussichtlich Umgang mit Geld erfordert

Lokale Praxis

Dr. Bruno Kaltenborn

Wirtschaftsforschung und Politikberatung
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Ausgangslage: Wirkungen

Bislang kaum belastbare empirische Erkenntnisse

Schulden:

● Verschuldung ist eine wesentliche Ursache für gesundheitliche 

Probleme und psychosoziale Belastungen

⇒ Erwerbsintegration wird behindert

● Arbeitgeber scheuen ggf. Einstellungen, wenn Lohnpfändung droht

⇒ Erwerbsintegration wird behindert

Sucht (ähnlich psychosoziale Problemlagen):

● Suchtberatung kann (Sucht-) Therapie einleiten (nicht ersetzen)

● Abstinenz nach Suchttherapie erhöht Chance auf Erwerbsintegration

● Rückfallgefahr in ersten Monaten nach erfolgreicher Suchttherapie und 

bei Erwerbslosen am größten

⇒ Unterstützung durch Jobcenter zeitnah nach erfolgreicher Therapie

Dr. Bruno Kaltenborn

Wirtschaftsforschung und Politikberatung
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Ausgangslage: Häufigkeiten

● Etwa die Hälfte der Übergänge aus SGB II in Erwerbsminderungsrente 

wegen psychischer Erkrankungen

Keine präzisen Angaben verfügbar, lediglich grobe Schätzungen:

● Schuldenprobleme:

ca. 1/4 der erwerbsfähigen Leistungsberechtigten

● Suchtprobleme:

ca. 1/10 der erwerbsfähigen Leistungsberechtigten

● Psychische Störungen:

ca. 1/5 der erwerbsfähigen Leistungsberechtigten

● Erwerbslose: bei Sucht häufig zugleich psychosoziale Problemlagen

Dr. Bruno Kaltenborn
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Lokale Praxis: Erforderlichkeit II
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Lokale Praxis: Leistungsinhalte II

● Psychosoziale Betreuung:

o große Heterogenität, großes Spektrum

o teilweise ausschließliche Nutzung bestimmter, ohnehin 

vorhandener Standardangebote (Frauenhaus, Wohnungshilfe, 

Resozialisierungshilfe für Straffällige)

o teilweise auch Nutzung von Projekten freier Träger (z.B. für 

ausstiegswillige Prostituierte, Jugendliche in mehrfach belasteten Lebenslagen, 

Suchtkranke, Substituierte, Personen mit psychischen Auffälligkeiten)

o teilweise neue zielgruppenspezifische Maßnahmen

(z.B. aufsuchende Sozialarbeit)

Lokale Praxis
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18Ausgewählte Herausforderungen

Hindernisse und Herausforderungen

beim adäquaten Einsatz kommunaler Eingliederungsleistungen II

● Erhebliche Anforderungen an Personalumfang und deren Kompetenzen

sowie Strukturen für den Einsatz der drei Beratungsleistungen zur

o Identifizierung von Verdachtsfällen

o Diagnose

o Motivierung der Leistungsberechtigten

● Unsicherheiten über Anforderungen des Datenschutzes bei Informations-

austausch über Verlauf und Erfolg des Leistungsprozesses

● für Integrationserfolg regelmäßig Verzahnung

mit Bundesleistungen zur Eingliederung erforderlich

● Kommunen finanzieren Leistungen,

Bund profitiert fiskalisch als erstes von ihrem Einsatz

(§ 19 Abs. 3 S. 2 SGB II; sog. horizontale Einkommensanrechnung

nach § 9 Abs. 2 S. 3 SGB II - vgl. auch BSG 18.6.2008, Az. B 14 AS 55/07 R)

Dr. Bruno Kaltenborn
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17Ausgewählte Herausforderungen

Hindernisse und Herausforderungen

beim adäquaten Einsatz kommunaler Eingliederungsleistungen I

● Koordination mit der Erbringung gleichartiger Leistungen nach anderen 

Rechtskreisen durch Kommune erforderlich

● Jobcenter können Leistungserbringung kaum veranlassen und steuern

bei institutioneller Förderung der Leistungserbringer

● Erforderlichkeit für Arbeitsmarktintegration:

o Prüfungserfordernis

o Einsatzlogik anders als in anderen Rechtskreisen und

vielfach entgegen dem Selbstverständnis der Leistungserbringer

● Jobcenter verlangen Mitwirkung der Leistungsberechtigten,

Leistungserbringer setzen vielfach auf Freiwilligkeit

(resultiert z.B. in Schwierigkeiten bei Verfahrensabsprachen)

Dr. Bruno Kaltenborn

Wirtschaftsforschung und Politikberatung

20Dank

Vielen Dank

für Ihre

Aufmerksamkeit!

