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Foreword

There is considerable movement in labor markets in developing countries. People
of working age transit continuously from school to work, into and out of the
labor force, between jobs, or into and out of unemployment or disability. These
critical transitions largely determine individuals’ income flows and labor produc-
tivity during their lives. Unfortunately, market and government failures can nega-
tively affect these transitions, hindering workers’ ability to improve their
employment outcomes. Lack of information about job opportunities, for instance,
can affect transitions into wage employment, as can inadequate skills. Barriers to
entry, a lack of contacts, and insufficient credit can preclude transitions into self-
employment or small-scale entrepreneurship.

Active Labor Market Programs (ALMPs) can be an effective tool to facilitate
labor market transitions and improve social welfare and productivity growth. The
problem is that in developing countries, these programs have generally had a
dismal performance. This does not mean that these services are not needed or are
a bad idea, but simply that there have been significant problems in terms of
design and implementation. These problems begin with inappropriate gover-
nance and accountability arrangements that reduce incentives to respond to the
needs of job seekers and employers.

In the wake of the Arab Spring, countries of the Middle East and North Africa
face the urgent need to address joblessness among youth and other labor market
challenges. ALMPs are already widely used in the region, but much needs to be
done to overcome obstacles to their effectiveness.

For the first time, this book offers a comprehensive look at the problems fac-
ing publicly provided ALMPs in the Middle East and North Africa and proposes
a series of reforms that could improve their performance. These reforms are
likely to be relevant for countries in other regions as well. They are very welcome
at a time when governments throughout the developing world are compelled to
improve labor market opportunities for their populations, particularly for youth.

David Robalino

Lead Economist, Human Development Network, The World Bank

Leader of the Labor and Youth Team at the World Bank and Co-director of
the Employment and Development program at the Institute for the Study of Labor
(IZA), Bonn
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Preface

Coping with high unemployment is among the main challenges that countries in
the Middle East and North Africa (MENA) region will face in the years to come.
In the aftermath of the Arab Spring, attaining more and better jobs in the region
has become a cornerstone not only for economic development but also for social
cohesion.

Although unemployment rates in MENA are high and rising, employers in the
region are still struggling to fill vacancies due to a shortage of candidates with the
relevant qualifications and skills. A combination of inadequate skills and lack of
information about existing vacancies is contributing to critical labor market fail-
ures that restrain employment mobility. This is confirmed by available data from
employment agencies throughout the region suggesting that thousands of vacan-
cies are not being filled, despite the existence of many thousands of individuals
who are both willing and able to work. In this context, effective Active Labor
Market Programs (ALMPs) could be a relevant policy instrument to enhance
labor mobility and to match job seekers with available vacancies. Surely, employ-
ment programs cannot substitute for private-led employment creation nor
address the structural constraints of the region’s labor market, such as stagnant
labor demand, low productivity, low competitiveness, and high informality. But
these programs, if well designed and effectively delivered, could be a mechanism
for relieving high unemployment rates while providing the population with
some immediate and visible results.

With high unemployment among youth, ALMPs in the region have been
widely used to target high-skilled unemployed individuals and, notably, univer-
sity graduates who are first-time job seekers. However, employment agencies in
the region face many constraints that undermine their capacity to provide effec-
tive programs and services, namely weak administrative capacity, system frag-
mentation, lack of governance and accountability, regulation bottlenecks, and
flaws in program design.

Against this backdrop, this study has two main objectives. First, it surveys
international best practices for the delivery of employment programs and reviews
the provision of these services in a select group of countries in the MENA region,
with a focus on public provision through existing public employment agencies.
Second, it proposes a road map for reform based on the development of solid
partnerships between public agencies, public providers, and employers for
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Preface

the design and implementation of flexible employment programs that respond
to the needs of the labor market.

This study makes valuable contributions in many directions. First, it is based
on a newly compiled dataset that takes stock of the main characteristics of
national employment agencies in seven countries—the Arab Republic of Egypt,
Jordan, Lebanon, Morocco, the Syrian Arab Republic, Tunisia, and the Republic
of Yemen. These data provide information about the institutional setup of the
public employment agencies (number of staff, number of offices, and types of
services provided), their budgets, and the characteristics of registered job seekers
in recent years. The study also provides specific details on the beneficiaries, tar-
geting, and expenditures of ALMPs during this same period. These data, gathered
and assembled in one place for the first time, allow for country comparisons on
the delivery of employment programs and services in the region and for bench-
marking MENA in relation to the wider, international context.

Second, the study proposes a series of reforms that could improve the perfor-
mance of ALMPs in the region and that are likely to be relevant for countries in
other regions as well. In particular, the study reveals an urgent need to involve
the private sector in the design and implementation of employment programs in
MENA. Many such programs are currently designed and delivered solely by
public agencies and do not necessarily provide job seekers with the tools and
skills they need to access available vacancies. Public-private partnerships for the
delivery of ALMPs will, therefore, be pivotal as a means to develop employment
programs that better prepare beneficiaries to respond to the needs of the private
sector. These partnerships should include strong governance mechanisms to
ensure that they deliver concrete results. Providers of employment programs
should, for example, be assessed (and remunerated) based on their demonstrated
capacity to connect beneficiaries to available internships and jobs.

This study was conducted as background for the World Bank’s 2013 regional
flagship report on employment, Jobs for Shared Prosperity: Time for Action in the
Middle East and North Africa. It is part of a compendium of analytical work
undertaken by the Human Development Department of the World Bank’s
MENA region in an effort to respond to regional priorities within the context of
the Arab World Initiative (AWT).

The analysis and policy directives highlighted in this study are welcome at a
time when countries in the region are struggling to find innovative ways to
improve labor market prospects for their citizens.

Roberta Gatti
Sector Manager and Lead Economist

Human Development Group, Europe and Central Asia Region
The World Bank
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Contrat d'Insertion des Diplémés de I'Enseignement Supérieur,
Tunisia

Contrat de Réinsertion dans la Vie Active, Tunisia

curriculum vitae

Department of Employment and Training, Jordan

Directorate General of Vocational Education and Training,
Lebanon

Moroccan dirhams

Egyptian Labor Adjustment Services

electronic labor exchange

Egyptian Labor Market Service Reform Project

Employment—Technical and Vocational Education and Training,
Jordan
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Abbreviations

European Union

Gulf Cooperation Council

gross domestic product

German Agency for International Cooperation
Human Resource Development Program, Egypt
information and communication technologies
Information and Decision Support Center, Egypt
International Finance Corporation

International Labour Organization

Integrated SME Support Program, Lebanon
Jordanian dinars

Kreditanstalt fiir Wiederautbau

Egyptian pounds

Labor-Intensive Work Program, the Republic of Yemen
Lebanese pounds

labor market information system

monitoring and evaluation

Middle East and North Africa

Ministry of Education and Higher Education, Lebanon
Ministry of Economy and Trade, Lebanon
Ministry of Labor, Jordan and Lebanon

Ministry of Manpower and Migration, Egypt

Méthode Originale de Recherche Active d'Idées Nouvelles pour
Entreprendre

Ministry of Social Affairs, Lebanon

Ministry of Social Affairs and Labor, the Syrian Arab Republic
and the Republic of Yemen

Ministry of Technical and Vocational Education and Training,
the Republic of Yemen

micro and small enterprises

micro, small, and medium enterprises

Ministry of Vocational Training and Employment, Tunisia
National Center for Human Resources Development, Jordan
National Employment Center, Jordan

National Employment Office, Lebanon

National Employment and Training Company, Jordan
nongovernmental organization

New Work Opportunities for Women

National Training and Employment Project, Jordan
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OECD
OFPPT

OJT
ONEQ
OPEC
ORDEV

PAPPE
PCEED

PEA
PES
PPP
PRD
PWP
SCHRD
SCV
SDC
SEDO
SFD
SIVP
SMEs
SMED

SMEPS

Organisation for Economic Co-operation and Development

Office de la Formation Professionnelle et de la Promotion du
Travail (Office of Vocational Training and Labor Promotion),
Morocco

on-the-job training

Observatoire National de 'Emploi et des Qualification
Organization of Petroleum Exporting Countries
Organization for Reconstruction and Development of the
Egyptian Village

Programme d’ Accompagnement des Promoteurs des Petites
Entreprises, Tunisia

Public Commission for Employment and Enterprise
Development, Syria

public employment agency

public employment services

public-private partnership

Programme Régional de Développement

Public Works Program, Egypt

Supreme Council for Human Resources Development, Egypt
Service Civil Volontaire, Tunisia

Social Development Center, Lebanon

Small Enterprise Development Organization, Egypt

Social Fund for Development, Egypt and the Republic of Yemen

Stage d’Initiation a la Vie Professionnelle, Tunisia
small and medium enterprises

Small and Micro Enterprises Development Program,
the Republic of Yemen

Small and Micro Enterprise Promotion Services,
the Republic of Yemen

social protection and labor

strengths, weaknesses, opportunities, and threats
Tunisian dinars

technical and vocational education and training
United States Agency for International Development
Vocational Training Center, Egypt and Jordan
Vocational Training Department, Lebanon

National Youth Employment Program, Egypt

Yemeni rial

All dollar amounts are U.S. dollars.

Building Effective Employment Programs for Unemployed Youth in the Middle East and North Africa «

http://dx.doi.org/10.1596/978-0-8213-9904-0

xXi






Overview

Diego F. Angel-Urdinola and Rene Leon-Solano

Rationale and Relevance

This study surveys active labor market programs (ALMPs) in selected countries
of the Middle East and North Africa (MENA) region, identifies key challenges to
their effective and efficient delivery, and proposes a policy framework for
reforming public service provision. This study draws on data collected through
surveys administered to public social, employment, and education agencies in
selected MENA countries to identify key constraints and options for reforming
publicly provided employment programs.

Recent political transitions arising from the Arab Spring have contributed to
the deterioration of labor market outcomes in the MENA region. In this context,
ALMPs could become an important policy lever to address some of the chal-
lenges facing labor markets. These include:

o Joblessness. MENA has a large share of untapped human resources. Joblessness
in the region, defined as the share of the working-age population in either
unemployment or economic inactivity, is more prevalent in MENA than in
any other middle-income region, including Europe and Central Asia and
Latin America and the Caribbean (figure O.1). Female labor force participa-
tion, at 25.4 percent in the Middle East and 28.1 percent in North Africa, is
significantly lower than the world average of 51.6 percent. Youth unemploy-
ment is higher in the Middle East (19 percent) and North Africa (25 percent)
than in any other developing region. At the same time, population growth in
MENA is also among the highest in the world, with a demographic transition
in which the youth bulge (ages 15-24) accounts for about 30 percent of the
overall population, compared to 18 percent worldwide (World Bank 2013).

o Skills mismatches. About 40 percent of the employers in selected MENA coun-
tries identify skills mismatches as a major constraint to doing business and to
firm growth (World Bank 2013). This percentage is the highest among devel-
oping regions (figure O.2, panel a). Skills shortages seem more severe for large
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Figure 0.1 Composition of the Working-Age Population by Employment Status, MENA
and Other Regions, 2010
percent

a. Non-GCC Middle East and North Africa b. Latin America and the Caribbean

Formal workers, Inactive, Formal workers,
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Inactive,
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40
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Source: World Bank 2013, based on data from International Labour Organization, Key Indicators of the Labour Market 2010.
Note: MENA figures exclude the countries of the Gulf Cooperation Council (GCC).

firms than for small firms in the Syrian Arab Republic, Morocco, and the
Republic of Yemen, whereas the reverse is true in Algeria, Jordan, and West
Bank and Gaza (figure O.2, panel b).

o Lack of labor market mobility. Available evidence indicates important constraints
to labor market transitions in MENA (World Bank 2013). This is particularly
true for the school-to-work transition, as well as for short-run transitions from
unemployment or inactivity into employment. Recent work indicates that
while the school-to-work transition in developed countries generally takes less
than two years (measured as the difference between the age at which
50 percent of the population has left education and the age at which 50 percent
has found employment), in many MENA countries it takes over five years
(Angel-Urdinola and Semlali 2010; World Bank 2013). Mobility constraints at
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Figure 0.2 Percentage of Firms that Identify Inadequately Educated Workforce as a Major
Constraint for Business Operation and Growth, by Region and Firm Size

a. By region
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all levels may be due to lack of suitable vacancies, lack of information about
available vacancies, or skills mismatches.

o A large and expanding informal sector. The share of the labor force not
contributing to social security in MENA ranges from 45 percent in the Arab
Republic of Egypt to 90 percent in the Republic of Yemen. Unfortunately,
informal employment in the region is often associated with low-quality, low-
paying jobs, more so than in any other developing region (Angel-Urdinola and
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Tanabe 2012). In a context of low growth and insufficient job creation, many
people, especially those with tertiary education, will have no option but to
settle for an informal job and/or self-employment. Unfortunately, self-
employment in MENA has not achieved its full potential, so job seekers who
become entrepreneurs will also face significant challenges in terms of stability

and earnings (World Bank 2013).

o Lack of formal employment networks. The large majority of workers in
MENA report that they found their jobs through personal connections
(Gatti et al. 2012). This is particularly the case for informal workers. For
example, 85 and 74 percent of informal workers in Lebanon and Syria,
respectively, report finding jobs through personal contacts. In other words,
private and public formal employment networks play a limited role in labor
intermediation.

In light of these labor market challenges, ALMPs could play an important role
addressing some of these constraints. This study reviews the provision of ALMPs
in a selected group of countries in the MENA region, with a focus on public
provision through existing public employment agencies. For each country, the
study identifies key challenges in the delivery of publicly provided ALMPs and
proposes a reform agenda based on international best practices. Surely, employ-
ment programs cannot substitute for private-led employment creation nor
address the structural constraints of the region’s labor market, such as stagnant
labor demand, low productivity, low competitiveness, and high informality. But
these services, if well designed and effectively delivered, could be a mechanism
for relieving high unemployment rates while providing the population with
some immediate and visible results.

Conceptual Framework

Active Labor Market Programs

The two overarching objectives of ALMPs are to enhance employability and
promote job creation. ALMPs are considered “active” programs because benefi-
ciaries are required to engage in a job-search activity (“activation”) in exchange
for obtaining particular benefits or services. In this respect, ALMPs differ from
“passive” measures such as unemployment insurance/assistance, which are
designed to mitigate the financial hardship of unemployment.

ALMPs can help correct employment barriers that can arise from the exis-
tence of skills mismatches, insufficient labor demand, and information asymme-
tries (table O.1). For example, skills mismatches may lead to unfilled vacancies,
which can be addressed through training or retraining of the labor force. Lack of
information about available vacancies along with job seekers’ inability to signal
their competences and skills may slow or prevent the filling of vacancies, thus
causing frictional unemployment. Lack of information can be addressed through
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Table O.1 Selection of ALMP Type by Objective and Employment Barrier

Barrier to employment Type of ALMP Program objective
Skills mismatches Training (on the job, in class) Enhance employability
Information asymmetries Intermediation services Enhance employability/promote

job creation

Insufficient labor demand Wage subsidies, public works Promote job creation
programs, self-employment

Source: Angel-Urdinola, Semlali, and Brodmann 2010.

intermediation and counseling. Finally, in times of stagnant labor demand,
ALMPs can stimulate job creation through programs such as public works, wage
subsidies, and self-employment.

ALMPs have been widely used by governments around the world to mitigate
the impacts of economic downturns by providing both employers and employees
with incentives to participate in the labor market (see Kuddo 2009). There are
five main types of ALMPs:

* Training and retraining. Training, the most widely used ALMP, seeks to enhance
beneficiaries’ employability and thus increase their chances of employment.
Training can be provided in the classroom or in the workplace, and it can be
supplemented with other services such as life skills training and counseling.
International evidence suggests that training programs are most effective when
they are comprehensive (combining classroom and workplace training with
other services), when they are designed taking into account labor demand, and
when they are delivered by private providers through performance-based
contracting (World Bank 2013).

o [Intermediation services. Information asymmetries are another barrier affecting
the insertion of the unemployed in the labor market. Intermediation services
address this market failure by providing job seekers with information on job
vacancies as well as counseling and placement assistance. Such services are the
least expensive ALMPs, but their effectiveness depends on the capacity of
employment agencies, the legal framework regulating the provision of
employment services, and, ultimately, the availability of jobs.

o Wage subsidies. Subsidizing workers’ wages or the contributions to social secu-
rity that employers need to make on a worker’s behalf, can lead to increased
demand for labor and thus job creation. These types of ALMPs are often used
to support the insertion of vulnerable groups, such as youth, in the labor mar-
ket. International evidence suggests that wage subsidy programs are most effi-
cient when they are targeted at these groups (World Bank 2013).

o Public works programs. These programs can also promote job creation, albeit
in the short term. Public works programs provide beneficiaries with income
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support and are most effective when used as a safety net, especially when
targeted at the most marginalized. International evidence suggests that, when
compared to other ALMPs, public works programs have the lowest placement
rates and the highest per-placement costs (World Bank 2013). As a result,
some countries are now including training modules (technical, life skills,
literacy, numeracy) in their public works programs to improve the employability
of program beneficiaries.

o Self-employment. Technical and financial support can be provided to
unemployed persons who wish to set up their own businesses, particularly in
times of limited economic growth and insufficient labor demand.

International experience shows that the impact of ALMPs on labor market
outcomes is positive, but modest. While many ALMPs have effectively addressed
market failures in countries with very different labor market challenges, many
others have not succeeded in improving beneficiaries’ livelihoods. Using meta-
analysis, Card, Kluve, and Weber (2010) reviewed a set of impact evaluations of
ALMPs for a sample containing 199 separate “program estimates” (i.e., estimates
of the impact of a particular program on a specific subgroup of participants).
The estimates were drawn from 97 studies conducted between 1995 and
2007. The authors found that (a) job search assistance programs are likely to
yield positive impacts on employment outcomes, that is, employment levels and
wages; (b) training programs yield relatively positive impacts on beneficiaries’
employment outcomes in the medium term, but often have insignificant or
negative impacts in the short term; and (c) the impact of public works programs
on employment outcomes is limited. Indeed, the efficiency of ALMPs depends
largely on their design, as well as on the country’s institutional capacity to
provide services continuously on a national scale (Angel-Urdinola, Semlali, and
Brodmann 2010; World Bank 2013).

Program costs for ALMPs vary widely, and some ALMPs are more cost-
effective than others. ALMPs that seek to encourage labor demand in times of
economic downturn generally involve providing subsidies to either firms or
workers. The amount of the transfer (and thus total program cost) depends
largely on the country’s economic and political context as well as on its labor
market institutions and wage levels. The cost of training programs also varies, as
it depends on the training’s length, content, and necessary equipment. As a result,
policy makers need to pay special attention to the cost-effectiveness of ALMPs.
For example, results from Romania show that training programs are more cost-
effective than employment services and public works programs (Rodriguez-
Planas and Benus 2010). The authors found that training programs have, on
average, high placement rates after program completion (above 40 percent) and
low per-capita placement costs (about $2,000 per beneficiary). In contrast, pub-
lic works programs have, on average, low insertion rates after program comple-
tion (approximately 12 percent) and are more costly on a per-capita basis than
training programs.
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Public Employment Services

Public employment agencies are the institutions responsible for delivering public
employment services (PES). These agencies deliver employment services free of
charge to job seekers (both the unemployed and job changers) as well as some
services to employers and the inactive population. Services provided by public
employment agencies include (a) information services, ranging from ad hoc
information and referrals for job seekers to job brokerage services for employers;
(b) individual case management services, such as intensive counseling and guid-
ance, job search assistance, and personalized action plans; and (c) active and pas-
sive programs, including opportunities for work, training, and other forms of
assistance such as unemployment insurance.