Dr. Bruno Kaltenborn
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19Fazit

Fazit: Mögliche Elemente guter Praxis

● Jobcenter definiert Leistungsinhalte

● Kommune kauft Leistungen für alle Rechtskreise ein (in Absprache mit JC)

● Leistungserbringer werden auf adäquate Verfahren verpflichtet

● Jobcenter erhält Leistungskontingente und kann autark zuweisen

● Parallel freier Zugang zu Leistungen auch für SGB II-Bezieher/innen

● Problemdiagnose, Prüfung der Erforderlichkeit und Motivierung der 

Leistungsberechtigten evtl. durch spezialisierte (interne oder externe) 

Fachkräfte im Jobcenter

● Bei diagnostiziertem Problem und Leistungsablehnung: Verfahren zur 

Bewilligung analoger Leistung aus anderem Rechtskreis

● Geregelter Informationsaustausch zwischen Jobcenter und 

Leistungserbringer auch über Einzelfälle

● Verzahnung mit Bundesleistungen zur Eingliederung

Dr. Bruno Kaltenborn

Wirtschaftsforschung und Politikberatung
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Lokale Praxis: Beratungsleistungen: Vergütungssystem

(SGB II und andere Rechtskreise)

● Institutionelle bzw. Projektförderung:

o gleicher und freier Zugang für alle Bürger/innen

o Zugangssteuerung kaum möglich

o Steuerung der Leistungserbringer und Verpflichtung auf 

bestimmte Verfahren inkl. Informationsaustausch kaum möglich

● Fallpauschalen:

o Zugangssteuerung grundsätzlich möglich

o freier Zugang unabhängig vom Leistungsbezug bedarf 

besonderer Regelungen

o Steuerung der Leistungserbringer und Verpflichtung auf 

bestimmte Verfahren inkl. Informationsaustausch grds. möglich

Lokale Praxis

Dr. Bruno Kaltenborn

Wirtschaftsforschung und Politikberatung
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Lokale Praxis: Bedarfsprognose

● unterschiedliche ad-hoc-Verfahren zur Bedarfsprognose,

kein ausgereiftes Verfahren bekannt

Lokale Praxis

Dr. Bruno Kaltenborn

Wirtschaftsforschung und Politikberatung
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Evaluation of the Effectiveness of Integrated 
Approaches for Employability for the  
Sustainable Employment of the Long-term 
Unemployed – Examples from Scotland
Professor Colin Lindsay, Strathclyde University, Scotland 

In his lecture, Colin Lindsay took a critical 
look at “Work First” approaches and pursued 
the question of how the success of activation 
measures can be measured that do not solely 
focus on the priority of job placement. This 
included the thesis that progress on the way 
to the labour market should also be recog-
nised, not only the result. To demonstrate his 
ideas, he chose labour market programmes 
and studies from the UK and Scotland.

At the beginning, Colin Lindsay presented 
a definition of “Work First”: Work First pro-
grammes are aimed at getting people “to 
move beyond” the social system and integrate 
them as fast as possible into non-subsidized 
work. The job search itself is therefore a key 
activity in such programmes. For people who 
cannot be directly integrated into the labour 
market, the Work First approach suggests 
working especially on the barriers that pre-
vent entry into the labour market. These ac-
tivities could include education and training 
programmes, trial positions and internships. 
However, these measures are designed for a 
short period of time and are subject to close 
monitoring, always with a focus on searching 
for a job. Sanctions are a key component in 
this approach.

So what are the advantages of 
Work First?
Studies show that such approaches “produce” 
more job starts than other programmes that 
do not follow this approach. In the short 
term, Work First is most effective – and cost 
efficient. In addition, “lock-in” effects are 
avoided that are often associated with long-
term training programmes. They reduce the 
risk of poverty and social exclusion. In con-
trast, there are various disadvantages, Colin 
Lindsay continued: Among other things, long-
term advantages of human-capital-oriented 
approaches are negated, the focus on “any 
job” is difficult to reconcile with the priori-
tisation of sustainable results and the “one-
size-fits-all” pattern does not fit to complex 
problem constellations. 
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In the United Kingdom, Work First pro-
grammes based on the “New Deal” were con-
sequently implemented from 1990 to 2011. 
In June 2011, the “Work Programme” was es-
tablished, which is aimed at beneficiaries of 
all ages and is also attributable to the Work 
First approach. Characteristic of this and pre-
vious programmes was the focus on rapid 
placement results and any related activities 
as well as payment to the institutions based 
on their success (“Payment by results”), Colin 
Lindsay further noted. 