In developed countries, PES have been instrumental in helping unemployed
workers find jobs. This is the finding of most experimental studies carried out in
Canada, the Nordic countries, the United Kingdom, and the United States. For
example, a study in Denmark found that workers who received personalized job
search assistance, career counseling, and regular check-up meetings at the local
public employment agency (PEA) had a 30 percent higher rate of employment
than a control group that did not receive these services (Graverson and Van Ours
2007). An evaluation of a similar package of services in four regions of Sweden
also found that participants had a 30 percent higher employment rate than a
control group and, moreover, that the effects were most positive for job seekers
aged 45 years or older (Higglund 2009). When targeted at specific groups, PES
seem to work best for women on welfare (in the United States) and for the long-
term unemployed (in the Netherlands, New Zealand, and the United Kingdom).
In contrast, they are ineffective for young workers (in Canada and the
Netherlands) and in cases of mass layoffs (in Canada) (Rodriguez-Planas 2007).
In Romania, evidence suggests that both intermediation services and small-
business assistance programs can help the unemployed go back to work, but that
of these two types of PES, intermediation services have higher placement rates
(Rodriguez-Planas 2007).

In developing countries, the effects of PES on labor market outcomes have
been found to be less positive. Many developing countries have large informal
sectors and face low economic growth, conditions under which PES can play only
a limited role, as these programs are geared primarily toward wage employment
(Betcherman, Olivas, and Dar 2004). In general, the success of PES depends
largely on program design and implementation as well as on institutional capacity.
Indeed, successful PES are characterized by a combination of good design, imple-
mentation, and governance features that include coordination with the private
sector, quality assurance and accreditation mechanisms, and solid monitoring and
evaluation (M&E). Unfortunately, these features are often lacking in PES offered
by developing countries (Angel-Urdinola, Semlali, and Brodmann 2010).

Modern PES play an important activation role. The functions of PES have
changed over the years, partly because of the gradual disappearance of lifelong
jobs and an increasing need for job mobility. In the past, the role of PES was
confined to job intermediation and unemployment insurance. Today, many PES
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are helping individuals take ownership of their own job search and human capital
development—the so-called activation agenda. Activation policies encourage job
seekers and other vulnerable groups to become more active in finding work and
improving their employability, including investing in their own skills (see, for
example, OECD 2007).! In many countries, activation increasingly is based on
the principle of “mutual obligations.” That is, in return for receiving support, such
as unemployment benefits or social assistance, individuals must comply with a
set of eligibility requirements, which can range from active job search behavior
to participation in training or other (re)employment programs. Good activation
policies seek to improve beneficiaries’ personal, social, and vocational skills and/
or help them plan, design, and implement individual employment and career
plans.2

Private sector involvement in the provision of PES has been a key feature of
successful PES reform. The importance of including the private sector in the
delivery of these services was confirmed by the Private Employment Agencies
Convention adopted by the International Labour Organization (ILO) in 1997
(Convention 181 supported by Recommendation 188). It encouraged “coop-
eration between public and private employment agencies in relation to the
implementation of a national policy on organizing the labor market.” For Public
Employment Agencies, one of the main advantages of cooperating with or sub-
contracting private agencies is that they offer more specialized services, which
are needed in light of the increasing complexity of the labor market. Private
agencies are often more efficient and effective than the public sector in the
provision of PES, as they can provide services to smaller, targeted segments of
the labor market and are better positioned to reach out to the private sector. In
general, public employment agencies serve individuals with lower skills and
limited education, while private employment agencies serve the better-skilled
and better-educated.?

Public and Private Provision of ALMPs in the Middle East
and North Africa Region

In recent years, ALMPs have been widely used in the MENA region. While some
MENA countries (Tunisia and to some extent Morocco) still provide ALMPs
primarily through the public sector, others (such as Lebanon, Egypt, and Jordan)
actively involve the private sector in the provision of training, job brokerage, and
other labor market services. For instance, according to a recent World Bank study,
there are 45 licensed private employment agencies in Jordan and 54 in Egypt.
ALMPs are also subcontracted to external providers in Lebanon (Angel-Urdinola,
Kuddo, and Semlali 2013).

Private Provision

ALMPs delivered by the private sector are common in the MENA region. The
work of Angel-Urdinola, Semlali, and Brodmann (2010) is a first attempt to
gather information on privately provided ALMPs in MENA, with a focus on
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North Africa. Based on data collection in 2009-10, the authors compiled an
inventory of privately provided ALMPs across nine economies in the region:
Algeria, Egypt, Jordan, Lebanon, Morocco, Syria, Tunisia, West Bank and Gaza,
and the Republic of Yemen. Information about 17 programs was collected in
Egypt, where private provision of ALMPs is very common, followed by Morocco
(14 programs), West Bank and Gaza (13 programs), Lebanon (10 programs), and
Jordan (8 programs).

Training is the most common ALMP offered by private providers in MENA.
According to Angel-Urdinola, Semlali, and Brodmann (2010), private providers
in the region offer primarily traditional in-class training, which accounted for
about 91 percent of all interventions included in the inventory (figure O.3).
Other employment services, such as entrepreneurship training, intermediation,
and self-employment promotion, together constituted less than 9 percent of all
privately provided ALMPs. According to the authors, most of the training
programs in the inventory focus solely on the provision of hard skills (64 percent)
and are conducted in classrooms (71 percent). Very few privately provided train-
ing programs surveyed as part of this study provide on-the-job training (OJT),
soft-skills training, or intermediation services, even though international best
practices show that all of these are critical to improve the employability and
employment chances of unemployed individuals.

University graduates in urban areas are the main beneficiaries of privately
provided ALMPs in MENA (figure O.4). For the most part, privately provided
ALMPs require their beneficiaries to have a minimum set of skills. Therefore,
low-income people, most of whom have low levels of education and live in rural
areas, often cannot benefit from these programs. In fact, only 5 percent of all

Figure 0.3 Distribution by Program Type of Privately Provided ALMPs in MENA, 2010
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Figure 0.4 Target Groups of Privately Provided ALMPs in MENA, 2010
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Source: Angel-Urdinola, Semlali, and Brodmann 2010.

programs in the MENA inventory were found to target rural areas (Angel-
Urdinola, Semlali, and Brodmann 2010).

Public Provision

While publicly provided ALMPs are more diverse than those provided by the
private sector in terms of types of programs, training remains the most popular
ALMP provided by the public sector in MENA. Angel-Urdinola, Kuddo, and
Semlali (2013) conducted the first survey of publicly provided ALMPs in MENA.
The authors surveyed a total of 33 ALMPs that were implemented in 2010 by
the national public employment agencies of seven countries in the region: Egypt,
Jordan, Lebanon, Morocco, Syria, Tunisia, and the Republic of Yemen.

The study found that the majority of these ALMPs focused on enhancing the
employability of program participants, with training being the most widely used
intervention (figure O.5). In fact, 30 percent of the ALMPs surveyed for the study
focused on vocational training. Morocco and the Republic of Yemen did offer
packages that combined in-class training with other services such as wage sub-
sides and start-up incentives. In the Republic of Yemen, only one ALMP was
implemented by the PEA in 2010, but this program included several components
such as training, labor intermediation, direct job creation, and out-of-work
income support. Other ALMPs that were implemented by participating public
employment agencies included direct job creation through public works (15 per-
cent of all programs in the inventory), start-up incentives (9 percent), and pro-
grams targeted at persons with disabilities (3 percent).

Employment-incentive programs, mainly wage subsidies, have a more promi-
nent role in Jordan, Morocco, and Tunisia than in the other four countries in this
study. These programs encourage potential employers to hire labor. For example,
a program in Jordan subsidizes 100 percent of the employee’s contribution and
50 percent of the employer’s contribution to social security for a period of two
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Figure 0.5 Distribution by Program Type of Publicly Provided ALMPs, Selected MENA
Countries, 2008 and 2010
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Source: Angel-Urdinola, Kuddo, and Semlali 2013.
Note: Countries included are Egypt, Jordan, Lebanon, Morocco, Syria, Tunisia, and the Republic of Yemen.

years. In Tunisia, OJT programs targeting primarily first-time job seekers subsi-
dize part of social security contributions and wages for a period of one year
(renewable), thus decreasing labor costs and promoting job creation.

Almost half of ALMPs delivered by public employment agencies in MENA
(47 percent) target high-skilled unemployed individuals, notably university
graduates who are first-time job seekers. Considering that high-skilled youth face
higher than average, and increasing, rates of unemployment, it is no surprise that
publicly provided ALMPs target this segment of the population (World Bank
2013).4 Nevertheless, there are some publicly provided ALMPs that mainly ben-
efit individuals living in rural areas and target the low-skilled unemployed,
women, and other vulnerable groups (figure O.6). While most publicly provided
ALMPs are open to both men and women, women are radically underrepre-
sented, except in Tunisia. This could be explained by many factors, including lack
of schedule flexibility and child care constraints.

Most public employment agencies in MENA offer intermediation services.
Many countries in the region have developed job banks that can be accessed
electronically, using computers at home or in local employment offices or other
public premises. Employers can enter their vacancies, and the job seeker can
upload a curriculum vitae (CV) to the database with the help of a placement
officer or independently. The intermediation services for job seekers and employ-
ers provided by public employment agencies in the countries surveyed by Angel-
Urdinola, Kuddo, and Semlali (2013) are presented in tables O.2 and O.3.
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Figure 0.6 Targeting of Publicly Provided ALMPs, Selected MENA Countries, 2010
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Table 0.2 Public Intermediation Services for Registered Job Seekers, Selected MENA Countries, 2010

Database search for  Posting of job

Country Walk-in centers job offers profiles Posting of CVs  Alerts for matches
Egypt, Arab Rep. Yes Yes No Yes No
Jordan Yes Yes Yes Yes Yes
Lebanon Yes No No No No
Morocco Yes Yes No Yes No
Syrian Arab Republic Yes Yes Yes Yes Yes
Tunisia Yes Yes Yes Yes No

Source: Angel-Urdinola, Kuddo, and Semlali 2013.

Table 0.3 Public Intermediation Services for Employers, Selected MENA Countries, 2010

Posting of  Database search Alerts for  Automated collection and
Country jobvacancies  for job profiles  Matching matches forwarding of applications Prescreening
Egypt, Arab Rep. Yes Yes Yes Yes No Yes
Jordan Yes Yes Yes Yes Yes No
Lebanon Yes Yes Yes No No No
Morocco Yes Yes No No No Yes
Syrian Arab Republic No No No No No Yes
Tunisia Yes Yes Yes No Yes Yes

Source: Angel-Urdinola, Kuddo, and Semlali 2013.
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Despite their availability, intermediation services are not widely used by either
employers or employees. This is partly because most firms in MENA do not
believe that public employment agencies have the capacity to do effective
matching. This is true to a large extent, as PEAs generally do not have a system-
atic way (or staff dedicated) to match registered unemployed to available
vacancies.

Challenges to the Effective and Efficient Delivery of Publicly Provided
ALMPs in the Middle East and North Africa Region

This section briefly describes the main obstacles to the effective and efficient
delivery of publicly provided ALMPs in MENA, based on data collected by
Angel-Urdinola, Kuddo, and Semlali (2013). The analysis focuses on institutional
and operational challenges, namely system fragmentation, limited administrative
capacity, lack of governance and accountability, and flawed program design.
Other challenges affecting the labor market, such as stagnant labor demand, skills
mismatches, and demographics, are beyond the scope of this section.

System Fragmentation

Countries in the region have different institutional arrangements for administer-
ing publicly provided ALMPs. For example, in Egypt, Jordan, and the Republic
of Yemen these programs are administered directly by the Ministry of Labor
(MoL), sometimes by a specialized department within the ministry. On the other
hand, in Lebanon, Morocco, Syria, and Tunisia these programs are administered
by independent and autonomous public employment agencies that are super-
vised by the MoL.

The delivery of publicly provided ALMPs, and especially of training services,
is typically fragmented. Many government entities other than national public
employment agencies are involved in the provision of publicly provided ALMPs.
For example, Egypt has 1,237 vocational training centers that are affiliated with
27 different ministries and that operate somewhat independently throughout the
country’s 19 governorates.

The fragmentation in the delivery of ALMPs leads to duplication and ineffi-
ciencies. In Tunisia, publicly provided ALMPs, notably public works and employ-
ment programs targeted at vulnerable groups such as disabled people, are often
delivered by different ministries, namely Vocational Training and Employment,
Regional Development, and Social Affairs. Due to poor interministerial coordina-
tion and lack of a single registration mechanism, many of these programs are
redundant and provide incentives for individuals to participate in several pro-
grams, even concurrently, thereby promoting welfare dependency (Belghazi
2012). Furthermore, there is little coordination between training programs and
the needs of the labor market. Curricula are outdated and are not reviewed
frequently, and many training centers provide predesigned training courses that
do not necessarily meet the needs of the private sector (Angel-Urdinola and
Semlali 2010).
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Limited Administrative Capacity

An important factor contributing to the success of publicly provided ALMPs
is the institutional capacity of the national employment agencies. This
includes the number and qualifications of their staff at both national and
regional levels, their geographic coverage, the legal framework in which they
operate, and their budget allocations. Indeed, the efficiency of a country’s
employment policy is, to a large extent, related to the amount of resources
available for financing ALMPs. There is wide variation in spending on publicly
provided ALMPs across MENA countries. According to available data, in
2010-11, Tunisia spent 0.8 percent of gross domestic product (GDP) on
ALMPs, Morocco 0.1 percent, and Lebanon 0.04 percent. As a reference,
across the European Union (EU), a total of 64 billion euros, or 0.5 percent of
EU-27 GDP, was spent on ALMPs in 2009—a year of economic downturn
(Kuddo 2012).

Public employment agencies in MENA are generally understaffed. The work-
load of personnel in direct contact with clients, that is, caseworkers, is critical for
the effective and efficient provision of publicly provided ALMPs. Available data
from 2010 show wide variations in levels of staffing among the seven MENA
countries that participated in the study (Angel-Urdinola, Kuddo, and Semlali
2013). The highest staff caseload was reported in Syria, with more than 14,000
registered job seekers per staff person in the PEA. Next was Morocco, with over
1,500 job seekers per caseworker, followed by Lebanon, with over 1,200
(table O.4). Of the total PEA staff in Syria, Lebanon, and Jordan, fewer than half
are frontline employment counselors. Within the EU, the average staff caseload
is around 1:150, while the ratio recommended by the ILO is even lower, at
1:100.2 Therefore, in many countries in the MENA region, the number of PEA
staff, in particular frontline counselors, is inadequate for the provision of effective

and personalized intermediation services.

Table 0.4 Numbers of Unemployed, Registered Job Seekers, and Public Employment Agency Staff,
Selected MENA Countries, 2010

Number of Number of PEA
registered job staffin contact Ratio of frontline
seekers Total number of with job seekers counselors to total
Country (thousands) PEA staff and employers  Staff caseload? PEA staff (%)
Egypt, Arab Rep. 895.1 1,600 1,550 577 97
Jordan 28.0 133 63 444 47
Lebanon® 12.2 32 10 1,220 31
Morocco 517.0 547 343 1,507 63
Syrian Arab Republic 1,703.8¢ 397 120 14,199 30
Tunisia 281 1,271 1,052 267 82

Source: Angel-Urdinola, Kuddo, and Semlali 2012.
Note: Data for Tunisia are for the year 2011.

a. Average number of registered unemployed per PEA staff person in contact with job seekers.

b. Beirut only.

¢. Public sector only, including individuals queuing for civil service and other public sector jobs.
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Table 0.5 Job-Seekers-to-Vacancy Ratio and Number of Job Placements per 1,000 Registered Job Seekers,
Selected MENA Countries, 2010

Number of Number of registered ~ Number of job Average Job placements
registered job job vacancies seekers per one placements per per 1,000 job

Country seekers (thousands) (thousands) registered vacancy  year (thousands)  seekers per month
Egypt, Arab

Rep. 895.1 2229 4.0 40.1 45
Jordan 28.0 2.6 10.8 0.7 25
Lebanon® 12.2 3.6 34 — —
Morocco 517.0 27.7 18.7 44 9
Tunisia 281 100.4 28 45.6 4.7
Source: Angel-Urdinola, Kuddo, and Semlali 2013.
Note: — = not available.
a. Beirut only.

With few exceptions, public employment agencies in MENA play a limited
role in job matching. In Egypt and Lebanon (Beirut only), public employment
agencies are quite active in registering job vacancies. While this drives the ratio
of registered job seekers per vacancy down, this ratio remains modest by interna-
tional standards (table O.5). On the other hand, the job-seekers-to-vacancy ratio
is relatively high in both Jordan and Morocco. However, although this ratio gives
important information on institutional capacity to do intermediation, it is the job
placement rate that is critical for evaluating public employment agencies’ effi-
ciency. In Egypt, less than 5 percent of registered job seekers are employed every
month, in Jordan less than 3 percent, and in Morocco only about 1 percent.

Lack of Governance and Accountability
Most publicly provided ALMPs in MENA do not have proper governance and
accountability frameworks. User feedback is largely absent, as is information
about the impacts and cost-effectiveness of programs. Most of the ALMPs sur-
veyed by Angel-Urdinola, Kuddo, and Semlali (2013) have output-based moni-
toring systems, but they lack results-based systems and rigorous program
evaluations. Indeed, data on program outcomes, such as insertion rates and wages
after program completion, were not available for most of the programs included
in the study. Only a small minority (15 percent) conducted an impact evaluation,
and a mere handful (7 percent) carried out a cost-effectiveness analysis
(figure O.7). Most of the evaluations that were done lacked scientific rigor, rarely
using control groups that would have allowed for an estimation of the programs’
net impact. Morocco conducted qualitative evaluations for three of its four
ALMPs to assess their effect on labor market outcomes. In Tunisia, there have
been some attempts to use impact evaluations to assess employment programs
delivered by the PEA, National Agency for Employment and Independent Work
(ANETI), but results are outdated, sporadic, donor-driven, and lacking in scien-
tific credibility (Belghazi 2012).

Public employment agencies rarely accredit or assess the performance of the
private operators they work with to deliver ALMPs. Most private contractors are
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Figure 0.7 Percentage of Publicly Provided ALMPs that Have Conducted an Impact
Evaluation or Cost-Benefit Comparison, Selected MENA Countries, 2010
percent

a. Have you conducted an b. Do you compare the benefits
impact evaluation? of the program to the costs?
Yes, Yes,

15

7

No,
85

No,
93

Source: Angel-Urdinola, Kuddo, and Semlali 2013.
Note: Countries included are Egypt, Jordan, Lebanon, Morocco, Syria, Tunisia, and the Republic of Yemen.

paid based on outputs, usually the number of people trained, rather than based
on the quality of the service delivered. Consequently, many training programs
offered by private providers are supply-driven and of poor quality. Accreditation
practices vary from country to country. For example, Syria and the Republic of
Yemen lack standard accreditation systems, while Jordan and Lebanon have more
developed accreditation systems that help improve quality standards and overall
service delivery. Nevertheless, according to the data collected in this study, only
50 percent of all private providers working with public employment agencies in
the region are properly accredited (Angel-Urdinola, Kuddo, and Semlali 2013).

Flawed Program Design

The success of ALMPs depends largely on program design and implementation.
To effectively address a given failure in the labor market, it is critical to choose
the right type of ALMP. Equally important is identifying the specific design fea-
tures that will increase the likelihood of program success, independently of the
program type. This section describes the main design challenges found among the
publicly provided ALMPs in MENA that were surveyed by Angel-Urdinola,
Kuddo, and Semlali (2013).

Poor Targeting Practices

Most employment programs in MENA do not use a consistent targeting meth-
odology. While some define a target group and eligibility criteria, weak institu-
tional capacity, limited access to data, and lack of information diffusion
mechanisms lead to poor targeting practices. For instance, while some programs
target first-time job seekers, few programs identify who among them will be hard
to place. Therefore, the programs end up benefiting individuals who would have
obtained jobs without any intervention, leading to deadweight losses.
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Program Fragmentation

Many publicly provided ALMPs in MENA lack coherence and are fragmented
and duplicative. For instance, in 2011 Tunisia had six wage subsidy programs
(paid internships and OJT), some of which were largely redundant. Many indi-
viduals who completed one program simply moved to another, and some
enrolled in more than one program simultaneously (Belghazi 2012). Reducing
fragmentation across programs can decrease inefficiencies, enhance coverage, and
improve responsiveness to risks.

Supply-Driven and In-Class Training Programs

The majority of training programs in the region are supply-driven, and only a
few are designed in close collaboration with the private sector. Most are con-
ducted in classrooms and focus largely on the provision of hard skills. Available
programs rarely focus on the provision of soft skills and/or practical experience
through OJT.Z Both hard and soft skills, as well as practical experience, are
essential to increase the employability and insertion of program beneficiaries.
According to the World Bank (2012), comprehensive programs—those com-
bining in-class training with practical experience, or combining in-class training
and practical experience with other services such as life skills training and
counseling—have higher rates of success, with success defined as improving the
probability of obtaining employment and/or higher earnings. In contrast, pro-
grams offering only in-class training or only practical experience were less suc-
cessful. The “Jévenes” programs in Latin America are examples of comprehensive
programs that have successfully improved the employability and insertion of
program beneficiaries (World Bank 2012).

Entrepreneurship Programs That Are Limited in Scope

Entrepreneurship programs have traditionally been at the core of employment
policy in many MENA countries. Most of these programs target the low-skilled
unemployed and are delivered by social funds (Egypt and the Republic of
Yemen), microcredit institutions (Tunisia), or donors (Egypt and Lebanon)
(Angel-Urdinola, Semlali, and Brodmann 2010). National employment agen-
cies in Egypt, Lebanon, Morocco, Syria, and Tunisia are now offering training
programs for those registered unemployed who want to establish their own
business (Angel-Urdinola, Kuddo, and Semlali 2013). However, entrepreneur-
ship programs in MENA, whether delivered by social funds or by national
employment agencies, typically benefit relatively few people and do not
address some of the other key constraints facing potential entrepreneurs, such
as access to credit and the need for personalized coaching and incubator
services.

Lack of Graduation/Exit Strategies

Many employment programs in the MENA region lack a clear graduation/exit
strategy, allowing program beneficiaries to become dependent on government
support. Program benefits are often too high and continue for too long, which
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creates distortions in the labor market and discourages the unemployed from
actively searching for a job. Transfers at such levels are also fiscally unsustainable.
While some programs provide referrals to employment services and require
beneficiaries to comply with certain conditions to continue receiving transfers,
these conditions for the most part are not enforceable, given the lack of moni-
toring systems and other capacity constraints. For instance, following the
Jasmine Revolution, Tunisia introduced the AMAL (“hope” in Arabic) active
search program, which provides first-time job seekers with at least an associate’s
degree from an accredited institution a monthly stipend conditional on their
participation in training, counseling, and/or internships. However, because of
weak institutional capacity, fewer than 20,000 beneficiaries out of the 145,000
who registered for the program in 2011 participated in any of the program
activities. In other words, more than 85 percent of the beneficiaries benefited
only from a cash transfer. This had negative repercussions on the nation’s budget
and on the employment outcomes of beneficiaries, as the stipend allowed many

to remain idle while waiting for public sector jobs to become available (Belghazi
2012).

Lack of Signaling

Although its performance is far from ideal, the public sector is doing better than
the private sector in terms of program certification. In the MENA region, as in
most regions of the world, a diploma signals that its bearer has achieved a par-
ticular level of knowledge and competence, allowing access to higher levels of
instruction. Angel-Urdinola, Semlali, and Brodmann (2010) found that less than
10 percent of training programs delivered by private providers in MENA provide
beneficiaries with some type of recognized credential upon program completion.
In comparison, about 50 percent of publicly provided training programs in the
region do so. However, certification practices vary from country to country. For
example, Syria and the Republic of Yemen largely lack standard certification
systems and national qualifications networks, while Jordan and Lebanon have
accreditation systems that are better developed (Angel-Urdinola, Kuddo, and
Semlali 2013).

Poor Relevance

ALMPs in the MENA region are, for the most part, conceived at the national
level without taking into account regional and local realities. Other important
stakeholders, notably the private sector, are not consulted at the design stage,
which makes ALMPs irrelevant for addressing the needs of the labor market. In
the case of ALMPs that seek to encourage labor demand through wage subsi-
dies, lack of ownership discourages companies from implementing program
components and from investing in program beneficiaries. This translates into
high levels of turnover among program beneficiaries and overall low insertion
levels. In Tunisia, administrative data indicate that less than 25 percent of all
beneficiaries who benefit from ALMPs find employment after program
completion.
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Policy Framework to Improve the Performance of Publicly Provided
ALMPs in the Middle East and North Africa Region

This study proposes a policy framework for improving the delivery of publicly
provided ALMPs in the MENA region. It identifies four main policy directives
that address the challenges discussed above:

e Develop results-based public-private partnerships (PPPs)
¢ Develop results-based M&E frameworks

® Promote entrepreneurship, OJT, and life skills training among job seekers
¢ Promote systems and program integration

Table O.6 shows the institutional constraints to which these policy directives
respond, and table O.7 outlines several policy instruments that can be used to
implement each directive. The policy directives included in the framework are
based on available information on what works and does not work in MENA, as
well as on documented experiences and lessons learned from throughout the
world (see Angel-Urdinola and Leon-Solano 2013).

Develop Results-Based Public-Private Partnerships
PPPs can improve the delivery of publicly provided ALMPs if incentives are
designed to provide high-quality services and if the performance of private

Table 0.6 Policy Framework for Improving the Delivery of Publicly Provided ALMPs in MENA

Institutional constraint

Policy directive

Limited administrative
capacity

Insufficient ratio of counselors to registered unemployed
Insufficient national coverage

Inadequate skills of counselors

Lack of performance incentives

Weak intermediation capacity (prospection)

Poor data quality of registries (nomenclature, qualifications)

Develop results-based
PPPs

System and program
fragmentation

Too many public players in the provision of ALMPs
Lack of integration of ALMPs with safety net systems
Lack of interinstitutional coordination

Program fragmentation (too many small programs and lack of
coherence across programs)

Promote systems and
program integration

Lack of governance and
accountability

Lack of results-based M&E systems and frameworks
Lack of systems to promote user feedback

Lack of accreditation of private providers

Lack of information about quality of private providers

Flawed program design

Poor insertion rates
Poor targeting

Lack of graduation/exit strategies

Lack of involvement by the private sector in program design

Failure to focus on provision of soft skills and/or on-the-job-
training

Entrepreneurship programs that are limited in focus and scope

Develop results-based
M&E frameworks

Promote systems and
program integration

Promote entrepreneurship,
on-the-job-training, and
life skills training among
job seekers

Source: Angel-Urdinola and Leon-Solano 2013.
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Table 0.7 Main Policy Instruments for Improving the Delivery of Publicly Provided ALMPs in MENA

Develop results-based PPPs

Develop results-based M&E
frameworks

Promote entrepreneurship,
OJT, and life skills training
among job seekers

Promote systems and
program integration

Subcontract with private
providers using
performance-based
contracts (based on
placement rates) for
provision of training and
intermediation services

Use information and
communication
technologies to foster
intermediation

Develop training programs
in close coordination with
the private sector (focus
on soft skills)

Liberalize and ease
regulation bottlenecks for
the provision of private
intermediation services
(e.g., in Tunisia)

Develop national
qualification frameworks
and proper and periodic
accreditation systems for
providers

Adopt proper results-
based M&E systems and
ensure proper financing
for periodic program
evaluation

Pilot and evaluate programs
before scaling up
nationally

Conduct periodic social
audits and user
satisfaction surveys

Develop training on
entrepreneurship
awareness

Facilitate access to finance

Develop programs to
enhance the productivity
of potential self-
employed workers
(e-lancing, provision of
market information, etc.)

Broaden the focus of
existing training
programs to include both
OJT and life skills training

Promote one-stop shops for

ALMPs, unified registry,
program consolidation

Use ALMPs as graduation/

exit strategies for existing
safety net programs

Establish interministerial

committees/task forces
on employment programs
(centrally and regionally)
and involve the private
sector

Source: Angel-Urdinola and Leon-Solano 2013.

partners is monitored and evaluated against specific, predetermined results. In
most high-income countries, public employment agencies, while large and impor-
tant players in service provision, do not have a monopoly on the delivery of
employment services. In fact, in Australia all job seekers are referred to external
service providers, with public authorities serving primarily as gatekeepers of a
private quasi-market. However, public authorities are generally still responsible
for processing payments. Private providers can be employment agencies, including

temporary employment, recruitment, and guidance/counseling agencies; they
may also be training and educational institutions, community-based organizations,
and employers themselves. Partnering with private service providers can ensure
that programs respond to market conditions, thus improving labor market out-
comes among program beneficiaries.

Contracting out is key to ensuring more effective and efficient partnerships
with private providers. Service contracts with private providers are typically
performance-based, covering a provider’s base costs while providing an incentive
for placement through a bonus tied to outcomes.2

Building Effective Employment Programs for Unemployed Youth in the Middle East and North Africa «
http://dx.doi.org/10.1596/978-0-8213-9904-0



Overview

Results-based contracting has become an international best practice. Countries
like Australia and the United Kingdom have successfully introduced perfor
mance-based systems in which payments to private providers depend upon inser-
tion and placement duration. Australia has been outsourcing services to private
agencies and nongovernmental organizations since the 1990s. Under Job Services
Australia (formerly the Job Network), hundreds of licensed job placement orga-
nizations in more than 2,700 locations across Australia offer placement services
to the unemployed. In 2003, the Australian government introduced an active
participation model for job seekers, adopting a more intensive and individualized
approach to placement. Service providers are offered incentives through payment
for placing job seekers in work, with higher payments for difficult-to-place clients
than for short-term unemployed clients (Tergeist and Grubb 2006). This is also
the case in Germany, where a placement voucher entitles the job seeker to use a
private agency. If the voucher leads to employment, the agency receives a prede-
termined percentage of the payment at insertion and the remainder six months
after placement (Schneider 2008). This model is also used by the United
Kingdom's Jobcentre Plus, which provides payments to contractors depending on
job outcome (off-flow from benefit into employment) and sustainability of jobs
(placed beneficiary still in job after 13 and 26 weeks).

Results-based contracting requires a well-developed network of private
employment providers that may be lacking in most MENA countries. However,
developing the capacity of private employment providers (and NGOs) as well as
putting in place systems and procedures to help governments in MENA manage
this kind of system seems a plausible option to improve the delivery of public
employment services in the short run, especially given the region’s political
economy and the weak administrative capacity of its public employment agencies.
Of course, in the long run, a comprehensive public sector reform will be required.

As public agencies in the region begin to work in partnership with the private
sector, it will be necessary to develop instruments that assist relevant stakeholders
to promote quality assurance and recognition of training programs delivered by
the public and private sectors. For example, the development of a Qualifications
Framework (QF), defined as “an instrument for the development, classification
and recognition of skills, knowledge and competencies along a continuum of
agreed levels” (ILO 2007), can serve as the basis for improving the quality and
relevance of education, thus addressing the skills mismatches that are so preva-
lent in MENA.

Finally, in order to improve the effectiveness of labor intermediation services,
it is recommended that public employment agencies partner with the private
sector to use information and telecommunication technologies (ICTs) to better
disseminate market information. Souktel provides a concrete example of how
the use of technology can improve labor intermediation services in MENA.
Souktel is a private enterprise (established in 2006) that promotes the use of
mobile phones to link people with jobs. In the West Bank and Gaza, Souktel
serves 10,000 job-seekers and 200 employers daily. A recent qualitative evalua-
tion of this initiative shows that 84 percent of those job-seekers surveyed in
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the West Bank and Gaza experienced a reduction in job-search time from 12
weeks to less than 1 week, and 64 percent report higher monthly incomes as a
result of jobs sourced through the service.

Develop Results-Based M&E Frameworks

MENA countries need to establish a clear governance structure, quality assur-
ance mechanisms, and an M&E strategy based on results, not merely outputs, to
increase program efficiency and effectiveness and improve the use of public
resources. Rigorous, independent impact evaluations are needed to demonstrate
what works, encourage sharing of best practices, enhance capacity in the region,
and improve overall policy making. Australia offers perhaps the best example of
how countries can effectively mainstream M&E practices into the policy-making
process. Its M&E system requires that every program be evaluated every three to
five years. Each ministry has to prepare an M&E plan to evaluate its programs,
identifying resource and policy implications, and all completed M&E activities
must be recorded and published. Australia’s M&E systems have improved ser-
vice delivery, strengthened program governance and accountability, and pro-
moted a culture of evidence-based policy making. While resources and capacity
in many developing countries are not aligned to those in countries like Australia
and Sweden, more and more employment programs, even in the developing
world, have started to include monitoring systems and to be evaluated. In devel-
oping countries, however, these evaluations are generally donor driven. In order
to develop and improve this culture of M&E it is recommended that (a) moni-
toring focus on outcomes and not on outputs, and (b) program evaluation
financing be part of the program’s budget and/or proper budget allocations be
made for monitoring and evaluation. While impact evaluations could be regarded
as costly and methodologically challenging (often requiring the identification of
control groups that are deprived of a certain service at some point of time), the
costs of impact evaluation are often small when compared to total program
allocations.

Setting up performance targets that can be monitored is also a way to improve
the delivery of publicly provided ALMPs. Key quantitative indicators may
include the numbers of visitors to local employment offices, registered job seek-
ers, participants in ALMPs, placements, and job vacancies filled within a certain
time. Targets might include an increase in the PEA’s market share of notified
vacancies and a reduction in the prevalence of unemployment that is long-term
(over one year) or very long-term (two years or more). A key qualitative indica-
tor is satisfaction on the part of job seekers and employers with the PEA’s
services. A results-based monitoring system enables the oversight entities to
intervene early when needed with corrective or countering action.

At minimum, every PEA should periodically collect data on the following
core indicators (Betcherman et al. 2010):

o Job placement rate. The number of registered unemployed in quarter t who are
employed in quarter t+1.
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e Placement cost. Number of beneficiaries who obtained a job in year ¢ divided by
program budget in year .

® Job retention rate. The number of registered unemployed in quarter ¢ who are
employed in both quarters t+2 and +3.

® Average earnings. Average earnings in quarters t+2 and t+3 for those registered
unemployed in quarter t who retained employment in these quarters.

e Filled vacancy rate. The number of registered job vacancies in quarter ¢ that are
filled by registered job seekers in quarter ¢+1.

Promote Entrepreneurship, On-the-Job Training, and Life Skills Training
among Job Seekers

Much of the private sector in the MENA region is made up of small firms that
lack incentives to diversify, innovate, and invest, which undermines their ability to
grow and create quality employment. Obstacles include burdensome business
regulations and discretionary enforcement, low skill levels among entrepreneurs,
poor access to credit, and subsidies that distort energy prices (Gatti et al. 2012).
Given the increasing number of university graduates and the limited absorption
capacity of the public sector, it is no surprise that many MENA countries face
deteriorating labor market outcomes. For this reason, promoting a culture of entre-
preneurship that encourages experimentation and learning among youth, espe-
cially unemployed university graduates, can improve labor market outcomes.

Most MENA countries have developed entrepreneurship programs, and these
have had, for the most part, a positive impact on youth employment. However,
these efforts are limited in scale and scope. They target primarily the low-skilled,
whose businesses tend to remain small and thus have a limited impact on job
creation. Several studies show that educational levels among the owners of micro
and small informal enterprises are an important determinant of innovation, rate
of return on capital, and employment growth (World Bank 2012). Evidence from
a World Bank entrepreneurship program in Tunisia, which allows university stu-
dents to develop a business plan rather than a traditional thesis to meet gradua-
tion requirements, shows that provision of entrepreneurship training and
personalized coaching is effective in increasing the rate of self-employment
among university graduates. Of course, these types of initiatives need to be
complemented with information, coaching, access to credit, and other instruments
such as incubators and guarantee funds.

Training programs are widely used throughout MENA, but most are
traditional and supply-driven. They are conducted in classrooms and focus
largely on the provision of hard skills. International evidence suggests that
such traditional programs have a negative impact on beneficiaries’ chances of
employment. However, the effectiveness of training programs as measured
by their insertion rate increases when they include on-the-job or life skills
training or both (World Bank 2012). A recent evaluation by the Inter-
American Development Bank of the Juventud y Empleo (Youth and
Employment) program in the Dominican Republic found that in the
short run, the life skills package (work experience + life skills) was more
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cost-effective than the traditional vocational training package (work
experience + vocational training + life skills) (Martinez 2013).

Promote Systems and Program Integration

Many MENA countries have developed a plethora of small and independent
employment and social programs that target various groups and that are imple-
mented at different geographic levels by different stakeholders. The few existing
evaluations show that these efforts have had some impact on the livelihoods of
program beneficiaries. However, these programs lack complementarity and
coherence, thus leading to redundancy and inefficiencies. It is therefore critical to
promote systems and program integration, as this will help countries improve the
effectiveness, efficiency, and governance of their social protection and labor
(SPL) programs. For example, between 2009 and 2012 Tunisia consolidated 41
employment programs into only four instruments.. It is hoped that this reform
will pave the way for the development of an integrated SPL system, helping
Tunisia improve coordination at all levels.

Building SPL systems requires collaboration and sustained, coordinated efforts
by all stakeholders. It is a gradual process that depends on strong government
support and close partnerships with the private sector. A possible way to start
this process is by designing and piloting programs that introduce specific design
and administrative features that help integrate employment and social programs.
These features include beneficiary registries, cash delivery mechanisms, and uni-
fied targeting approaches. These pilots can then be evaluated and, if successful,
replicated at the national level, where they can serve as the basis for SPL systems
that are cost-effective and embedded into the country’s broader policy
environment (figure O.8).

To ensure the sustainability of SPL systems, it is critical to engage in
capacity-building activities targeted to key stakeholders, to promote ownership,

Figure 0.8 Social Protection and Labor Systems: Three Levels of Operation

Administration level:
Aim: Building basic subsystems to
support one or more programs

Policy level:
Aim: Ensuring overall policy
coherence across programs and
levels

Source: Robalino, Rawlings, and Walker 2012.
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and to involve nontraditional partners (especially the private sector) in the
design and implementation of employment and social programs. Sharing of infor-
mation and data access must be expanded and strengthened. A number of coun-
tries have successfully established effective SPL systems. For example, the United
Kingdom established a one-stop shop known as Jobcentre Plus, where beneficia-
ries of employment and social programs can access a variety of services in a single
place. Having a one-stop shop reduces transaction and administrative costs,
improves service delivery, and facilitates program M&E.

Conclusion

The MENA region is facing a number of serious challenges affecting its labor
markets. They include sluggish labor demand, high rates of joblessness among
youth and women, prevalence of skills mismatches, stagnant labor mobility, high
rates of informal employment, and lack of formal employment networks. ALMPs
could play an important role in addressing market failures related to labor
demand, labor supply, and information asymmetries, thus increasing the employ-
ability and employment chances of program beneficiaries. However, the
efficiency and effectiveness of ALMPs depend largely on their design, as well as
on the country’s institutional capacity to implement them.

ALMPs have been widely used in the MENA region. While some MENA
countries, namely Tunisia and to some extent Morocco, still provide ALMPs
primarily through the public sector, others, such as Egypt, Jordan, and Lebanon,
actively involve the private sector in the provision of training, job brokerage, and
other labor market services. However, as noted in this study, publicly provided
ALMPs in MENA face important institutional and operational challenges that
hinder their efficiency and effectiveness. These include limited administrative
capacity, system and program fragmentation, lack of governance and account-
ability, and flaws in program design.

This study proposes a policy framework to improve the delivery of publicly
provided ALMPs in the MENA region. It identifies four main policy directives,
each of which addresses the main challenges discussed throughout this paper.
These policy directives are to (a) develop results-based PPPs; (b) develop results-
based M&E frameworks; (c) promote entrepreneurship, OJT, and life skills
training among job seekers; and (d) promote systems and program integration.