As a result, the placement rate in the UK 
“Work Programme” was 25%, varying great-
ly according to target group and with less 
success for those who had existing health 
problems. A risk of the Work First approach 
is that institutions focus more on the aspects 
of punishing and sanctioning rather than the 
actual provision of services. 

A major challenge in the UK was the large 
of people (2.52 million) who are entitled 
to occupational disability benefits. These 
people often have multiple placement ob-
stacles (health problems, lack of or insuffi-
cient literacy, etc.), which usually cannot be 
resolved with Work First approaches. In ad-
dition, these approaches favour on the one 
hand “creaming”, i.e. promoting the best in 
order to achieve quick results, on the other 
hand “parking”, i.e. the “storage” of clients 
in training measures who are hard to place 
in jobs.

Occupational disability is also a geographical 
phenomenon: Geographically, occupational 
disability is strongly linked to post-industri-
alism, i.e. the loss of jobs mostly in industri-
al urban areas. People with health impair-
ments cannot cope as well with the multiple 
problems of post-industrial urban areas as 
healthy people can. In Glasgow, a formerly 
very industrial city, 12% receive occupational 
disability benefits, while in South England it 
is only 4%.

In Scotland, the labour market policy of the 
United Kingdom is “complemented” by an 
approach of local employment partnership, 
Colin Lindsay points out. (By 2017, Scotland 
wants to further develop its own labour mar-
ket policy, independently from the United 
Kingdom.) Employability is thereby defined 
as a process that enables people to get pre-
pared for work, start a job, stay employed 
and advance at their place of employment. 
In Scotland, the “distance travelled”, i.e. the 
steps that have already been taken on the 
“journey” towards the primary labour mar-
ket, is increasingly taken into account. By 
measuring integration progress, incentives 
for institutions are created to work with the 
most disadvantaged customers. 

But how do you measure 
integration progress?
One possible approach is to obtain different 
perspectives on the integration progress: 
from the consultants of the service provid-
er, external consultants, but also from the 
customers themselves. Especially the self-as-
sessments (e.g. using a Likert scale) have 
proven to be very valid, Mr Lindsay explained. 
In many cases it is also possible to eliminate 
or reduce placement barriers, such as the de-
gree of disability, the improvement of basic 
skills, etc.

However, in order to find a good and lasting 
solution, as the core of the problem it must 
be recognised why certain people are so far 
removed from the labour market. It should 
also be discussed how services are provided 
during the placement in the job market. To 
this, Colin Lindsay suggests the “functional 
matching” (“Who can do what best?”). Af-
ter the problems of the customer have been 
identified, individually tailored interventions 
are considered. These are then implemented 
by those institutions, which seem to be best 
suited. Currently, four to five major providers 
dominate the market (in Scotland) and offer 
a range of training measures. They are, how-
ever, not equally qualified for all measures. 
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Conclusion:
Work First approaches provide short-term 
successes, but are not useful for complex 
problems of disadvantaged groups. They 
produce Creaming Effects and promote the 
most successful, while the disadvantaged 
are left behind. In particular, health impair-
ments are not respected enough. Sustainable 
results are achieved only with customised, 
personalised approaches. Progress on inte-
gration must be recognised and measured, 
which presupposes that a consensus will be 
achieved on what is meant by integration 
progress. Consistent monitoring and evalua-
tion are needed. Incentives with appropriate 
financing models should be geared towards 
the most disadvantaged. Numerous examples 
of the “measurement of distance travelled” 
on the way to employment can be found in 
the European Social Fund (ESF). In addition, 
procedures such as the well-established Lik-
ert scales could be used for self-assessment. 
They have proven to be particularly valid. In 
addition, clinically verified health measures 
could be applied, which could demonstrate 
the influence of health-oriented activation.