The effective application of the proposed reform agenda, however, requires
that countries in MENA satisfy a minimum set of conditions. To begin with,
political will is needed at all levels to facilitate the involvement of private entities
in the delivery of publicly provided ALMPs. This means enabling private actors
to engage in intermediation, as well as reforming national procurement rules and
regulations to facilitate contracting and contract management with private pro-
viders. In addition, institutional capacity building is needed to ensure proper
identification, selection, and monitoring of private providers of employment
services as well as to engage in effective M&E of available employment programs.
The establishment of SPL systems includes setting up administrative systems or
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improving existing ones, which in turn requires access to quality data as well as
improved coordination and information sharing among stakeholders. Finally, in
addition to providing technical support to potential entrepreneurs, countries
need to promote their financial literacy and improved access to the banking sys-
tem. Less emphasis on public sector hiring can also help promote entrepreneur-
ship among job seekers.

Given these conditions, successfully implementing the proposed policy
directives will require galvanizing support and buy-in from various stakeholders,
including unions. However, for many MENA countries, there is currently a
window for changing the status quo. Efforts to improve employment outcomes
among the unemployed should be at the forefront of the policy agenda. ALMPs
cannot substitute for private-led employment creation nor address the structural
constraints of the region’s labor market. However, these services, if well designed
and effectively delivered, could be a mechanism for relieving high unemployment
rates while providing the population with some immediate and visible results.

Notes

1. Employability refers to a person’s ability to access a job. This concept is one element
in the European Employment Strategy first adopted by the European Union member
states in 1997.

2. The main target groups for activation programs are recipients (or claimants) of
income replacement benefits that are conditional on availability for work. This
includes most recipients of unemployment benefits. Unfortunately, only a few coun-
tries in the MENA region have unemployment insurance systems, namely Algeria,
Bahrain, Egypt, the Islamic Republic of Iran, and Kuwait.

3. In the absence of public regulation, private placement agencies will tend to concen-
trate on (or “cream off”) those unemployed persons who are most easily placed.

4. Results from the World Bank (2013) indicate that high-skilled unemployed individu-
als in MENA (proxied by those who attained a tertiary education degree) account for
20-30 percent of the stock of unemployed.

5. This EU average figure hides considerable variation: for example, Germany has a ratio
of about 1:200 and the Netherlands 1:60.

6. High rates of registration often indicate that job seekers sign up with the national
employment agency in hopes of securing public sector employment. Indeed, in some
countries like Egypt, Syria, and Tunisia, registration with the national employment
agency is a requirement for participation in the selection process for civil servants.

7. Hard skills are the technical, mechanical, administrative, or other skills needed to do
a specific job. Soft skills are the cluster of personality traits and interpersonal skills that
help a person function effectively in the workplace, including social graces, language
and communication abilities, amenability to training, ability to get along with other
people, and ability to think creatively and independently.

8. Prior to 2009, employment guarantees were included in some training contracts
financed by the Turkish National Employment Office, ISKUR. In-class training
programs with employment guarantees displayed much higher job placement rates
(54 percent) than similar programs without guarantees (33 percent) (see Betcherman
et al. 2010).
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CHAPTER 1

Public Employment Agencies in the
Middle East and North Africa Region

Diego F. Angel-Urdinola, Arvo Kuddo, and Amina Semlali

Introduction

Given the challenges facing the labor market in the Middle East and North Africa
(MENA), employment services and active labor market programs (ALMPs)
could constitute a useful policy instrument to address labor market frictions,
help individuals find available jobs, and enhance the match between labor sup-
ply and demand through skills building (Angel-Urdinola and Kuddo 2010).
Based on the latest available data, unemployment in MENA, excluding the
countries of the Gulf Cooperation Council, is higher than in other regions of the
world (World Bank 2013). Youth unemployment is higher in the Middle East
(19 percent) and North Africa (25 percent) than in any other developing region.
At the same time, population growth in MENA is also among the highest in the
world, with a demographic transition in which the youth bulge (ages 15-24)
accounts for about 30 percent of the population, compared to 18 percent world-
wide. Skills mismatches are also more prevalent than in any other developing
region, and formal employment networks are largely lacking (World Bank 2013).

International experience shows that the impact of ALMPs on labor market
outcomes is positive, but modest. While many ALMPs have effectively addressed
some market failures in countries with very different labor market challenges,
many others have not succeeded in improving beneficiaries’ livelihoods. Using
meta-analysis, Card, Kluve, and Weber (2010) reviewed a set of impact
evaluations of ALMPs for a sample containing 199 separate “program estimates”
(i.e., estimates of the impact of a particular program on a specific subgroup of
participants). The estimates were drawn from 97 studies conducted between
1995 and 2007. The authors found that (a) job search assistance programs are
likely to yield positive impacts on employment levels and wages; (b) training
programs yield relatively positive impacts on beneficiaries’ employment out-
comes in the medium term, but often have insignificant or negative impacts in
the short term; and (c) the impact of public works programs on employment
outcomes is generally limited. Indeed, the efficiency of ALMPs depends largely
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on their design, as well as on the country’s institutional capacity to provide ser-
vices continuously on a national scale (Angel-Urdinola, Semlali, and Brodmann
2010; World Bank 2012).

This study looks at the public provision of ALMPs, mainly those provided by
the national public employment agencies, in a selected group of countries in the
region. ALMPs can be delivered by public or private actors. While some MENA
countries (namely Tunisia and to some extent Morocco) still provide ALMPs
primarily through the public sector, others (such as the Arab Republic of Egypt,
Jordan, and Lebanon) actively involve the private sector in the provision of
training, job brokerage, and other labor market services (Angel-Urdinola, Semlali,
and Brodmann 2010; Martin 2010). This chapter focuses on public delivery of
ALMPs through the national public employment agency (PEA), which is the
government body in each country responsible for the implementation of publicly
delivered ALMPs and employment services. PEAs generally deliver services free
of charge to job seekers (both the unemployed and job changers) as well as to
employers.

Data included in this study were collected through face-to-face interviews
with officers from the national PEA in a selected group of countries—Egypt,
Jordan, Lebanon, Morocco, the Syrian Arab Republic, Tunisia, and the Republic
of Yemen—between January 2010 and June 2011. The survey asked for informa-
tion about the institutional setup of the PEA (number of staff, number of offices,
and budget; characteristics of registered job seekers; and services provided) in
2008, 2009, and 2010. The questionnaire was based on instruments already
developed for similar purposes in countries of the Organisation for Economic
Co-operation and Development (OECD) and in Europe and Central Asia
(see Lippoldt and Brodsky 2004; Kuddo 2009).

Several problems were encountered in conducting the survey. For example,
many participating PEAs were reluctant to disclose financial data. Also, availabil-
ity of data and procedures for collection and updating of data—for instance, on
registered unemployment—differ from country to country, making it difficult to
produce international and regional comparisons. Moreover, the survey collected
information only from the delivery side; the report largely lacks data from the
recipients’ side, such as on users’ perceptions of services. Only a few program
evaluations are available to assess either the quality or impact of available
interventions.

Notwithstanding these methodological challenges, the data point to some
useful results. The PEA in a typical MENA country faces a number of severe
problems: it lacks proper funding, is understaffed, delivers programs with impor-
tant design flaws, does not interact proactively with the private sector, and is
heavily constrained by a fragmented network of microcredit and training institu-
tions. While most PEAs in the region provide a variety of programs, such as train-
ing, entrepreneurship promotion, direct job creation through public works, and
employment incentives such as wage subsidies, the impact and cost-effectiveness
of the interventions remain largely unassessed. Indeed, while most PEAs in the
region do have some type of monitoring system that provides information about
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clients served, they lack results-based indicators to assess performance. Program
evaluation practices are almost nonexistent.

In order to address these challenges, a comprehensive reform agenda could be
developed based on four policy directives:

e Develop results-based public-private partnerships (PPPs)

Develop results-based M&E frameworks

¢ Promote entrepreneurship, OJT, and life skills training among job seekers
¢ Promote systems and program integration

Administration and Financing of Public Employment Agencies in the
Middle East and North Africa Region

The reviewed MENA countries offer different models for administration of the
national PEA. The PEA often comes under the labor ministry or a department
within the ministry, but it can also be an autonomous agency. In some countries
the PEA provides most ALMPs; in others, private providers and nongovernmental
organizations (NGOs) play a big role in program provision. For example, in the
Republic of Yemen, 150 registered NGOs work with the PEA. Private employ-
ment agencies are allowed to function in some countries, while in others, private
provision of employment services is not allowed (table 1.1).

In Egypt, the Ministry of Manpower and Migration (MoMM) is the primary
public employment agency. Established in 1961, it has 307 branches throughout

Table 1.1 Public Employment Agencies, Selected MENA Countries, 2010

Numberof ~ Number of Number of private

Name of national PEA and/or ministry Year regional ~ NGOs providing employment
Country responsible for employment services  established  offices services agencies
Egypt, Arab Ministry of Manpower and Migration 1961 307 3 54
Rep.
Jordan Department of Employment and 2006 14 — 45
Training, Ministry of Labor (MoL)
Lebanon National Employment Office, MoL 1977 3 4 0
Morocco National Agency for Employment and 2001 74 — —

Skills Promotion (ANAPEC), Ministry of
Employment and Vocational Training
Syrian Arab  Central Nomination Unit, Directorate of 2001 28 4 Legalized in 2010
Republic Labor, Ministry of Social Affairs and
Labor (MoSAL)

Tunisia National Agency for Employment 1993 91 2 Private agencies
and Independent Work (ANETI), areillegal
Ministry of Vocational Training and
Employment
Yemen, MoSAL 1996 20 150 0
Rep.

Source: Angel-Urdinola, Kuddo, and Semlali 2013.
Note: In Morocco, both NGOs and private employment agencies provide employment services, but exact numbers are not available.
— = data not available.
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the country. Over the past 10 years the agency has seen its role change dramati-
cally as the national employment strategy has shifted from public sector employ-
ment guarantees to private sector-led employment creation.

In Jordan, the Ministry of Labor (MoL) is the main provider of public
employment services. The Department of Employment and Training runs the
basic labor intermediation function and also licenses private employment agen-
cies. In parallel, the National Training and Employment Project (NTEP), an
autonomous agency under the MoL, also provides ALMPs to the unemployed.
The Vocational Training Center is the main agency directly providing training
programs and accrediting training providers. Finally, an independent agency
called the National Employment and Training Company (NETC), managed by
the Jordanian Armed Forces, runs a specialized training programs for the con-
struction sector.

In Lebanon, the National Employment Office (NEO) is a financially and
administratively independent agency under the authority of the minister of labor,
who chairs its board of directors. The board includes both employer and worker
representatives as well as representatives from the education sector. At the time
of the survey in 2010, NEO had only three offices, in Beirut, Tripoli, and Sidon.

In Morocco, the National Agency for Employment and Skills Promotion
(Agence Nationale de Promotion de 'Emploi et des Compétences, ANAPEC) is
the primary provider of employment services. The agency currently has
74 branches nationally. These branches are located in large cities. For smaller cit-
ies where there is insufficient economic activity to justify the creation of a
branch, ANAPEC instead partners with territorial authorities, local professional
associations, and NGOs to provide offices equipped with self-service job termi-
nals. Job seekers can use these to access the ANAPEC database on existing job
offers.

In Syria, the Ministry of Social Affairs and Labor (MoSAL) is responsible for
setting the labor policy agenda and providing employment services. The Central
Nomination Unit at the Directorate of Labor is tasked with coordinating and
supervising the operations of 15 regional employment offices, activated in 2001
and located in all governorates. Every unemployed person in Syria must register
with the PEA in his or her governorate.

In Tunisia, the National Agency for Employment and Independent Work
(Agence Nationale pour 'Emploi et le Travail Indépendant, ANETI) comprises a
network of 91 employment offices. These can be either multiservice employ-
ment offices, sector-related employment offices, or specialized employment
offices. Multiservice employment offices carry out complex operational tasks
related to information provision and career counseling, job placement, and the
promotion of microenterprises and self-employment. Sector-related employment
offices facilitate operations related to a specific economic sector identified as
highly important to the region where they operate.

The Republic of Yemen has three main public institutions involved in the
delivery of employment services: the MoSAL, the Ministry of Technical and
Vocational Education and Training (MoTVET), and the Social Fund for
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Development (SFD). These institutions, however, work in silos, and there is little
coordination among them.

The budget of the national PEA varies from country to country, influenced by
unemployment rates and the differing generosity of the programs. Based on avail-
able data, in 2010-11 Tunisia spent 0.80 percent of gross domestic product
(GDP), Morocco 0.1 percent of GDP, and Lebanon 0.04 percent of GDP on
ALMPs provided by the national PEA. In Tunisia the financing for ALMPs comes
mainly through the National Employment Fund, which is financed through a
special account in the Treasury. Its budget comes from general tax revenues,
private contributions, resources from its interventions, and a portion of privatiza-
tion proceeds. The fund is responsible for (a) financing the ALMPs delivered by
the PEA, ANETT; (b) funding microcredits through the Tunisian Solidarity Bank
(TSB); and (c) providing financial support to governorates to implement regional
employment programs, notably public works. In Morocco, employment services
and ALMPs are financed by the Ministry of the Economy and Finances through
special Treasury accounts. ANAPEC had a budget of 808 million Moroccan
dirhams ($100 million) in 2009.

An important factor contributing to the success of public employment
agencies is the institutional capacity of the national offices to deliver quality
services to registered job seekers. The institutional capacity of PEAs is often
proxied by the available network of offices, the agency’s budget, and especially
the number and professional level of the staff at local employment offices rela-
tive to the number of registered job seekers. Of course, this proxy has a lot of
caveats as available resources may or may not be used effectively. Most of the
reviewed countries have databases that include a significant number of regis-
tered unemployed (table 1.2).

However, the roster of registered job seekers may in some cases provides a
misleading picture of the needs of the labor market, as data sets are rarely

Table 1.2 Numbers of Unemployed, Registered Job Seekers, and Public Employment
Agency Staff, Selected MENA Countries, 2010

Number of Number of PEA

registered staffin contact Ratio of frontline

job seekers  Total number  with job seekers counselors to total
Country (thousands)  of PEAstaff ~ and employers  Staff caseload® PEA staff (%)
Egypt, Arab Rep. 895.1 1,600 1,550 577 97
Jordan 28.0 133 63 444 47
Lebanon® 12.2 32 10 1,220 31
Morocco 517.0 547 343 1,507 63
Syrian Arab

Republic 1,703.8¢ 397 120 14,199 30

Tunisia 281 1,271 1,052 267 82

Source: Angel-Urdinola, Kuddo, and Semlali 2013.

Note: Data for Tunisia are for the year 2011.

a. Average number of registered unemployed per PEA staff person in contact with job seekers.
b. Beirut only.

c. Public sector only, including individuals queuing for civil service and other public sector jobs.
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updated. This occurs in part because registered individuals remain on the rolls,
waiting to get scarce public sector jobs (PEAs in countries like Egypt, Syria, and
Tunisia also oversee public sector hiring). In Syria, for example, the PEA had
around 1.7 million people on the roster in 2009 (table 1.2), although fewer than
12,000 were appointed to government jobs during that year. A key aspect to
consider in such contexts is the establishment of clear rules to maintain an accu-
rate roster of job seekers. In emerging market economies, a common strategy is
to remove “passive” job seekers from the roster. Typical reasons for removal
include unexcused failure to report to the PEA, refusal to accept a suitable job
offer, failure to meet the conditions of actively seeking employment and main-
taining availability for work, or working informally while registered as unem-
ployed. For example, in Belarus, removal from the registry occurs 36 calendar
months from the date of registration as unemployed. In MENA, by contrast,
many individuals remain on the PEA roster indefinitely.

In many MENA countries the number of available staff is inadequate to
provide effective and personalized employment services. What really matters
for the delivery of services to the unemployed is the proportion of staff in direct
contact with clients—that is, caseworkers—and their workload. Of the total
PEA staff in Jordon, Lebanon, and Syria, fewer than half are frontline
employment counselors/advisers. High staff caseload does not allow the PEA to
deliver personalized job intermediation services. In 2010, among the reviewed
countries, the highest caseload was reported in Syria, with more than 14,000
registered job seekers per PEA staff person. Next were Morocco, with over
1,500 job seekers per staff person, and Lebanon, with over 1,200. Within the
European Union (EU), the average staff caseload is around 1:150, while the
figure recommended by the International Labour Organization (ILO) is even
lower, at 1:100.1

First-time job seekers typically account for a great majority of those who
register with employment agencies. In other respects, registered job seekers are a
heterogeneous set of individuals, often with multiple employment barriers,
including difficulties related to skills, health, and home lives (for example, lack of
transportation or child care).

Table 1.3 shows the main characteristics of registered job seekers in five
MENA countries. In several countries, a significant portion are women and/or
have attained higher education. Job seekers with tertiary education account for
one-third to one-half in Lebanon, Morocco, and Tunisia.

In Lebanon, Morocco, and Tunisia, long-term unemployment is the predomi-
nant form of joblessness. Employers highly value recent work experience when
recruiting. Individuals with a large gap in their work history, who have lost touch
with the labor market, and those without any work experience, such as youth
and other labor market entrants, have little chance of being hired. Moreover,
unemployment early in a person’s working life has been shown to increase the
probability of joblessness and of low wages in the future (Kuddo 2009). High
rates of long-term unemployment in MENA may also indicate that some indi-
viduals, especially young university graduates, wait to get jobs in the public
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Table 1.3 Characteristics of Registered Job Seekers, Selected MENA Countries, 2010
percent

Long-term Vocational Tertiary
Country Women Disabled unemployed education education
Egypt, Arab Rep. 223 1.0 10.1 26.2 11.2
Lebanon? 385 3.0 93.7 223 448
Morocco 40.6 0.1 82.0 334 332
Syrian Arab Republic 31.9 19 — 49.6 8.2
Tunisia 60.0 — 66.3 — 73
Source: Angel-Urdinola, Kuddo, and Semlali 2013.
Note: — = not available. Data for Tunisia are for the year 2011.
a. Beirut only.

sector, where wages and benefits are sometimes more competitive than in the
private sector.

Women constitute a significant share of all registered job seekers. In Tunisia,
more than half of registered job seekers are females. This is explained in part by
an increase in educational levels among women and in the labor force
participation of women with tertiary education. In other countries in the region,
such as Egypt, Lebanon, Morocco, and Syria, women account for 2241 percent
of all registered job seekers.

Programs Provided by National PEAs

Training and intermediation services are the most common type of intervention.
The inventory collected a total of 33 employment interventions implemented
by the national PEA in the seven countries included in the review: Egypt, Jordan,
Lebanon, Morocco, Syria, Tunisia, and the Republic of Yemen. Of this total, in
2010, 30 percent were training programs and 18 percent were intermediation
services (figure 1.1). Tunisia implemented four on-the-job training programs.
Lebanon and Syria carried out two in-class training programs each, and Egypt
and Jordan one each. Morocco and the Republic of Yemen offered program pack-
ages generally composed of in-class training combined with other employment
services, such as wage subsides and start-up incentives. The Republic of Yemen
implemented just one program in 2010, but it included several components such
as training, labor intermediation, direct job creation, and out-of-work income
support. To a lesser extent, programs provided by the PEAs included direct job
creation through public works (15 percent of all programs in the inventory),
start-up incentives (9 percent), and programs targeted at persons with disabilities
(3 percent).