In the subsequent discussion, the moderator, 
Matthias Knuth, pointed out that according 
to the “European Social Survey” the probabil-
ity of receiving benefits due to health prob-
lems is 24 times higher in the United Kingdom 
than in the rest of Europe. Further discussed 
were experiences with the self-assessment of 
customers. The change in behaviour of peo-
ple with health problems depends to a large 
extent on the subjective feelings regarding 
their own health situation. If a person feels 
healthier, this person will be able to make 
other steps towards the labour market than 
a person who feels sick. And this subjective 
feeling can be validly recorded and assessed, 
for example through telephone customer 
surveys. Also discussed were the challenges 
associated with using integration progress as 
a basis for paying the service providers and 
institutions. According to David Grubb, such 
challenges were mastered in Australia, for 
example, where the labour market policy has 
been implemented by private providers since 
1998. However it is important to also take 
into consideration additional services that 
need to be provided, such as evaluations.
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“One size does not fit all”: Tailor-made 
Programmes for Individual Learning Needs 
in Preparation for Employment
Helen Fitzgerald, Paul Partnership Limerick, Ireland 

Helen Fitzgerald presented evaluations of 
two municipal pre-employment or pre-train-
ing programmes respectively, which were 
aimed at groups of people very far away from 
the labour market. The main objectives were 
to introduce them to conventional measures 
of the labour market and vocational training 
policies, or even directly place them into jobs. 
Both programmes stood out by the fact that 
the contents were closely coordinated with 
the participants, which entailed great advan-
tages but also problems.

Helen Fitzgerald began her lecture with 
some facts and figures on the specific labour 
market situation in Limerick – “the place of 
action” – and then went on to the presenta-
tion of the two projects, “BEST” and “Eolas”, 
which she had evaluated:

Limerick is the third largest city in the Re-
public of Ireland with high concentrations of 
social and economic disadvantages in certain 
urban areas. In 2011, the unemployment rate 
(according to national criteria) was at 26% 
(Ireland: 19%), in some areas at more than 
35% and in two districts at even more than 
50%. Young people and women with low 
qualifications are particularly affected by un-

employment. With 50% and even 60% in 11 
communities of the city, the unemployment 
rate of youths aged 15-24 is significantly 
higher than the youth unemployment rate of 
39% in the national average. With about 25%, 
the female unemployment rate in Limerick is 
also substantially higher than the national 
rate of 15%. Both the level of education as 
well as the labour participation of women in 
Limerick are lower than the national average.

The Limerick BEST Programme (BEST stands 
for “Building, Education, Skills and Team-
work”) was aimed at young unemployed 
people aged 17-23, school dropouts, NEETS 
(young people who are neither in employ-
ment, education nor training) and those 
youths who were not ready to take part in 
traditional “mainstream programmes” of 
the employment agency. The need was rec-
ognized to launch a “pre-employment” pro-
gramme, which differed from previous of-
fers. This new model was characterized by 
a strong participatory approach that did not 
follow a prescribed curriculum: There was no 
generalised but an individual education plan 
– based on the needs of each participant.
Thus, diverse possibilities were offered, such 
as the introduction to the tourism industry, 
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working with horses or – especially for school 
dropouts – the opportunity to repeat a math-
ematics course or finish secondary education. 
The focus of this continually evolving pro-
gramme was on the individual needs, themes 
and goals of each participant. This means 
it was a “learning” and very flexible pro-
gramme, which also included the changing of 
goals and the focus on the changing needs of 
the participants in the course of the project.

How was the programme 
carried out? 
The time frame was 6 months with a 10-week 
introduction phase. The development of so-
cial skills (such as communication, self-con-
fidence, motivation, assertiveness) and the 
different technical skills required – depending 
on the individual – 6 months or even 18 to 24 
months. In addition, there were internships 
in private, public and community organisa-
tions. The verification and assessment of the 
progress made was done constantly over the 
course of the project and together with the 
participants. The development should lead 
to integration into the traditional school 
system, a training or employment. 33 young 
people participated in the pilot project – only 
2 of them dropped out without certification. 

The Eolas Project was aimed at unemployed 
women with a great distance from the labour 
market. Their identification as participants 
for the programme was carried out in coor-
dination with local institutions. The women 
had little or no work experience, a low level 
of education, low self-confidence, a lack of 
skills and little motivation to seek work. The 
objectives of the programme were to develop 
self-confidence and self-esteem; to impart 
skills, knowledge and an attitude to the fe-
male participants, in order to then be able to 
make decisions about further measures in 
the areas of education, training and employ-
ment. Another goal was to develop the ICT 
(Information and Communication Technol-
ogies) skills of the participants and last but 
not least, to get the women out of their social 
isolation. 

3 days a week over a period of 6 weeks, 51 
participants took part in the programme that 
was a combination of group work and very 
intensive individual counselling. Before the 
programme started, meetings of the selected 
participants with the course coordinator took 
place. 2-3 months after the 6-week training 
was over, there were follow-up meetings with 
the people involved.

Both projects were evaluated by Ms. Fitzger-
ald’s team. On the one hand, qualitative 
methods were applied, such as face-to-face 
interviews with the project staff, steering 
committee, employers, donors as well as 
group (so-called “Focus Groups”) and indi-
vidual discussions with the participants. On 
the other hand, standardised surveys were 
conducted before and after the programme 
implementation in order to measure knowl-
edge, capabilities, information and communi-
cation skills or self-assessments (Rosenberg 
Self-Esteem Scale) and any changes in con-
nection with the projects / programmes.

What were the “outputs” and 
results of both projects?
31 participants took part in the BEST Project 
until the end of the programme, 23 of which 
were admitted to 5 or more further main-
stream courses. 8 of them received an inter-
nationally recognized degree (2nd level State 
Examination), 18 found jobs. Only two of the 
participants dropped out. Equally important 
were the qualitative results: How did the 
measures of the BEST Programme change the 
participants’ lives? A willingness to learn and 
skills were developed just as much as plans 
for future trainings. The young people made 
new friends, built trust and developed mo-
tivation. Also the tutors accompanying the 
programme gave the developments and re-
sults a mostly positive assessment (only one 
negative feedback), which involved criteria 
such as commitment, enthusiasm, punctual-
ity and attendance of the participants. Very 
positive feedback came from employers, for 
example, in terms of readiness to work and 
learn as well as commitment in the job.
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For the Eolas Project, four main results can 
be summarised in regards to the changes in 
the participants: increased self-confidence 
and self-esteem, improved skills, (positive) 
changes in attitude and greater knowledge 
in respect to job searches, improved infor-
mation and communication levels as well as 
reduced social isolation.

What factors contributed to 
success in both programs?
On the one hand it was the flexibility of the 
concepts that allowed individual adaptations 
to the needs of the participants at any time, 
and on the other the location of the train-
ing centres (good accessibility) and the tai-
lor-made selection of training modules. Very 
positively highlighted by the participants 
were the attention, commitment and under-
standing of the project staff for their needs.

However, there were also difficulties in the 
project implementation: Rigid funding rules 
were contrary to the flexible approach. Some 
scheduled activities were therefore not rec-
ognised and could not be implemented. The 
trainings were resource-intensive, the pro-
ject coordinators and consultants partially 
overwhelmed by their many tasks and roles, 
which led to work overload, project delays, 
stress and uncertainty. The latter also con-
cerned the question of whether there would 
be a follow-up project, which was unclear for 
a long time.

At the end of her presentation, Ms. Fitzgerald 
went into which general “lessons” could be 
learned from both projects and the evalua-
tion results:

For recruiting very difficult-to-reach target 
groups, flexible and unconventional methods 
are needed, for which “gate keepers” on site 
who grant access to young people and wom-
en play a special role. Individual meetings be-
fore a programme begins make it possible to 
fine-tune the projects contents to the needs 
of the participants in advance. The selection 
of suitable projects coordinators, consultants 

and tutors who should especially have empa-
thy and understanding for the target group 
is very important. Equally important is the 
timing: The projects were scheduled so that 
the immediate participation in subsequent 
further trainings was possible.

Conclusion: 
Flexible pre-employment programmes that 
are tailored to the participants’ needs are 
suitable to reach otherwise very hard-to-
access target groups with a great distance 
to the labour market and prepare them for 
mainstream programmes of the labour mar-
ket policy (further training, apprenticeship 
and employment measures). The pre-em-
ployment programmes were very resource 
intensive: The further people are from the 
labour market, the more resources are ob-
viously necessary in order to achieve short 
and medium term outputs and results. The 
evaluations of both projects, however, gave 
no indication of what the long-term effects of 
such measures are.