Entrepreneurship promotion for first-time job seekers is increasingly
offered by PEAs in the region. While entrepreneurship promotion programs
have long been implemented in MENA, these programs have not traditionally
been delivered by the national PEA. Most such programs have been provided
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Figure 1.1 Distribution by Program Type of Publicly Provided ALMPs, Selected MENA
Countries, 2008 and 2010
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by social funds (Egypt and the Republic of Yemen), microcredit institutions
(Tunisia), or donors (Egypt, Lebanon) (Angel-Urdinola, Semlali, and Brodmann
2010). Indeed, data indicate that in 2008 none of the national PEAs offered
start-up assistance, although the PEA in Tunisia did offer to link promising
entrepreneurs to microfinance institutions. By 2010, start-up assistance pro-
grams were offered by the national PEAs in Egypt, Lebanon, Morocco, and
Syria. These programs typically provide financial and advisory assistance to
microcredit institutions; some also include mentoring and training in entre-
preneurial skills.

Wage subsidies are also taking a prominent role in countries where unemploy-
ment disproportionally affects first-time job seekers (as in Jordan, Morocco, and
Tunisia). Wage subsidies aim to facilitate recruitment or ensure continued
employment for targeted segments of the population. Jordan, for example,
subsidizes 100 percent of the employee’s contribution and 50 percent of the
employer’s contribution to social security for a two-year period. In Tunisia, sub-
sidized paid internships for a maximum of one year, also covering social security
contributions, are offered to a significant number of first-time job seekers.

Almost half of the programs delivered by PEAs in MENA (47 percent) target
highly educated individuals and 53 percent target young adults or youth. The
tendency to target programs at educated young people reflects the fact that in
some countries, especially in North Africa, high-skilled youth face higher than
average, and increasing, rates of unemployment. Recent regional data indicate
that high-skilled individuals (proxied by those who attained a tertiary education
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Figure 1.2 Targeting of Publicly Provided ALMPs, Selected MENA Countries, 2010
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degree) account for 20-30 percent of the stock of unemployed (World Bank
2013). Indeed, many programs in MENA are designed to help individuals find
formal employment, something for which low-skilled individuals are unlikely to
qualify (Gatti et al. 2012). Nevertheless, some ALMPs do target low-skilled
individuals, rural areas, and minority groups who are likely to belong to vulner-
able segments of the population (figure 1.2).

Women in MENA have much higher rates of unemployment than men.
According to ILO data from 2008, the average unemployment rate among
women in MENA was 17 versus 8 percent among men (World Bank 2013).
Nonetheless, only 18 percent of the ALMPs in the region specifically target
women. Many ALMPs, notably training, are conducted during working hours
and/or require full-time participation, making it difficult for women with young
children to participate. Cultural and social constraints may also affect the partici-
pation of women in ALMPs.2

Training Programs

Most training programs reviewed in the inventory are conducted in class only,
with a minority providing on-the-job training. Practical experience is crucial in
order to create well-trained and qualified workers. International evidence indi-
cates that the most efficient way to acquire knowledge and skills for employment
is to apply the material learned in class in a real-world workplace setting through
on-the-job training and internships. Unfortunately, only a fraction of the training
programs analyzed offer on-the-job training in addition to classroom sessions. As
shown in figure 1.3, 62 percent of the training programs are conducted in class
only, while 15 percent are conducted on the job only. Thus the majority of
programs use very classical ways of transmitting knowledge and skills. Indeed,
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Figure 1.3 Training Provided by ALMPs by Type of Training, Selected MENA Countries, 2009
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some PEA staff seem to lack understanding of the benefits of combining in-class
and on-the-job training. One interviewee commented, “Why should we insist
that program beneficiaries work also during their training? They will eventually
spend their lives working, but training is training and that should be in class, no?”

Among training programs in the inventory, the large majority focus solely on
the provision of hard skills—that is, the specific technical, mechanical, or other
skills needed to do a particular job. Only a few of the programs focus on the
provision of soft skills. Soft skills are the cluster of personality traits and interper-
sonal skills that help a person function effectively in the workplace, including
social graces, language and communication abilities, amenability to training,
ability to get along with other people, and ability to think creatively and indepen-
dently. The acquisition of both hard and soft skills is crucial in order to create
well-rounded and qualified workers. Moreover, employers in the MENA region
often express their dissatisfaction about deficiencies in the skill sets of job
seekers. This is an obstacle to hiring, especially of young workers.

Most of the nontraining programs reviewed do not focus on skills development
of any kind. In Tunisia, internship programs, most of which are accompanied by
wage subsidies, are required by law to provide some training to beneficiaries.
In practice, this rarely happens, and skills enhancement is largely absent from all
programs provided by the national PEA.

A further weakness of training programs is the systematic prevalence of
inconsistent certification practices. In the MENA region, as in most regions of the
world, a diploma has a “credentialing” value: it signals that its bearer has achieved
a particular level of knowledge and competence. This allows access to higher
levels of instruction and/or signals readiness for the workplace. Given the
restrictions on hiring and firing in the MENA region (see World Bank 2013),
employers give considerable weight to diplomas, degrees, test scores, and the like
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as predictors of productivity and competence, thereby reinforcing the importance
of these credentials.

Only half of all training programs delivered by PEAs in MENA provide some
type of certification, and certification practices vary from country to country. For
example, Syria and the Republic of Yemen largely lack standard certification and
accreditation systems and national qualifications networks, while Jordan and
Lebanon have accreditation systems that are better developed. In order to signal
the value added of training programs, it is important that both skills and service
providers be accredited so that the certification has a signaling value in the labor
market. This becomes quite relevant in countries like Lebanon, where training
programs offered by the PEA are actually implemented by private training
providers.

Although its performance is far from ideal, the public sector is doing better
than the private sector when it comes to certification. A review of privately
provided ALMPs revealed that only 10 percent of all private training programs
included in the inventory provided beneficiaries with some type of recognized
credential upon program completion (Angel-Urdinola, Semlali, and Brodmann

2010).

Intermediation Services

All countries in the region provide some type of intermediation services. All of
the reviewed countries have walk-in employment centers, most of which allow
job seekers to post a curriculum vitae (CV) and search the database for job offers.
Egypt, Jordan, Morocco, and Tunisia also provide online services, including
electronic matching platforms. The list of intermediation services provided by
the PEAs to job seekers and employers in the reviewed countries is presented in
tables 1.4-1.6.

For example, in Jordan, the MoL's Department of Employment and Training
offers labor intermediation through its electronic labor exchange (ELE) plat-
form. Unemployed job seekers who want to register can access the platform
online or visit a regional office to receive assistance. In addition to posting a CV,
job seekers can access career and job search advice on the website. Employers can
register and view job seeker profiles only if they have a job vacancy to post.
Employers outside Jordan also have access to the platform and can post vacancies.
In 2009, 27,961 job seekers posted their CVs on the ELE, and 8,775 of them (31
percent) were successfully placed in firms.

Certain intermediation services are available to employers in most of the
reviewed countries, such as posting of vacancies, database search for job profiles,
prescreening of job applicants, and matchmaking. In order to participate in labor
intermediation programs, employers usually have to register at the PEA; for
example, in connection with vacancies they have to report to the PEA. The PEAs
in all of the reviewed countries except Jordan also conduct interviews with firms
to assess the needs of the labor market.

Most countries in the region partner with the private sector for the provi-
sion of intermediation services. Traditionally, national PEAs in the region had
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Table 1.4 Public Intermediation Services for Registered Job Seekers, Selected MENA
Countries, 2010

Walk-in ~ Database search  Posting of job Posting of Alerts for

Country centers for job offers profiles CVs matching
Egypt, Arab Rep. Yes Yes No Yes No
Jordan Yes Yes Yes Yes Yes
Lebanon Yes No No No No
Morocco Yes Yes No Yes No
Syrian Arab Republic Yes Yes Yes Yes Yes
Tunisia Yes Yes Yes Yes No

Source: Angel-Urdinola, Kuddo, and Semlali 2013.

Table 1.5 Public Intermediation Services for Registered Job Seekers and Employers,
Selected MENA Countries, 2010

Firm interviews to assess  Electronic matching

Country needs of labor market platform Provide services on internet
Egypt, Arab Rep. Yes Yes Yes
Jordan No Yes Yes
Lebanon Yes No No
Morocco Yes Yes Yes
Syrian Arab Republic Yes No No
Tunisia Yes Yes Yes

Source: Angel-Urdinola, Kuddo, and Semlali 2013.

Table 1.6 Public Intermediation Services for Employers, Selected MENA Countries, 2010

Posting of  Database Alert Automated
job search for function for  collection of
Country vacancies job profiles Matching matching  applications  Prescreening
Egypt, Arab Rep. Yes Yes Yes Yes No Yes
Jordan Yes Yes Yes Yes Yes No
Lebanon Yes Yes Yes No No No
Morocco Yes Yes No No No Yes
Syrian Arab Republic No No No No No Yes
Tunisia Yes Yes Yes No Yes Yes

Source: Angel-Urdinola, Kuddo, and Semlali 2013.

a monopoly status for the provision of intermediation services. However, in
recent years there has been a shift toward more cooperation between the PEA
and other institutions, such as private employment agencies, training and
education institutions, local authorities, employers’ organizations, NGOs, and
universities. The PEA needs to assume the role of manager of relations with
various relevant institutions and external service providers (European Commission
2009). This trend was recognized and boosted by the Private Employment
Agencies Convention adopted by the ILO in 1997 (Convention 181 supported
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by Recommendation 188). This convention encourages “cooperation between
the public employment service and private employment agencies in relation to
the implementation of a national policy on organizing the labor market.”

In Jordan, the MoL licenses private employment agencies, which are then
granted access to the ministry’s ELE platform to post vacancies and share
information about job seekers. According to the data collected in the inventory,
there are 45 licensed private employment agencies in Jordan and 54 private
agencies in Egypt. Up until 2010, private employment agencies were illegal in
Syria, with the exception of those recruiting foreign workers. The 2010 Labor
Law reform legalized private employment agencies in Syria, allowing them to act
as an intermediary between job seekers and private businesses, and mandated
MoSAL to license them and regulate their activities.

Nevertheless, in some countries in the region, provision of employment
services continues to be a monopoly of the state. For instance, the Tunisian labor
code (Articles 280-285) gives ANETI a monopoly in the provision of placement
and intermediation services. Private providers of placement services, whether
free or fee-based, are forbidden by law. However, ANETI by itself does not have
the capacity to provide services to all registered job seekers. In 2011 each ANETI
counselor served on average 267 job seekers, a figure that is significantly above
international standards for upper-middle-income or high-income countries (for
example, the ratios of counselors to job seekers are 1:88 in the Czech Republic,
1:97 in Slovenia, and 1:133 in Bulgaria) (Kuddo 2012). The Jasmine Revolution
exacerbated the problem, as hordes of unemployed youth registered with
ANETI in order to receive unemployment assistance through the Active
Employment Search Program for Higher Education Graduates (AMAL) pro-
gram.3 This placed an unexpected additional burden on ANETI's counselors,
most of whom became involved in the registration and payment of AMAL
beneficiaries, hindering their capacity to provide employment services to the
registered job seekers.

Despite their availability, intermediation services provided by the PEAs in
the region are not widely used by either employers or job seekers. This is
partly explained by the fact that most firms in MENA do not believe that
public employment agencies have the capacity to do effective matching. This
is true to a large extent, as PEAs generally do not have a systematic way (or
staff dedicated) to match registered unemployed to available vacancies. While
the PEAs typically offer platforms for posting CVs and vacancies, more
effective types of intermediation, such as counseling, job search training, and
job clubs and fairs, hardly exist. Indeed, the PEAs in many countries play only
a limited role in labor intermediation. Also, PEA staff have generally little
incentives to engage in effective intermediation, since there are no extra incen-
tives provided for better performance and/or for attaining effective matching.
In Lebanon, Syria, and the Republic of Yemen, fewer than 4 percent of all
workers report having found a job through labor offices. In Egypt, however,
almost 50 percent of all workers report to have found a job through interme-
diation services in year 2010. These findings are largely misleading and do not
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necessarily reflect success in the provision of intermediation services, but
rather the fact that Egypt’s employment agency still plays an important role
in public sector recruiting. (figure 1.4).

Lack of proper job-matching platforms and procedures undermines the role
of intermediation services in many MENA countries.

The NEO in Lebanon receives announcements of job vacancies from firms
and CVs from job seekers via fax, phone, e-mail, and personal visits to its walk-in
center. Staff enter the requests into an electronic platform, but this is not
available online, so neither firms nor job seekers have access to it. This leaves
NEO solely responsible for matching vacancies with job seekers by selecting
candidates and forwarding their CVs to the firms. The lack of automated and
systematized processes results in unsystematic follow-up on the recruitment of
job seekers by prospective employers and the use of an unreliable paper record
system for program monitoring. Moreover, the databases of the offices in Saida
and Tripoli are not linked to the central office in Beirut. Lebanon (Beirut only) is
rather active in registering job vacancies, although the ratio of registered job seek-
ers per vacancy is quite modest by international standards (table 1.7).

In Tunisia, the national PEA, known as ANETI, has a special unit in charge of
reaching out to potential employers (Unité d’'Information et d’Orientation
Professionnelle). In 2011, personnel from this unit were able to collect approxi-
mately 100,000 job offers for internships and permanent positions. However,

Figure 1.4 How Workers Find Jobs, Selected MENA Countries, Various Years
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Table 1.7 Job-Seekers-to-Vacancy Ratio and Number of Job Placements per 1,000 Registered Job Seekers,
Selected MENA Countries, 2010

Number of Number of registered ~ Number of job Average Job placements
registered job job vacancies seekers per one placements per per 1,000 job
Country seekers (thousands) (thousands) registered vacancy  year (thousands)  seekers per month
Egypt,

Arab Rep. 895.1 2229 4.0 40.1 45
Jordan 28.0 2.6 10.8 0.7 25
Lebanon? 12.2 3.6 34 — —
Morocco 517.0 27.7 18.7 44
Tunisia 281 100.4 2.8 45.6 4.7
Source: Angel-Urdinola, Kuddo, and Semlali 2013.

Note: — = not available. Data for Tunisia are for the year 2011.
a. Beirut only.

46 percent of these vacancies were filled. Vacancies are entered in a database
open to job seekers, but there is no systematic way to match the registered job
seekers with available vacancies.

In Egypt, the PEA is quite active in registering job vacancies, having regis-
tered about 222,888 vacancies in the private sector in 2010. Employers in
Egypt are required by law to send a detailed statement to the MoMM reporting
the qualifications, age, nationality, gender, and salary of each new employee
within 30 days of hiring. The companies have to meet certain criteria regarding
work sites, salaries, and type of work in order to receive a license. Despite these
efforts, less than 5 percent of all registered job seekers in Egypt are hired every
month.

In Jordan and Morocco, the job-seekers-to-vacancy ratio is relatively high, and
job placement rates are not high enough to absorb the growing number of unem-
ployed individuals.

Monitoring and Evaluation of ALMPs

It is important to carefully monitor and evaluate employment programs as this
makes it possible to introduce and scale up interventions on the basis of what has
been shown to work. Rigorous, independent impact evaluations are critical to
achieving real progress in addressing the major employment challenges. They
provide evidence of best practices and promote wider use of these practices.
Impact evaluations can be seen as a public good; they are often financed by the
public sector or large donors, given high costs and positive externalities on the
design of future programs. Absence of rigorous evaluations almost certainly leads
to an overestimation of program effectiveness by policy makers.

Process evaluations are also wuseful in identifying bottlenecks and
implementation problems. Typically, a process evaluation consists of interviews
with beneficiaries and providers in order to assess whether a program is being
implemented according to plan and whether it is achieving its objectives. Process
evaluations, which are faster and less expensive than impact evaluations, can be
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carried out on a yearly basis and used to make midcourse adjustments to
implementation.

Most programs included in the inventory lacked impact or process evalua-
tions. However, most of them have output-based monitoring systems, typically
providing data on the number of beneficiaries served. Indeed, data on program
outcomes, such as job placement rates and wages after program completion, were
not available for most programs included in the study (box 1.1). The majority of
programs (93 percent) did not have a procedure for assessing program cost-
effectiveness, and only a minority (15 percent) had conducted a program evalu-
ation (figure 1.5). Moreover, most of the evaluations conducted lacked scientific
rigor, rarely using control groups to allow for an estimation of the programs’ net
impact. Some programs did, however, provide some information on placement
rates after program completion, at least for the first year. Only three programs
provided information on earnings after program completion. Morocco conducted
qualitative evaluations, in three of its four programs. In this case, the program
administrators hired an external evaluator. In Tunisia there have been some
attempts to use impact evaluations to assess programs delivered by ANETI, but
results are outdated, sporadic, donor-driven, and lacking in scientific credibility

(Belghazi 2012).

Box 1.1 Monitoring and Evaluation Processes

Monitoring entails the periodic collection of data to assess program performance. It can serve
as a learning tool for organizations implementing and funding ALMPs to help them under-
stand whether program objectives are being met and whether resources are being used to
achieve those objectives. Monitoring indicators should generate relevant information for
quantifying program performance.

Impact evaluation is the process of assessing the impact of a particular ALMP on program
participants. The main difference between monitoring and evaluation is that evaluation aims
to attribute causality, that is, the actual effects of ALMPs on employment outcomes in the
short or long term. Evaluations are highly desirable because they provide evidence that could
lead to more efficient allocation of public resources and to improved targeting of existing or
new programs at the appropriate clients. Evaluations are intended to show what would have
happened in the absence of the program, something that cannot be observed directly. Thus,
evaluators have to find a way to estimate what participants’ outcomes would have been in the
absence of the program (the counterfactual). This is usually done by measuring the outcomes
of a control group whose members resemble the beneficiaries in key characteristics.

Finally, process evaluations are systemic assessments to determine whether programs are
operating as described in the operations manual. While they cannot attribute causality, they
provide useful information about bottlenecks in service delivery, beneficiaries’ satisfaction,
quality of services provided, and the functioning of service delivery systems.

Source: Betcherman et al. 2010.
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Figure 1.5 Percentage of Publicly Provided ALMPs that Have Conducted an Impact
Evaluation or Cost-Benefit Comparison, Selected MENA Countries, 2009
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Source: Angel-Urdinola, Kuddo, and Semlali 2013.
Note: Countries included are Egypt, Jordan, Lebanon, Morocco, Syria, Tunisia, and the Republic of Yemen.

Nevertheless, most programs did conduct some form of internal evaluation,
though less than half attempted to quantify the benefits of the program
(figure 1.6). Many of the programs gathered qualitative information through
informal interviews with staff and beneficiaries, questionnaire surveys, and focus
group discussions. Some programs administered skills tests before, during, and
after project completion in order to assess progress, but they did so without
including control groups. The quality and relevance of these various evaluations
remain largely unassessed (box 1.2). In short, because of the lack of knowledge
regarding the effectiveness of these evaluation instruments and the lack of sub-
stantial program information, it is difficult to say whether any given program
works well or not.

Conclusions and Policy Recommendations

The MENA region is facing serious challenges affecting its labor markets. These
include sluggish labor demand, high rates of joblessness among youth and
women, prevalence of skills mismatches, stagnant labor mobility, high rates of
informal employment, and lack of formal employment networks.

Given these challenges, ALMPs could play an important role in addressing
market failures related to labor demand, labor supply, and information asymme-
tries, thus increasing the employability and employment chances of program
beneficiaries. ALMPs have been widely used in the MENA region. However, the
efficiency and effectiveness of these programs depend largely on their design, as
well as on the country’s institutional capacity to implement them.

In several countries in the region, the number of caseworkers and coun-
selors is inadequate for delivering ALMPs through effective and personalized
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Figure 1.6 Monitoring and Evaluation Practices in Publicly Provided ALMPs, Selected MENA
Countries, 2009
percent

a. Do you conduct internal b. Do you quantify the benefits
evaluations? of the program?

No,
37

Yes,
44

No,

Yes,
63

Source: Angel-Urdinola, Kuddo, and Semlali 2013.
Note: Countries included are Egypt, Jordan, Lebanon, Morocco, Syria, Tunisia, and the Republic of Yemen.