In connection with the Youth Employment 
Agency planned in Berlin, Mrs Kolat, the Sen-
ator for Labour, Integration and Women’s Is-
sues, was interested in the design of the indi-
vidual support of youths in the BEST project. 
The speaker explained that there was a men-
tor to whom the contact was very intense. 
Furthermore, the institution worked closely 
together with the local education authority 
and involved teachers and tutors. One of the 
main goals was to promote the motivation of 
the young people. The imparting of educa-
tional content was another focus, according 
to Ms. Fitzgerald.

When asked, Ms. Fitzgerald summed up that 
the project was not repeated because it was 
very labour intensive and costly. Futhermore, 
in the period thereafter, there were generally 
fewer opportunities to launch flexible pro-
grammes – in fact only concepts and curricula 
were promoted that had clearly defined and 
specified contents.
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Evaluation of Integration and Participation 
Effects of Employment and Social Policy –  
A Reflection Based on Empirical Observations
Professor Paolo Graziano, Bocconi University Milan, Italy 

In order to increase the employment rate of 
groups that were previously excluded from 
the labour market, a new form of activation 
measures and a coherent “activation policy” 
are needed. According to the primary the-
ses of Paolo Graziano’s presentation, this is 
based on a close interweaving of education, 
family and social policies with the employ-
ment policy. The municipal level has a crucial 
role in the implementation of such integrated 
activation policy.

The background of his remarks was the re-
search project, LOCALISE, which was imple-
mented as part of the EU’s Seventh Frame-
work Programme for Research (FP7). This 
project examined the organisational and in-
dividual dimensions of integrated social and 
employment policies. His presentation point-
ed out one aspect of this investigation: What 
is the relationship between stakeholder in-
volvement and policy integration? Or in other 
words: Does an intense participation of social 
partners (and other labour market actors = 
stakeholder participation) have a positive 
impact on the integration of policies and the 

implementation and execution of activation 
measures? 

The broader perspective of the research ap-
proach, Paolo Graziano said, was directed 
not only at the aspect of job creation but the 
empowerment in the sense of a more holistic 
activation. The research agenda for the ac-
tivation policy is currently oriented towards 
the following topics: Activation requires inte-
gration of the different policy areas, has be-
come a trend in Europe in recent years and 
challenges traditional models of governance, 
especially at the local level.

Two key concepts were the basis of his fur-
ther remarks: Paolo Graziano defined (stake-
holder) participation correspondingly as the 
involvement of key stakeholders in one or 
more phases of policy implementation. Policy 
integration means the structured links be-
tween social, educational, economic or health 
policies – with the employment policy as the 
core element.
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His investigations were based on 
the following underlying research 
question: 
To what extent does stakeholder participa-
tion determine policy integration? – Connect-
ed to the hypothesis: the greater the stake-
holder participation, the greater will be the 
policy integration.

As case studies, the European member states, 
Germany and Italy, were identified: according 
to the initial hypothesis, Germany has a more 
developed “activation landscape”, Italy’s is 
less developed.

The methods used were qualitative instru-
ments, such as semi-structured interviews 
and document analysis, including in particu-
lar the evaluation of local studies. A total of 
49 expert interviews were carried out with 
stakeholders from politics, administration 
and social partners as well as with with other 
actors in the field of social and employment 
policy in the two countries.

What were the empirical findings? 
What are the similarities and differ-
ences in the two countries under in-
vestigation, i.e. Germany and Italy? 
The participation of key stakeholders differed 
in the two countries but not as strongly as 
expected by the researchers.

In Germany there is an overall medium to 
high participation of the stakeholders, es-
pecially on the part of policy in terms of the 
formulation of activation policies. The im-
plementation of activation policies is done 
externally. The implementation of activation 
services / measures is carried out in a mix of 
competitive and non-competitive procedures.

For Italy, the investigation showed an overall 
medium to low participation: primarily the 
administration is involved in the policy formu-
lation, the implementation is partially done in-
ternally as well as externally. The implementa-
tion of activation services / measures is carried 
out – as in Germany – in a mix of competitive 
and non-competitive procedures.

According to the findings of the research 
team, policy integration is higher in Germa-
ny than in Italy, but not as high as expected: 
Overall, the result is an average policy in-
tegration, which is limited at the local level 
by the responsibility for activation policy at 
the national level. The implementation of 
activation policy is at a medium level due to 
informal public-private networks, to which 
it also owes a high integration at the level 
of implementation / execution of the cor-
responding services. Also in Italy, decisions 
are made mainly at the national level. In the 
implementation, the highly specialised ad-
ministrative structures in Italy prove to be an 
obstacle. The execution of activation services 
and measures is limited here due to the lack 
of informal public-private networks.

Subsequently, Paolo Graziano segued into 
the evaluation of the findings and the polit-
ical implications of his research results:

Stakeholder participation only partially de-
termines policy integration. Obviously, other 
factors play a role, which need to be further 
investigated. Such factors may be the nation-
al governance, i.e. the rules and responsibili-
ties established at the national level, the (dif-
ferent) objectives of the local policy or even 
administrative traditions and cultures in the 
respective countries and at the local level.
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In summary, Paolo Graziano 
pointed out:
• 	�The participation of stakeholders is very

important in order to legitimise publicly
funded activation measures;

• 	�The participation of stakeholders and
citizens must be reinforced at all stages of
the political process;

• 	�The participation in procedures alone is
not sufficient; active and constructive par-
ticipation such as collaboration in setting
goals must be ensured;

• 	�With regard to the implementation,
“participative coaching”, which puts the
customer at the centre, is needed.

In the discussion phase of this presentation, 
it became clear that the investigation Germa-
ny included the job centres, among others. 
The focus was on how the managers, agents 
and caseworkers cooperated with other local 
actors. With regard to the customer of the 
job centres, the question of a participatory 
approach played another important role in 
the study. The managers of the job centres 
are networkers and local “big shots” – further 
actors from the local communities need to be 
brought “on board”, said Ms. Zimmermann, 
who complemented the lecture as co-speaker 
to Paolo Graziano. She also pointed out an-
other research detail: The managing direc-
tors of the job centres, who originally came 
from the municipal side, were more integrat-
ed into local networks than those of the Fed-
eral Employment Agency.
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Discussion of Key Questions and  
Recommendations for Further Work in Berlin 
Prof Matthias Knuth, Moderation

For the final discussion and the recommen-
dations for further work, the organisers had 
prepared key questions. 

Key questions regarding topic 1: 
Job placement priority versus social 
integration and participation in the 
integration of the long-term  
unemployed
1.  What findings of the evaluation research

are available regarding the placement
priority and alternatives? (summary of key
findings)

2. 	�Which support measures are most
promising for which groups of long-term
unemployed people?

3.  Which additional integration effects have
complementary elements, such as
coaching and mentoring?

4.	�How is integration in terms of social
participation possible even without directly
starting a job?

Key questions regarding topic 2: 
Achieve sustainable integrations 
(with particular attention to young 
people)
1.	�Are there methods to assess obtained

employment in terms of how long it is
expected to last?

2. 	�What are the criteria and standards for a
qualitatively successful integration?

3. 	�How can the progress towards integration
be measured?

4.	�What role do the different vocational
training systems play in this?

General questions for both topics:
How important is the interplay of labour mar-
ket policy actors / stakeholders?

In the discussion that followed, the partici-
pants initially dealt with the topic of the sus-
tainability of integration. Is it possible for sci-
ence to develop a statistical model in order to 
be able to predict how sustainable the integra-
tion of the unemployed into jobs will be? This 
would be an advantage for policies because it 
would not be necessary to wait for the results 
of long-term studies.

The development of such a model presuppos-
es that a typology of different target groups of 
jobseekers will be created, according to one of 
the statements. This could happen in Sweden, 
for example, using the data from the profile 
of each person, i.e. how long someone was 
employed by which employer. Hence, it could 
in turn be calculated, how probable it is that 
a person with a specific profile would return 
to work. With young people, it is even more 
complicated because usually there is no data 
available on previous work experience and a 
profiling is also not sufficiently suited to pro-
vide such data. The same applies for (new-
ly arrived) migrants, for example. The main 
problem with predictions based on profilings 
is not the people, for whom data is present, 
but those cases where no data is available and 
therefore no predictions can be developed.

Another aspect of the sustainability of integra-
tions touched on the offering of false incen-
tives, as they can be observed, for example, in 
the German objective management system for 
the job centres: Sustainable integrations can 
also fail because of incentives for the respec-
tive institutions or organisations to place the
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same person several times. Since an integra-
tion is a success, it is “worth” placing a person 
into the labour market more than once. Again, 
this is only possible if integrations are not sus-
tainable, a participant stated.