Box 1.2 Basic Results-Based Indicators for Employment Programs

The following basic indicators are used widely by national employment agencies to measure
fundamental outcomes:

- Job placement rate. The number of registered job seekers in quarter t who are employed in
quarter t+1.

« Job retention rate. The number of registered job seekers in quarter t who are employed in
both quarters t+2 and t+3.

- Average earnings. Average earnings in quarters t+2 and t+3 for those registered job seekers
in quarter t who retained employment in these quarters.

« Filled vacancy rate. The number of registered job vacancies in quarter t that are filled by
registered job seekers in quarter t+1.

While these are proposed as core performance indicators, three additional indicators could be
considered at a later stage: average length of time required per job placement, average length
of time per filled vacancy, and annual cost per program participant. At a minimum, this set of
indicators should be calculated annually, but it is preferable if they are calculated quarterly or
semiannually.

Source: Betcherman et al. 2010.

mediation services. While there might be limitations on hiring new staff, the
efficiency and quality of services could be improved by moving more staff to the
front line to deal with clients, periodically updating the roster of registered job
seekers to exclude individuals who are no longer looking for jobs, and building
effective, results-based partnerships with the private sector for service delivery.
Indeed, given the needs of the labor market and the important capacity
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constraints faced by PEAs in the region, there is a strong rationale for increasing
reliance on private delivery of services in the areas of training, employment ser-
vices, and public works. Contracting out is a means to ensure more effective and
efficient partnerships with private providers. Service contracts with private pro-
viders should be based on results to encourage providers to improve job
placement.

There is ample space to reform the provision of vocational training programs.
Vocational training continues to be the main type of program provided by PEAs
in MENA, targeting mainly high-skilled unemployed youth. But international
experience shows that training programs have limitations. First, they are rela-
tively costly, which means that participation is necessarily limited. Second, their
impact will be limited when job opportunities for trained workers are scarce.
Finally, training programs are also associated with deadweight losses (that is,
some workers would have found jobs without the training). It is important to
enhance coordination with the private sector to ensure that training programs are
demand-driven and relevant.

The content and structure of training programs also needs improvement.
Most training programs reviewed in the inventory are conducted in class only,
with only a minority providing on-the-job training. Recent evidence indicates
that programs that combine different training approaches are more likely to
yield positive impacts on employment and/or earnings outcomes of trainees. In
particular, the combination of in-class and workplace training increases the like-
lihood of positive labor market impacts by 30 percentage points compared to
in-class training alone. When such combined training is bundled with other
services, the probability of a positive impact increases by 53 percentage points.%
Employers in the region often express their dissatisfaction with deficiencies in
the skills of job seekers, not only technical/occupational skills but also the more
generic soft skills. However, very few training programs focus on provision of
soft skills. Only 10 percent of all training programs reviewed give beneficiaries
some type of recognized credential after program completion that could make
trainees more attractive to potential employers. Finally, most programs are con-
ducted during the day, often full-time, making it difficult for women who care
for children to attend. In sum, training programs could be reformed by
(a) complementing in-class, hard-skills training with on-the-job training and
provision of soft skills; (b) improving certification practices so that participation
in training programs provides a positive signal to employers; and (c) making
programs flexible (especially in terms of schedules) to facilitate the participa-
tion of women.

While most countries in the region offer intermediation services, there is
scope for improving their effectiveness. All of the reviewed countries have
walk-in employment centers, and most of them allow job seekers to post their
CVs and search the database for job offers. Despite their availability, intermedia-
tion services are not widely used by either employers or employees. This is partly
because most firms in MENA do not believe that public employment agencies
have the capacity to do effective matching. Beyond providing platforms
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for posting CVs, intermediation services could be improved by offering more
group-based activities for job seekers. These might include collective sessions in
which the unemployed learn about the local and regional labor market situation,
including jobs offered and the qualifications needed to apply for them; receive
job counseling about the skills and qualifications they need to improve in order
to increase their employability; obtain information about education, training, and
alternative job opportunities; and receive training in job search skills, such as
filling out job applications and attending job interviews.

PEAs in MENA should sustain their efforts to support entrepreneurship pro-
motion. Data collected for this study indicate a positive tendency in this regard:
while none of the national PEAs offered start-up assistance in 2008, by 2010
such programs were offered by the PEAs in Egypt, Lebanon, Morocco, and Syria.
Most MENA countries have developed entrepreneurship programs, and these
have had, for the most part, a positive impact on youth employment. However,
these efforts are limited in scale and scope and target primarily the low-skilled,
whose businesses tend to remain small and thus have a limited impact on job
creation. Several studies show that providing education to the owners of micro
and small informal enterprises is an important determinant of innovation, rate of
return on capital, and employment growth (World Bank 2012). Evidence from a
World Bank entrepreneurship program in Tunisia, which allows university
students to develop a business plan rather than a traditional thesis to meet gradu-
ation requirements, shows that the provision of entrepreneurship training and
personalized coaching is effective in increasing the rate of self-employment
among university graduates. Of course, these types of initiatives need to be
complemented with information, coaching, access to credit, and other instru-
ments such as incubators and guarantee funds. Moreover, there is a need to
develop mechanisms for effective job matching through, for example, electronic
platforms, mobile technology, and/or providing financial incentives to councilors
who succeed at effective employment matching. Partnership with private provid-
ers of intermediation services will also be pivotal as these providers generally
know the needs of the labor market better than public agencies, and have a
profit-driven incentive to deliver successful services.

Finally, there is an urgent need to improve governance and accountability of
program delivery by establishing results-based monitoring and evaluation
frameworks. Most programs included in the inventory have output-based moni-
toring systems but lack results-based systems and/or rigorous program evalua-
tions. The majority of all programs (93 percent) did not have any type of
method or procedure for assessing program cost-effectiveness, and only a minor-
ity (15 percent) had conducted an impact evaluation. MENA countries need to
establish a clear governance structure, quality assurance mechanisms, and an
M&E strategy based on results, not merely outputs, to increase program
efficiency and effectiveness and improve the use of public resources. Rigorous,
independent impact evaluations are needed to demonstrate what works,
encourage sharing of best practices, enhance capacity in the region, and improve
overall policy making.
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Notes

1. This EU average figure hides considerable variation: for example, Germany has a ratio
of about 1:200 and the Netherlands 1:60.

2. To improve female take-up, training programs may have a female teacher and/or offer
classes for women only. However, because labor demand is constrained in the region,
there is a belief that encouraging women to increase their labor force participation
will lead to higher unemployment for men, who are considered to be the main
breadwinners.

3. After the Jasmine Revolution, Tunisia’s interim government launched the AMAL
(“hope” in Arabic) program in February 2011. AMAL is a comprehensive youth
employment program that seeks to provide unemployed university graduates with
employment services for a maximum of 12 months.

4. The evidence is based on recent meta-analysis of 345 studies of training programs from
90 countries around the world (Fares and Puerto 2009). In Argentina, Chile, Peru, and
Uruguay, the Joven training programs have been widely recognized as successful in
reaching disadvantaged youth. Critical to their success is the nature of the training—
which includes both technical and life skills, lectures and internships—and the
support services and course certifications that foster continuing participation.
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CHAPTER 2

Public Employment Programs in Egypt

Amina Semlali and Diego F. Angel-Urdinola

Introduction

The Arab Republic of Egypt has the fourth-largest economy in the Middle East
and North Africa (MENA). Egypt has implemented economic reforms since
2004 that have led to economic growth, notably a fast-growing technology
sector. The country has been recognized as one of the top offshoring destinations
in the region for international companies.

However, Egypt’s economic development has been undermined by a number
of factors. In particular, the country has been struggling with structural unem-
ployment, especially among women and youth. The rates of long-term unem-
ployment (12+ months) are high among women and high-skilled youth, as they
generally queue for public sector jobs (figure 2.1). Furthermore, the quality of
employment has deteriorated. There is stagnation in the creation of formal
private sector jobs, and public sector employment is not growing fast enough to
absorb the estimated 600,000 new entrants to the labor market annually.!

Paradoxically, employers experience difficulty in recruiting personnel for the
few positions available, as they feel that young workers often lack the skills and
experience needed to fill vacancies. Results from enterprise surveys in Egypt
indicate that 50 percent of all firms interviewed identify worker skills mis-
matches among their top five constraints to business development (Angel-
Urdinola and Semlali 2010). The education and training systems are often
unrelated to the demands of the job market, resulting in inadequate curricula
that are not aligned with the competencies required by employers. Neither
higher education nor technical and vocational education and training (TVET)
have offered a critical level of skills enhancement that qualifies young people to
successfully find jobs in the formal economy. To cope with the situation, young
workers, both educated and uneducated, are opting to work in the informal sec-
tor in low-quality, low-paying jobs, while those who can afford to do so may
withdraw from the labor force (Angel-Urdinola and Semlali 2010).

Labor offices in Egypt are one of the main mechanisms that job seekers use to
find formal jobs, notably in the public sector (figure 2.2). Close to 50 percent of
all workers in Egypt report having obtained employment through some labor
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Figure 2.1 Percentage of Labor Force Experiencing Long-Term Unemployment in Egypt,
by Category of Worker, 2006
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Figure 2.2 How Workers Find Jobs in Egypt, by Employment Sector, 2006
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intermediation mechanism, either through public labor offices run by the
Ministry of Manpower and Migration (MoMM) or through private providers (see
chapter 1, figure 1.4). Indeed, Egypt is one of the countries where public labor
intermediation, despite capacity constraints, seems to be a widely used instru-
ment that allows unemployed individuals to find jobs. The broad utilization of
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labor offices by the unemployed is largely a legacy of the past when the govern-
ment guaranteed public employment to university graduates.

Beyond intermediation, Egypt has a complex system of active labor market
programs (ALMPs) in the areas of vocational training, entrepreneurship, and
public works. These aim to enhance employability, provide a safety net, and
encourage employment creation among the unemployed. In particular, Egypt has
implemented large public works and microcredit programs that have benefited a
significant share of the population. However, the technical and vocational educa-
tion system is fragmented and suffers from a lack of coordination. Services are
often supply-driven and of low quality, and most interventions remain largely
unassessed.

Institutional Framework for Employment Programs in Egypt

Ministry of Manpower and Migration

The MoMM is Egypt’s primary public employment services agency. It is respon-
sible for labor policy, managing labor supply, increasing the employability of the
labor force, and monitoring and managing labor market demand (box 2.1).
Established in 1961, the ministry has seen its role change dramatically over the
past 10 years as the national employment strategy has shifted from public sector
employment guarantees to job creation in the private sector. Approximately

Box 2.1 Legal Framework for Public Employment Programs in Egypt

Unified Labor Law 12/2003 and its executive decisions and regulations control employment
rules in the Arab Republic of Egypt.

Article 11. This article establishes a higher committee for regulating public employment
services for workers inside and outside the country. The committee is headed by the compe-
tent minister and includes representatives from related ministries, the Egyptian Trade Union
Federation, and business owners’ organizations. The committee is responsible for conceptual-
izing policies, systems, rules, and procedures for labor intermediation, domestically and
internationally.

Articles 12-15. Everyone able and willing to work must submit an application to register
with the administrative labor office nearest his or her place of residence, indicating name, age,
profession, qualifications, and experience. The labor office shall register these applications in
serial numbers and give the applicant a certificate of registration; no fee is charged. For work-
ers in certain professions, specified by ministerial decision, the applicant should attach a cer-
tificate to the registration indicating skill level and grade. Employers are obliged to submit a
detailed statement of their workforce, specifying the number of workers employed according
to their qualifications, careers, experience, nationalities, gender, and salaries. Employers are
also obliged to register vacancies in the labor offices, and the labor offices are responsible
for identifying suitable candidates for open positions. These articles shall be applied without
prejudice to provisions of Law 39/1975 and its amendments in Law 49/1982.
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1,600 staff are employed at the MoMM, and the ministry claims that the major-
ity of them are in contact with job seekers. One of the main responsibilities of
the MoMM is to match job seekers and job vacancies through a network of 307
employment offices throughout Egypt. In 2010 there were 895,078 registered
unemployed, while the number of vacancies registered with the MoMM was
222,888. The average number of job placements per month in that year was
40,101. The MoMM'’s main functions in relation to labor intermediation include
the following:

e Registration of job seekers (mandatory by law). Job seekers need to present
certification indicating their skills and educational level.

e Registration of vacancies. Employers are required by law to send detailed state-
ments to the MoMM of the employees they hire within 30 days of hiring
(qualifications, age, nationality, gender, and salary). A company has to meet
certain criteria regarding work sites, salaries, types of work, and so on, in order
to receive a license, which enables the company to be matched to employees.

¢ Helping job seekers find suitable jobs according to their skills and the require-
ments of the labor market.

e Helping job seekers pursue professional training in order to become more
employable.

® Making job seekers aware of how to better present their abilities to employers
through preparation of interviews and curricula vitae (CVs).

e Making employers aware of laws and regulations concerning employment
provision.

Beyond labor intermediation, the MoMM collaborates with employers and work-
ers through the Supreme Council for Human Resources Development (SCHRD).
The SCHRD is responsible for coordinating the training policies of all ministries.
Its role is to “set up a national policy related to planning and developing man-
power and training and set up comprehensive and global national program for the
development and optimum use thereof” (ETES 2000). The MoMM is also in
charge of the coordination and implementation of the “national plan for employ-
ing youth,” with the participation of partners such as the Higher Council for
Youth and Sport, civic organizations, the International Labour Organization, and
donors. The main objectives of the national plan include increasing youth
employability, developing training centers, and encouraging small projects, all
with the intention of maximizing economic growth. The MoMM leads the estab-
lishment of a National Framework of Qualifications and is responsible for the
implementation of a skills and occupational standards system in the tourism,
hotel, construction, agriculture, and industrial sectors.

The MoMM also performs labor mediation as an alternative to litigation.
Mediation plays an important role, given the high numbers of time-consuming
labor lawsuits and disputes between employees and employers before the courts.
Finally, the MoMM supports Egyptian workers who wish to emigrate, as well as
workers who have already emigrated, through information on laws, contacts, and
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Table 2.1 Summary of Public Employment Programs in Egypt Provided by the MoMM, 2010

Program

Description

Targeting/characteristics
of beneficiaries

Number of
beneficiaries (annual)

Most-needed

Announces the most-required jobs within

Most job seekers: high- and

jobs for the the internal and external job markets, low-skilled, women and men,
job market using data from sources such as younger and older, urban
(quarterly newspapers, the national employment and rural areas, with the
program) bulletin, foreigner labor permits, public exception of refugees seeking
labor offices, and compliance programs. employment.
National Reviews needs of businesses and their Most job seekers: high- and 281,274
employment job vacancies and offers them to low-skilled, women and men,
bulletin employment seekers, acting as a link younger and older, urban and
between them. rural areas, with the exception
of individuals seeking
employment overseas and
refugees seeking employment.
Services to Provides people with disabilities with Job seekers with disabilities. 3,529
disabled employment services to foster labor
market and societal integration.
Local recruitment  Provides job opportunities within Egypt Most job seekers: high- and 29 agencies
agencies through licensing of recruitment low-skilled, women and men,
(licensing) agencies. younger and older, urban and
rural areas, with the exception
of individuals seeking
employment overseas and
refugees seeking employment.
Irregular Provides social security and health Low-skilled males. 2,560,963
employment care for informal sector employees,
program such as farmers, part-time workers,
construction employees, mine and
quarry workers, and fishermen.
Regularizing Works to regularize employees within the  Semi-skilled and high-skilled 290
employees informal sector and incorporate them workers in the informal sector.
within the into the formal sector by providing
informal social security and health care.
sector

Source: Based on administrative data collected through World Bank interviews with Egyptian government officials from the Ministry of Manpower

and Migration in 2010.
Note: — = not available.

so forth. As of 2009, the MoMM had a number of ALMPs under way. Brief
descriptions of the programs with their objectives, targeting, and numbers of
beneficiaries are summarized in table 2.1.

Social Fund for Development

The Social Fund for Development (SFD) is a semi-autonomous government
agency under the direct supervision of the prime minister. It was created in 1991
as a joint initiative between the Egyptian government, the World Bank, and the
United Nations Development Programme. It promotes economic development
and improved employment services, with a special focus on mitigating the
negative effects of economic reform on the most vulnerable groups of people.
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Labor Intermediation and Direct Job Creation

One of the main responsibilities of MoMM is employment matching through a
network of 307 employment offices throughout Egypt. As mentioned previously,
Egypt has been quite active at matching employees to employment opportuni-
ties, notably in the public sector, with about 50 percent of job seekers reporting
that they found employment through labor intermediation. In other MENA
countries labor intermediation is less developed and serves a smaller share of job
seekers. For instance, in Lebanon only 0.3 percent of all job seekers report finding
employment through an employment service; comparable figures are 2.8 percent
in the Republic of Yemen and 3.8 percent in Syria. Even in Egypt, however, job
seekers with higher education use formal means of finding employment—such
as registering with public or private employment offices—to a much larger
extent than do less-educated individuals. The latter mainly rely on their networks
of family and friends, who are often lacking in influence.?

Although Egyptian employment offices have been doing comparatively well
in the MENA context, there is much room for improvement. Offices need to
become more relevant and more able to efficiently assist both job seekers and
employers in the private sector. According to interviews with MoMM staff, of the
307 offices, 127 need substantial investments in facilities and equipment.
Moreover, the employment offices operate with very limited funding, as the
Ministry of Finance has prioritized other sectors. This has made it difficult to
train staff and upgrade office equipment. The offices operate at low capacity
because of understaffing. Staff focus mainly on intermediation and spend little
time interacting with job seekers; employment services such as counseling and
life skills training are rarely provided. Furthermore, there is not much interaction
and information exchange between the various offices across regions/governor-
ates; rather, each employment office in each governorate works individually, sel-
dom communicating with other offices. This suggests that job seekers are not
referred to potentially suitable jobs in other regions and governorates—a large
gap in the Egyptian employment matching apparatus.

The MoMM has developed a comprehensive database that maps vacancies,
indicating the vacancy’s profile, key function areas, and skills/competences
needed. The dataset also contains a comprehensive list of job seekers and their
competences and registers information on how many of them are hired. However,
the database has been underused, and the MoMM lacks the capacity to analyze
the data and produce monitoring reports. This dataset could potentially be very
useful within the Egyptian labor market context, making job matching more effi-
cient and providing a better picture of labor demand in Egypt. Box 2.2 shows the
main challenges facing employment offices in Egypt, based on information col-
lected by a visiting World Bank team and provided by other international donors.

Egyptian Labor Market Service Reform Project

Efforts have been made to upgrade and modernize public employment services
through the Egyptian Labor Market Service Reform Project (ELMSR). Initiated
in 2001, the ELMSR was implemented by the SFD in partnership with
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Box 2.2 Main Challenges Facing Labor Offices in Egypt
Office infrastructure

« Some of the offices lack Internet connection, telephone/fax lines, computers, and even basic
furniture such as desks.

Staff allocation and competencies

Offices are understaffed and staff members do not have time to input data in computer
systems, when appropriate equipment exists, or provide counseling services. Division of
functions is not clearly defined, resulting in duplicate work.

Most staff have not received training on how to perform employment counseling.

Thereis no partnership between the various offices. Employment offices in each governorate
operate without communicating or sharing data with other offices.

Many staff lack sufficient computer skills. This affects productivity, since they cannot com-
municate with employers through e-mail or fax in a prompt manner.

Staff lack strong understanding of the needs of the Egyptian labor market, including local
labor market needs.

Monitoring of office/staff performance seems nonexistent.

Provision of services

Staff do not always register walk-in clients in the main database, nor do they share informa-
tion on all available opportunities, since they themselves are not aware of all the options.
Instead, job matching is done manually, based on connections the office managers might
have with employers in their local district.

Job seekers cannot go online to upload their CVs or search for jobs registered with the
employment offices.
There is a significant time lag in announcing vacancies, typically one to two months from the

time that the employment office receives the employer’s request for hiring.