On the question of how progress towards 
integration can be measured, a classification 
based on distance from the market – market 
proximity (and the steps in between) was dis-
cussed. To properly develop and implement 
such a procedure, however, is likely to be cost-
ly. Furthermore, doubts are justified about the 
reliability and evidence of these classifications, 
even more with regard to predictions derived 
from them: Thus, someone considered to be 
very far from the market could “surprisingly” 
find work, while another customer perceived 
as close to the market could fail, if, for exam-
ple, the education level achieved or other cri-
teria are used as the sole yardstick. It would be 
better to bring together and compare different 
perspectives such as self-assessment, assess-
ment by the coaches and possibly another 
third party, in order to be able to make appro-
priate predictions. However, there is a risk that 
questions are answered in a socially desirable 
way. Respondents often tend to present their 
situation better than it really is. To avoid this 
effect, the design of the survey and the type of 
questions need to be adjusted. Another possi-
bility would be to combine surveys and admin-
istrative data. Qualitative methods could help 
to display such steps: peer reviews, audits and 
quality control. 

In what way does progress towards 
integration relate to the ultimate 
goal of a job placement which is as 
sustainable as possible? 
To put it bluntly: In the end, 99% of the (re-
lationship) work up to the placement consists 
of intermediate steps, which should be rec-
ognised and appreciated as such. The actual 
placement into a job makes up only 1%.

Conclusion about the topic of meas-
uring progress towards integration:
The self-assessment of the participant as 
well as the external assessment by the peo-
ple who accompany the participants in their 
integration should be taken into greater con-
sideration in the analyses of the efficiency and 
effectiveness. Integration progress can be re-
corded, verified and documented once differ-
ent methods and perspectives are combined. 

The consensus among the participants was 
that it would be counterproductive to make 
only the actually achieved integrations the 
sole measure of success of an intervention. 
Progress towards integration must also be 
noted. This is also important because through 
this not only the efforts of the jobseekers but 
also those of the coaches receive higher ap-
preciation and recognition, or are even per-
ceived at all. The mere focus on the successful 
placement negates, so to speak, all the efforts 
and successes that were reached on the way 
there. Progresses towards integration can also 
be stand-alone goals in the context of a labour 
market programme or a specific measure. 

Another contribution in the subsequent dis-
cussion touched on the question of the “right” 
approach to coaching: Deficit approaches 
which are oriented towards placement obsta-
cles often fail to recognise the strengths and 
talents of individuals, which in the sense of a 
holistic “empowerment” are important to be 
developed and promoted. Such a “strengths” 
approach has better chances for success than 
the deficit model. This knowledge is based on 
practical experiences made, for example, in 
the German federal programme “Perspektive 
50plus – Employment Pacts for Older People in 
the Regions”, a participant stated.
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Recommendations for Action

›	� In the impact studies, randomised models 
and peer groups should be used. Ethical con-
flicts have to be considered: Because in this 
case, one group is given a “treatment” that 
the other group, the peer group, is denied. 
The peer group is denied development op-
portunities that are open to the treatment 
group, and all for “scientific reasons” so to 
speak. 

›	� For future analyses of the efficiency and 
effectiveness, surveys or investigations con-
ducted should be linked or matched with 
existing administrative data. The surveys 
should – in order to exclude socially desira-
ble answers – also contain easily verifiable, 
objective information (e.g. number of appli-
cations, duration of employment). Based on 
these questions, the information provided 
by the respondent can then be compared to 
the administrative data. 

›	� With labour market policy measures, it is 
important to find the happy medium be-
tween the (prevention of) creaming effects 
and a reasonable use of resources: On the 
one hand, not only those close to the labour 
market should be promoted – as is often the 
case with Wort First approaches – on the 
other hand it makes little sense to concen-
trate the use of resources of an active la-
bour market and employment policy only on 
those who have little chance for integration 
into the primary labour market in the fore-
seeable future.

›	� Long-term evaluations of training pro-
grammes over observation periods of many 
years seem to prove that there are little 
effects over a short time especially in la-
bour market and vocational training pro-
grammes, although effects are definitely 
recognisable in the long run, particularly 
with youths. This is to be understood as a 
plea for long-term studies. 

›	� In order for the impact studies to be incor-
porated into political action, short-term re-
sults, however, are often in demand: Short-
term evaluations should, however, have a 
more randomised study design including 
control groups, which facilitates reliable and 
valid statements. 
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