No written materials such as booklets or brochures are provided in the offices for job seekers
to take home and use as reference.

Employment counseling is very rarely carried out.

Job seekers/employers

There is a mismatch between the jobs available and the qualifications of job seekers. Many
of the job seekers who approach employment offices have higher levels of education, a
bachelor’s degree or more, although this varies according to location. Thus they may be
overqualified for the jobs available on the market.

At the same time, the positions that employers often need to fill—such as cashiers, waiters,

cleaners, nurses, sales clerks, and drivers—often are not registered with the employment
offices.

The lack of cooperation between the private sector and employment offices leads to further
discrepancies in job-matching efforts.

Source: World Bank field visits to employment offices and conversations with MoMM staff at local and central levels, as well
as information collected by other international donors.
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the MoMM. It was funded by the Canadian International Development Agency
(CIDA) at $4.98 million and the Egyptian government at $4.64 million. The
project’s objective was to be achieved by (a) establishing a comprehensive sys-
tem for delivering programs and services in a network of offices throughout
Egypt; (b) training professional staff to operate an employment service, and train-
ing of trainers; and (c) expanding the usage and relevance of the Egyptian
National Occupational Classification System. The initial plan was to establish
60 additional employment offices in the country by 2006 and an additional 15
by 2007; however, only 37 offices were actually established. The implementation
strategy also called for training office staff in various skills, including employment
counseling and case management, in workshops organized by CIDA.

Upon the project’s completion, an independent team from CIDA conducted
an evaluation of its impact using a strengths, weaknesses, opportunities, and
threats (SWOT) analysis. Overall, the evaluation found that even though the
project’s area of intervention was very relevant to national and local priorities, its
impact was limited. The main achievement was a clear improvement in office
facilities and equipment, but this had only minor impacts on the quality and
efficiency of service delivery. The challenges encountered were mainly related to
bureaucratic inefficiencies within the MoMM itself (box 2.3).

Box 2.3 Main Challenges Facing the Egyptian Labor Market Service Reform Project

Fully automated and accessible electronic labor exchange system to facilitate rapid job

matching was not achieved, even though Internet connection has been installed in the

offices that lacked it. Office staff continue to perform job matching manually, as before. No
explanations were given as to why this facilitating service was not utilized.

« Employment counseling services were mostly not provided to job seekers, despite extensive
training of staff. Staff mentioned lack of personnel and time as the reasons they are not able
to provide counseling.

- Staff were trained as trainers. However, continued training of other staff did not take place,
partly because personnel were regularly relocated or rotated to other posts, thus hindering
their ability to train others.

« Staff members selected for training by the MoMM were mostly close to retirement age
(assignment to newly established offices was treated as a reward). This led to an extra cost to
the project for training additional employees when those already trained retired.

« The MoMM did not monitor employment offices or maintain new equipment.

+ A network designed to facilitate information sharing between the various employment
offices and the MoMM was not implemented by the ministry.

« Employment-related information was not consistently provided to clients. For example, a

career handbook was produced to assist job seekers in making informed career choices;

however, the evaluation team noticed that the handbook was only available in a few
offices.

box continues next page
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Box 2.3 Main Challenges Facing the Egyptian Labor Market Service Reform Project (continued)

After completion of the project, the team observed large variations between offices in terms
of their use of technology and office upkeep and cleanliness. This reflected the uneven will-
ingness of employment office staff to sustain and implement project activities and keep the
premises in a presentable condition.

The evaluation team assumed that it would find beneficiaries such as job seekers, employers,
and trained employees to interview. This was not the case, as the offices were often empty
and office staff did not often share job seekers’ contact information.

The evaluation team found it difficult to obtain data from employment offices after project
completion, as staff kept this information private.

Source: Internal CIDA documents.

Technical and Vocational Education and Training

TVET can, ideally, help young entrants enhance their skills and make them more
employable. TVET has been at the core of employment policy in Egypt, yet the
system largely fails to achieve its objective. Labor market outcomes, especially
employment outcomes of TVET beneficiaries are inadequate. Even though the
weaknesses of the system are well documented and there is wide agreement on
needed reforms, there is little momentum to implement these reforms as yet.

Various initiatives have been launched to improve the Egyptian TVET system
(Amer 2007). In 2002 the government decided that the SCHRD would be
responsible for implementation of the TVET reform. Following this, a number of
programs were developed, including the National Skills Standards and
Certification Project, the National Training Fund, the World Bank Higher
Education Enhancement project, the Mubarak Kohl Initiative, the Skill
Development Program of the World Bank, and the TVET project supported by
the European Commission.

Challenges to the TVET System in Egypt

Egypt's vocational training system faces numerous challenges (for more
information see ILO 2007). A key problem is the institutional framework.
Training is provided by both public and private providers but unfortunately little
is known about training provided by the private sector. Public provision of TVET
in Egypt is very fragmented, as a myriad of ministries oversee TVET programs
and facilities (figure 2.3). The large number of agencies involved in regulating
and providing programs leads to a troublesome lack of coordination.

A major player in the TVET system is the Ministry of Education, which
administers around 1,600 technical and vocational schools at the secondary level.
The Ministry of Higher Education manages 47 middle technical institutes, which
provide two-year postsecondary courses. Numerous specializations are provided,
particularly within the industrial institutes, including, for example, electrical
installation, printing, and sheet metal work. However, much of this specialized
technical training is geared to producing skilled workers rather than technicians.
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Figure 2.3 Structure of the Technical and Vocational Education and Training System in Egypt
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Six other ministries run a total of 232 vocational training centers (VTCs)
providing industry-specific training. In addition, there are 1,237 other training
centers affiliated to 27 ministries or authorities, which operate somewhat inde-
pendently in 19 governorates. Although all the training centers might be broadly
classified as VTCs, this classification is somewhat misleading, as courses can last
anywhere from a few weeks to four years. However, in all cases the training is
essentially vocational; it focuses more on practice than does the technical
education provided by the Ministry of Education, where at least 30 percent of
time is spent on general subjects. Each center decides its own program content,
conditions, curriculum, and examination standards. Most of them provide only
in-house certificates (in effect, certificates of attendance). However, five agencies
provide diplomas endorsed by the ministry.

Beyond system fragmentation, a second problem with the TVET system is
that services are often supply-driven, and there is little coordination with the
needs of the labor market. Ministries in Egypt allocate their vocational training
budgets to their providers on an ad hoc basis, not necessarily based on perfor-
mance (ILO 2007). Training programs fail to adjust to the type and quality of
skills that employers need. The World Bank, in a survey of 211 Egyptian employ-
ers, found that employers consider the training provided by the VTCs to be
deficient in quality and market relevance (Angel-Urdinola and Semlali 2010).
Employer federations representing small and medium enterprises have reported
that the demand for semiskilled workers and trained technicians is increasing
rapidly, but that such personnel are in short supply.

The efficiency and quality of training are low. This reflects the insufficient
budget allocation, the separation of theory from practice, and the low qualifica-
tions of trainers. According to a survey by Egypt’s central statistical agency, only
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35 percent of instructors had any pedagogical training, and only 50 percent had
attended any advanced practical training (ILO 2007). The VTCs suffer from a
lack of knowledge about curriculum development methodologies and an inabil-
ity to monitor, evaluate, and modify curricula. In some cases, trainers are left to
prepare their own notes based on personal experience and knowledge, since
authorities have not distributed the printed training materials that exist. In addi-
tion, the vast majority of equipment in training centers is poorly maintained,
dilapidated, depleted, and/or underutilized.

Finally, monitoring and evaluation of the training programs’ impacts on labor
market outcomes is deficient. Documentation regarding program outcomes, such
as placement rates and wages after program completion, was not available for
most programs, and interventions do not assess program cost-effectiveness. Few
rigorous program evaluations have been done.

Human Resource Development Program

The Human Resource Development Program (HRDP) was set up to target
unemployed youth, providing them with the skills needed to obtain jobs. It also
helps public and private enterprise employees stay in their jobs or redeploy to
other jobs. The services are geared to literate people with basic education. The
program is jointly funded by the Egyptian government and international partners
through the SFD with a budget of approximately 30 million Egyptian pounds
(LE) ($5 million) a year. The HRDP has two main components (table 2.2):

e Provision of contracted training to unemployed youth. The training is tailored to
the needs of enterprises that are looking for specific skill sets and that intend
eventually to hire the trainees. The training is jointly financed by the enter-
prises and HRDP. It also includes improving the capacity of the training system
to respond to rapid developments in the labor market by providing relevant
skills. This has involved reequipping some training centers, redesigning
curricula, and training instructors.

o Egyptian Labor Adjustment Services (ELAS), operated as part of the HRDP.
ELAS works with public or private enterprise employees to enable them to
either stay in their current position or acquire new employment elsewhere.
ELAS provides financial incentives to businesses, organizations, communi-
ties, and sector groups to help employers and workers meet the challenges
of adjusting to industrial change. Within enterprises that have to reduce

Table 2.2 Projects and Beneficiaries of the Human Resource Development Program, Egypt,
2010

Number of Contracted amount Planned number
Type of project projects (Egyptian pounds, millions) of beneficiaries
Training for unemployed youth 23 459 16,371
Assistance for public enterprise 9 185.3 31,142

workers
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their workforce, ELAS will set up adjustment committees comprising equal
numbers of employee and management representatives to assess the situa-
tion and recommend appropriate solutions for retraining or redeployment

of staff.
The main challenges facing the HRDP concern the following issues:

® Type of training. Both hard and soft skills, as well as practical, on-the-job experi-
ence, are crucial in order to create well-rounded and qualified workers.
However, few training programs under HRDP provide soft skills or on-the-job
training.

o Targeting. Beneficiaries of youth unemployment programs are mainly educated
males, often university graduates from middle- or high-income groups. There
are several reasons why low-income people and women do not benefit as
much from these programs. One is the lack of flexible scheduling that would
allow beneficiaries to combine program attendance with work and family
responsibilities. Many women and rural people, moreover, do not meet the
basic education requirements for participation in the programs. Additional
factors are the urban focus of the programs and the failure to disseminate
information about training options to target groups.

o Stakeholder coordination. Most youth unemployment programs are character-
ized by a weak coordination among relevant stakeholders. Training providers
face great difficulties coordinating with the private sector to identify programs
that employers deem relevant.

® Monitoring and evaluation (M&E). Most programs lack rigorous M&E, and as a
result, the benefits of interventions remain largely unknown.

Public Works and Regional Development Programs

The government’s principal public works and regional development programs
are administered by the Ministry of Local Development through its Shoroukh
program and by the SFD.

Shoroukh Program

The National Program for Integrated Rural Development, known as Shoroukh,
was launched in 1994 by the Organization for Reconstruction and Development
of the Egyptian Village (ORDEV). Program implementation relies mainly on the
coordination between various partners in the rural development process,
including local community representatives, government administrators, and
nongovernmental organizations (NGOs). The program’s executive arms are the
rural development committees at various administrative levels.

The objective of the program is to combat unemployment by creating
income-generating opportunities in rural areas. This is expected to lead in
turn to a reduction in migration, increased productivity, and a greater role for
local communities in the development process. The program aims to expand
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the enterprise base and increase the economic capacity of enterprises. NGOs
play a crucial role, especially by increasing community awareness of the ben-
efits of participating in the development process. Capacity building of NGOs
constitutes a main component of the program.

The government agencies’ interventions include both financial and
technical assistance. Initially, projects were fully funded by the government,
but gradually community funding has taken on a more prominent role.
A funding mechanism affiliated with ORDEV facilitates the establishment of
small enterprises. Credit is only given to enterprise activities that are in line
with the program development plan, mainly environmental and basic
infrastructure projects. Within a four-year period the program established
9,188 economic projects that led to 25,628 job opportunities within the
enterprises, most of them permanent jobs. Moreover, the program created an
additional 55,225 job opportunities, around half of which were temporary
jobs, at a cost per job ranging between LE 4,087 and LE 9,760 (approximately
$675 and $1,614).

Public Works Program

The primary aim of the Public Works Program (PWP) is to supply basic infra-
structure and services to impoverished rural communities and urban poverty
pockets in order to generate employment and improve poor people’s access to
basic infrastructure and municipal services. This is done through investments in
roads, water systems, sewerage, buildings, and environmental projects. The PWP’s
operational guidelines call for the employment of large numbers of workers on
its labor-based projects and require contractors to hire individuals from areas
adjacent to their project sites. At least 25 percent of a project’s value should go
to the labor component, and 50 percent of workers should be recruited locally.
The PWP discourages the use of machinery and construction equipment unless
needed to attain specified quality levels.

It appears that the number of permanent jobs created by PWP programs is
small, mainly due to the temporary nature of public works activities. Wages
received for these mostly temporary jobs directly benefit laborers and inject
money into the local economy, but the income is not enough to reduce poverty
sustainably. However, important infrastructure and services have been provided
or improved through this PWP. A number of the PWP implemented have
addressed poor people’s lack of access to basic services by providing potable
water, sanitation, and health care, and lessen their exclusion from economic life
by improving road access to remote rural areas.

Entrepreneurship Programs

Community Development Program

The Community Development Program (CDP) is financed by the SFD. It has
a number of subprograms, including education and microcredit activities.
While these programs place less emphasis on job creation than other
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programs, considerable efforts have been made in practice to provide earning
opportunities and increase the incomes of poor families. The CDP provides
small microcredit loans of up to LE 5,000 (approximately $1,827), mainly to
very poor families. A significant number of beneficiaries are reached: approxi-
mately 15,000 beneficiaries had access to microcredit in 1999, of which
40 percent were women. The loans enable women with family responsibilities
to engage in home-based activities that contribute substantially to household
incomes. In some cases the financed activity provides only part-time employ-
ment; in other cases, several family members become involved in the project
on a full-time basis. Overall, the CDP provides the equivalent of one “perma-
nent” job to each beneficiary family.

Loans are provided at 7 percent interest to NGOs; these then lend to
individuals, usually charging borrowers 8 percent and retaining a 1 percent
margin to manage risks. The margin has to be returned to the SFD if there
is no default on the loan. The interest rate is considerably lower than the
market interest rate. Repayments to the SFD take place in tranches.
Individuals who have already benefited from a loan are either ineligible for
a second loan or must wait until first-time applicants are served. Operating
costs are covered by a grant, using public and international funding.
Additional funds can also be provided for training NGOs in credit manage-
ment and borrowers in developing their activities. Overall repayment rates
are very high. However, there are some difficulties in calculating the on-time
repayment rates, as loans are rescheduled readily when borrowers encounter
problems. In a well-run microcredit program operating in one municipality,
one loan officer could be expected to serve between 150 and 400 loans per
year, depending on the type of loans involved. Programs that use interest
rates high enough to cover operating expenses as well as the cost of capital
are quickly able to leverage grant and concessional loans with resources from
the private sector.

Small Enterprise Development Organization

The main objectives of the Small Enterprise Development Organization
(SEDO), also under the SFD, are to create new small enterprises and help exist-
ing ones grow. Program beneficiaries range widely from unemployed youth to
medium-sized enterprises. Although the program does not directly target poor
people, they benefit through the jobs that are created by small enterprises.
A wide range of loan types and sizes are provided to all nonagricultural sectors
of the economy through a large network of banks in all regions. Three types of
services are provided:

e The Financial Services Department deals with contracting, disbursements,
negotiations with new partners, portfolio control, database development, and
direct lending through banks.

e The Business Services Department provides a wide range of direct services to
potential clients through a network of field officers.
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¢ The Institutional Business Services Department provides replicable standard
loan packages and local area development projects that are implemented
through tripartite agreements between SEDO as the financier, a bank as the
sponsor and credit manager, and an NGO as the executing agent.

The SFD has adopted a comprehensive policy that emphasizes women'’s role
in the small enterprise sector. It prioritizes the development of women’s skills
and capabilities to enable them to establish and expand small enterprises. It also
seeks to feminize the culture of entrepreneurship through a media campaign and
establish a businesswomen’s network. Women account for 27 percent of entre-
preneurs who benefit from SEDO loans. Affirmative action is not used, and
female and male clients are treated equally.

Conclusions and Policy Recommendations

Egypt has a complex system of labor intermediation and ALMPs in the areas of
vocational training, entrepreneurship, and temporary employment schemes
through public works. These programs seek to respond to the needs of the
unemployed, enhance employability of the workforce, provide safety nets, and
encourage employment creation. The performance of the various programs in
meeting these objectives, however, is mixed.

Although there is ample room for improvement, public labor intermediation
in Egypt is already an important mechanism by which unemployed individuals
obtain formal employment, especially in the public sector. Investments in capac-
ity building and modernization of the public labor offices have great potential to
further improve labor market intermediation and reduce frictional unemploy-
ment. In particular, labor offices could expand their scope to include job search
assistance, counseling, and referral of job seekers to ALMPs, but this would
require investments in training labor office staff. Labor offices in Egypt could also
benefit from improving their labor market information systems and from more
collaboration with private employment agencies. Although the MoMM has
developed a comprehensive database that maps information on registered unem-
ployed and vacancies, the data are underutilized. The database, if better used,
could be a useful instrument to assess labor demand within the Egyptian labor
market.

The technical and vocational training system in Egypt, although widely used,
faces important challenges. As described above, the TVET system is highly frag-
mented and loosely coordinated, with thousands of training centers and institutes
operating under several dozen ministries or other authorities. Services are often
supply-driven and of low quality. At the same time, Egypt has implemented large
public works and microcredit programs that have benefited a significant share of
the population. Despite significant investments in these programs, most interven-
tions remain largely unassessed.

Given the size of investments and the urgent need to improve labor market
outcomes among new entrants, the system of public employment programs in
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Egypt could make significant improvements in service delivery by focusing on
5 priority areas, as outlined below.

Stakeholder Coordination

Public-private partnerships should be increased. This could be achieved by (a)
establishing a coordinating body to facilitate interaction and knowledge exchange
between training providers and the private sector; (b) designing provider
contracts based on performance and intermediation, with pay bonuses to
performers achieving higher placement rates; and (c) expanding programs that
offer apprenticeships and on-the-job training. Partnerships between the private
sector and universities are highly encouraged. Universities could modify their
curricula so that practical experience is credited toward students’ graduation.

Quality Assurance Mechanisms and Signaling

There is a need to establish mechanisms for quality assurance of ALMP providers
and increase the signaling effect of ALMPs. This could be achieved by (a) intro-
ducing systems to accredit training providers while ensuring that the skills taught
are in demand and also accredited, (b) disseminating information about
providers’ performance and quality, and (c) establishing a National Qualifications
Authority to define occupational norms and relevant skills training in consulta-
tion with the private sector.

Program Design

The emphasis should be on a mutual obligations approach through activation
policies. Activation policies encourage job seekers to become more active in
improving their employability and searching for work. In return for a range of
employment services, individuals must comply with a set of eligibility require-
ments. They might be required to participate in training or other employment
programs, attend interviews with employment counselors, or independently
search and apply for job vacancies. The main target groups for activation
programs are recipients of income-replacement benefits, a very small population,
which are conditional on availability for work. Moreover, a general increase in the
number of programs focused on job search assistance is desirable; such programs
include job fairs, job clubs, CV/interview training, and matching services. These

programs are generally found to have a positive impact in the short run and to
be cost-effective (Kuddo 2009).

Content of Training Programs

Training has traditionally been delivered in-class and has focused on
occupation-specific hard skills. There needs to be a shift to comprehensive train-
ing packages that also provide practical, on-the-job experience—such as through
internships with private employers—and develop a mix of hard and soft skills.
Employment services should be provided as part of the training to address
information asymmetries. Future skills needs and regional and global integration
should be considered when designing new programs in order to increase
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portability of the skills acquired. This might involve expanding training in the
areas of computers, other information technologies, and languages.

Monitoring and Evaluation

Well-functioning M&E systems require information systems, data availability,
data collection, selection of meaningful indicators, and periodic reporting. There
is a need to develop a culture that favors data collection and provision of
monitoring reports. For large programs, impact evaluation should be integrated
in the program design and interventions in order to provide real-time feedback
and facilitate midcourse corrections, as well as to evaluate the efficiency and
effectiveness of expenditures. Evaluations should ideally be conducted on pilot
interventions before these are scaled up. For smaller programs, involvement of
the public sector in financing or subsidizing evaluations is important. Developing
comprehensive datasets, identifying and tracing beneficiaries over time, and
linking programs across different institutions are steps toward greater integration
and harmonization of social protection and labor policies.

Notes

1. Based on data from the Egypt Labor Market Panel Survey of 2006.
2. Ibid.
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CHAPTER 3

Public Employment Programs
in Jordan

May Wazzan and Diane Zovighian

Introduction

In Jordan, positive economic growth and good overall levels of job creation
coexist with high rates of unemployment of the labor force. Between 2000 and
2008, the Jordanian economy grew at an average annual rate of 6.2 percent and
created up to 70,000 jobs per year. The economy was negatively affected by the
global financial and economic crisis, resulting in a sharp drop in the growth rate
to 2.3 percent in 2009. Yet signs of recovery were noticeable early in 2010, a year
when the economy grew at an average rate of 3.1 percent. Though Jordan has
performed relatively well in terms of economic growth and job creation in the
last decade, labor force participation rates remain low (40 percent in 2009) and
unemployment rates among nationals have remained high, especially among
youth (table 3.1).

Jordanian women, youth, and university graduates have particularly constrained
access to full and productive employment (table 3.1). Women and youth have
considerably lower labor force participation rates and higher unemployment rates
than the national average. Only 14.9 percent of women participate in the labor
force, and the unemployment rate among economically active women is as high as
24 percent, compared to 10 percent for men. Similarly, only 28 percent of youth
participate in the labor force, and active youth constitute half of the unemployed,
with an unemployment rate of 27 percent. University graduates constitute one-
third of the unemployed, with an unemployment rate of 16 percent (figure 3.1).
Women and youth with no previous work experience are more vulnerable than
other groups to long-term unemployment (Alhawarin and Kreishan 2010).

Labor market outcomes in Jordan are negatively affected by geographic mis-
matches, skills mismatches, and expectations mismatches between labor demand
and supply (World Bank 2008):

o Geographic mismatch. Jobs are mostly created in the capital and the main cities,
while the majority of the unemployed are located outside of these areas.
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Table 3.1 Jordan Labor Market Indicators, 2000 and 2009

percent

Indicator 2000 2009
Labor force participation rate (age 15+)

Male 66.0 64.8
Female 123 14.9
Youth (ages 15-24) 27.8 28.0
Total 394 40.1

Unemployment rate

Male 12.3 10.3
Female 210 24.1

Youth (ages 15-24) 26.7 27.0
Total 13.7 129

Source: Based on data from Jordan Department of Statistics, Employment and
Unemployment Survey, 2000 and 2009.

Figure 3.1 Unemployment Rates by Age Group and Educational Attainment in Jordan, 2009
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Source: Based on data from Jordan Department of Statistics, Employment and Unemployment Survey, 2009.
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e Skills mismatch. The skills provided by the educational and training systems
tend not to be in line with the needs of the labor market. One of the conse-
quences is the difficult school-to-work transition of Jordanian youth, which
underlies their high level of unemployment and tendency toward long-term
joblessness.

® Expectations mismaich. Job seekers and employers have divergent expectations
with regard to working conditions and wages. Some segments of the Jordanian
labor force are unwilling to take existing jobs because they do not match their
expectations. Evidence indicates that only 54 percent of the unemployed are
unwilling to take available jobs at prevailing wages (Razzaz and Igbal 2008).
Partly as a result, employers tend to be biased toward hiring foreign workers,
who often have lower wage expectations than Jordanians. The expectations
mismatch between employers and job seekers is particularly marked for low-
skilled, low-paying jobs, which account for the bulk of job creation. Women
are also significantly affected: Jordanian female workers are often discouraged
to take up jobs with poor working conditions, and many have a strong prefer-
ence for public sector jobs.

One challenge faced by the Jordanian government is gradually replacing for-
eign labor with Jordanian labor, especially in jobs that provide wages and working
conditions compatible with the expectations of the national labor force. The
labor market receives a high influx of foreign workers: there were approximately
298,241 foreign workers in Jordan in 2010, making up approximately 20 percent
of the labor force (NCHRD 2010). Job creation surveys by the Department of
Statistics indicate that 30 percent of the net jobs created in 2008 and 2009 went
to foreign workers. Foreign workers tend to have low educational attainment
(91 percent have not completed secondary school) and are concentrated in agri-
culture, construction, and services.

Measures to overcome barriers to employment are at the core of Jordan’s
policy agenda. Employment support and vocational training are key priorities of
the government’s National Agenda for 2011-13. This area was allocated a total
budget of 151 million Jordanian dinars (JD) ($212 million) for the three years,
accounting for about 2.4 percent of total spending foreseen under this develop-
ment plan (MoPIC 2011). The objective of this component of the National
Agenda is to improve the employability and participation rates of the workforce.
Jordan puts a strong focus on institutions and governance with a view to reform-
ing the structures in charge of policy making and service delivery in the field
of human resource development. A series of measures and policies have
been developed within the framework set by the National Agenda, including
(a) enactment of a law supporting the establishment of an Employment—
Technical and Vocational Education and Training (E-TVET) Council in charge
of policy coordination and funding of human resource development programs,
and (b) preparation of a National Employment Strategy that opens space for
investments in active labor market programs (ALMPs) to support skills upgrad-
ing and facilitate job matching.
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The various mismatches and barriers to employment identified above call for
sustained public intervention in Jordan to expand and strengthen employment
programs. These programs can facilitate intermediation between prospective
employers and job seekers to bridge information gaps, which are often at the
source of inefficient job matching and expectation gaps. They can help bridge the
skills mismatch by bringing unemployed workers’ skills into closer alignment with
the needs of private businesses. At the same time, ALMPs can help bridge the gap
in wage expectations between the national workforce and private businesses
through temporary wage subsidies.

The main categories of ALMPs implemented in Jordan, and examined in this
chapter, include:

e Public employment services

e Training programs, particularly for the unemployed

* Employment subsidies, including those linked with training programs

e Programs supporting micro, small, and medium enterprise (MSME)
development

The chapter first outlines the institutional framework governing the public
delivery of ALMPs in Jordan and the main stakeholders. It then reviews ALMPs
provided by the Jordanian government, discusses some design and relevance
issues, and offers recommendations to strengthen these programs and improve
their effectiveness.

Institutional Framework for Employment Programs in Jordan

An array of ministries and agencies in Jordan are involved in policy making and
service provision related to ALMPs and to human resource development more
generally (figure 3.2). With regard to ALMPs, most of the responsibilities lie with
the Ministry of Labor (MoL) and its related agencies, including the Vocational
Training Center (VTC) and the Department of Employment and Training
(DET), with the latter in charge of delivering employment services. Several other
public ministries and agencies also have stand-alone ALMPs. For example, the
Jordanian Armed Forces provide training programs; the National Center for
Human Resources Development (NCHRD) provides selected employment ser-
vices; and the Development and Employment Fund provides support to MSME
development projects. Traditionally, institutional coordination between the dif-
ferent public agencies and ministries engaged in ALMP provision has been weak
to nonexistent.

Jordan has embarked on a series of governance reforms to address the frag-
mentation of policy making and service provision in the area of human resource
development. In particular, the reform of E-TVET governance systems is a major
component of Jordan’s National Agenda. This reform effort is geared toward
strengthening policy and institutional coordination among the various agencies
involved in human resource development, enhancing the efficiency of their
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Figure 3.2 Institutional Framework for the Public Provision of ALMPs in Jordan
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financial and management systems, regulating their functions, and providing
increased resources to the E-TVET system. One of the main results of such
reforms is the establishment of a multi-stakeholder body, the E-TVET Council,
in charge of policy making and coordination in the field of human resource
development. Jordan has received considerable support from foreign donors for
the implementation of these reforms, including the World Bank, the Canadian
International Development Agency (CIDA), and the European Commission.!
Yet it is still too early to assess the overall impact of efforts to reform the E-TVET

governance systems.

Ministry of Labor

The MoL is the core provider of public employment services through the DET.
The ministry also supports the provision of training programs through its VTC
and through affiliated agencies.

The DET has 14 regional branches, covering all of Jordan’s governorates,
but its human and financial resources remain constrained. It has 133 staff,
only 63 of whom are in direct contact with job seekers and employers; they
include registration officers, caseworkers, counselors, and marketing officers.
In addition to the direct provision of public employment services, DET also
licenses and regulates private employment agencies (which numbered 45 as
of December 2009).

The VTC, established in 1976, is the main agency directly providing short-
term vocational training programs and accrediting training providers in Jordan.
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It is a semi-autonomous agency governed by a board of directors that is chaired
by the minister of labor and includes, among others, representatives of the private
sector. The VTC oversees 46 centers, employs 1,400 permanent staff, and runs
on an annual budget of $14 million, allocated mainly from government budget.

The National Training and Employment Project (NTEP) is a training agency
established in 2001, affiliated with but independent from the MoL. It has 40 staff
and a budget that ranged from JD 3.5 million to JD 5.7 million ($5-8 million)
per year in 2007-10. Though it is affiliated with the MoL, the extent to which it
coordinates with and reports to the ministry remains unclear.

In addition to the direct provision of ALMPs, the MoL is a key player in the
implementation of governance reforms for the human resource development
sector. It plays a central role in policy coordination, notably as the chair of the

newly established E-TVET Council.

E-TVET Council and Fund

The E-TVET Council is one of the main instruments of Jordan’s governance
reforms in the human resource development sector. A multi-stakeholder
umbrella body, it develops overarching policies and standards in the area of
employment and technical/vocational education and training, with a specific
focus on the training sector. Its establishment under Law 46 of 2008 followed
recommendations of the National Agenda, which acknowledged the multiplicity
of providers and lack of coordination in the human resource development sector.
The E-TVET Council replaced an older TVET Council established in 2001,
which had a similar mandate but lacked the required institutional infrastructure
and capacities and was largely ineffective.

The E-TVET Council aims at “improving the standard of technical and voca-
tional education and training and providing employment opportunities that
develop human resources to meet the requirements of comprehensive develop-
ment in the Kingdom.”? Its responsibilities encompass policy guidance, regula-
tion, quality assurance, assessment of providers, and harmonization of programs.
It includes, among others, representatives of the MoL. (the Minister chairs the
council), Ministry of Education, Ministry of Social Development, Ministry of
Higher Education and Scientific Research, NCHRD, and VTC, as well as repre-
sentatives from trade unions, the private sector, and the Chamber of Commerce.

The E-TVET Fund is the funding arm of the council, but its resources have
been repeatedly cut down, and the fund faces difficulties in fulfilling its original
mandate. Established under the E-TVET Council Law of 2008 and chaired by
the MoL, the E-TVET Fund is mandated to finance employment and technical/
vocational education and training programs that are in line with the council’s
policy priorities. It is therefore one of the main sources of financing for ALMPs,
which tend to be funded either by their respective implementing agency or by
the E-TVET Fund. The fund is expected to provide financial support to selected
employers/sectors and training providers after assessing whether proposed pro-
grams fit the overall objectives, criteria, and skill requirements of the sector. In
2009, approximately JD 29 million ($41 million) was disbursed by the fund;

Building Effective Employment Programs for Unemployed Youth in the Middle East and North Africa «
http://dx.doi.org/10.1596/978-0-8213-9904-0



Public Employment Programs in Jordan

80 percent of this amount was allocated to the National Employment and
Training Company (NETC), run by the Jordanian Armed Forces. Funding was
also allocated to the VTC and to the MoL's NTEP.

Though the E-TVET Fund is mandated to provide funding to market-driven
programs, in practice it has been rather reactive and supply-driven in allocating
funding. In addition, its revenue schemes face a number of limitations that relate
to cash flow risks and have resulted in decreasing resources. Indeed, according to
its original bylaws, the fund’s revenues should derive mainly from a 1 percent
tax on net profits of companies in the form of a “training levy.” However, the tax
on profits was annulled in 2009. Currently, the E-TVET Fund is financed
through revenues raised from the issuance of work permits to foreign workers.
The fund has faced a serious cash flow crisis as a result of that change in funding
schemes, shrinking by 38 percent between 2008 and 2009 and by a further
50 percent in 2010.

Other Public Agencies Engaged in the Delivery of ALMPs

In addition to the MoL and its related agencies and the E-TVET Council and
Fund, several other agencies are involved in the provision of ALMPs in Jordan.
However, there is little or no coordination between these other agencies and the
MoL or the E-TVET system.

The NCHRD was established in 1990 to generate knowledge on human
resource development and to provide policy guidance and support to the govern-
ment. The NCHRD has been providing selected employment services, including
through the establishment of a publicly accessible labor market information
system, an online labor exchange platform, and a system of career guidance ser-
vices. Despite obvious complementarities with the DET, institutional coordina-
tion between the NCHRD and the MoL remains limited.

The Jordanian Armed Forces manage an independent entity, the NETC, which
runs a specialized training program for the construction sector. The construction
sector was chosen as a target for this program because it is dominated by foreign
workers who the government believes could be replaced by Jordanians.
Established in 2007, the NETC is a legally autonomous entity governed by a
board of directors that is chaired by the prime minister and accountable to a
higher steering committee in which the private sector is well represented. The
NETC has 595 staff, all of whom are armed forces personnel seconded to the
project.

The Development and Employment Fund is a major provider of MSME
development programs. Established in 1989, the fund has 12 branches across the
country and provides lending and training services to microenterprises.

Public Employment Services and Other Publicly Provided ALMPs

Employment Services
The employment services offered by the DET focus mainly on labor intermedia-
tion services and a yearly job fair; they do not include personalized career
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guidance or counseling. DET operates and maintains an electronic labor exchange
(ELE) platform and matches job seekers and employers; it does not perform any
screening of job applications or engage in any step of the selection process. The
ELE can be accessed by registered job seekers and employers, whether based in
Jordan or abroad, as well as by municipalities and selected nongovernmental
organizations. Registered, unemployed job seekers can access the platform online
or visit the regional offices to get assistance. Besides the opportunity to post cur-
ricula vitae (CVs), the website offers career and job search advice. Employers can
register and view job seeker profiles only if they have a job opportunity to post.

There is obvious demand for employment services. According to the MoL,
27,961 job seekers posted their CVs on the ELE in 2009; of these, 8,775
(31 percent) were successfully placed in firms. A study conducted in 2008 shows
that roughly 80 percent of registered unemployed are below the age of 40,
70 percent are male, and 60 percent have not gone beyond secondary school.2

Recognizing the need to enhance the quality and impact of its public employ-
ment services, the government of Jordan has undertaken reform projects focused
on strengthening databases and diversifying service provision. These include the
Al Manar project, supported by CIDA, and the National Employment Center
(NEC) project, supported by the United States Agency for International
Development (USAID).

Al Manar was launched in 2004 under the NCHRD. It aimed to establish a
publicly accessible labor market information system, an ELE platform for
employers and job seekers (launched in 2006), and a system of career guidance
services. Job seekers would have the opportunity to create online profiles and
search job vacancies posted by employers, free of charge. However, the plat-
form does not perform any intermediation or matching role. A total of 91,000
job seeker profiles were registered by the end of 2009, with an average of
17,000 new registrations per year. Two-thirds of registrants were males, and
almost half held a bachelor’s degree. In 2009 over 101,000 new job vacancies
were advertised by both local and overseas employers. The project also entailed
the training of career counselors in various institutions in Jordan, as well as the
direct provision of career services through online tools such as manuals, scales,
and tests.

The NEC, which started in 2004 under the MoL, is another initiative geared
toward the provision of high-quality employment services. It aims to provide
comprehensive labor intermediation services, including a platform linking job
seekers and available jobs, matching services, and screening services in which staff
interview applicants and select qualified ones. The NEC also offers specialized
career consultations and short courses dealing with work skills, work environ-
ment, and work ethics. The project’s total budget allocation for 2009-12 was
about JD 1.5 million ($2.2 million). Between 2004 and 2010, 64,118 job seekers
registered at the NEC, while 466 companies are registered in their database. Yet
the project’s placement rate is quite low. In the same period, only 1,739 candidates
were employed.
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Thus far, these parallel labor intermediation systems have not been stream-
lined. DET, NEC, and Al Manar operate comparable online tools, offer similar
types of services, and, in the case of DET and NEC, are affiliated with the same
ministry. Yet the consolidation of their databases and information remains a chal-
lenge, partly because of gaps in institutional coordination between the different
agencies.

Training Programs

The VTC is mandated to prepare the technical workforce and upgrade its
efficiency in various nonacademic vocational training levels and specializations.
It provides diverse vocational training through apprenticeships, training of insti-
tutions’ employees in specialized training centers and at work sites, extensive and
speedy training for various professions, and training in occupational safety and
health. It also provides support for the establishment and development of small

and medium enterprises.%

For a nominal fee of JD 15-30 ($21-42), the VTC offers vocational training
courses at three levels and in over 200 specializations, ranging from 700 to 1,800
hours each. In most cases, in-class training is combined with supervised practical
experience. VTC training programs cater mainly to low-skilled workers. The
majority of students entering the program are dropouts who have not gone
beyond the tenth grade.

The VTC is facing challenges in fulfilling its mandate. Enrollment rates are
decreasing, resulting in, among other things, an increase in unit costs. The VTC
reports that the per-student cost for training before 2008 ranged from JD 700 to
900 ($987-1,269). In 2008, with decreasing enrollment rates (5,867 students
enrolled), per-student costs rose to JD 1,300 ($1,832). Unit costs and internal
efficiencies vary, however, between different VTC institutes.

In general, the curricula of the training courses provided by the VTC are
outdated and not in line with the needs of the labor market. In addition,
Jordan lacks a vocational qualification framework that would set common
criteria for training content and certification and provide prospective employ-
ers with clear signals about the skill level and aptitudes of vocational training
graduates. The low quality and market relevance of some training programs
partly explains the pattern of graduates’ job placements. Based on available
data, the VTC reports a 75 percent employment rate of its graduates; of those
who found employment, 47 percent were employed within their specializa-
tions. The low quality of some of the training programs exacerbates the
stigma that has traditionally been attached to vocational education and train-
ing in Jordan and provides a partial explanation of the difficulties experienced
by the VTC in sustaining enrollment. Monitoring and evaluation systems are
in place but remain weak. The VTC implements tracer studies of graduates
and collects feedback from employers, but data collection is rudimentary and
irregular.
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The government has acknowledged the need for wide-ranging reforms of the
vocational training system, including in the areas of data collection and quality
regulation. At the policy level, the E-TVET reform plan emphasizes the need
to enhance the quality of training provision by building efficient information
systems to support evidence-based policy making, developing regulatory
frameworks, and providing training that is relevant to the needs of the labor
market. In addition, at the programmatic level, the VTC has taken some practi-
cal steps to enhance the quality of its programs and move toward a demand-
driven business model. The USAID-supported Siyaha project, which targets
training programs in the hotel and tourism industry, is an example of such
effort (box 3.1). The VTC is developing similar training plans for other
economic sectors.

Box 3.1 The Siyaha Project in Jordan

The Jordan Tourism Development Project, known as Siyaha, is viewed as an example of best
practice in the design of demand-driven training programs in Jordan. For this program, USAID
partnered with the VTC, the MoL, and the Ministry of Tourism to develop and implement a
strategic plan for the hotel and tourism unit of the VTC. The main objective is to enhance the
quality of training offered within the unit’s 11 vocational centers around the country, with cen-
ters of excellence established in Madaba and Agaba. The project offers internationally accred-
ited certification.

Besides the physical upgrading of the centers, the project includes the revision and mod-
ernization of curriculum, with the production of new textbooks in cooperation with industry
specialists, the use of lecturer exchange programs, and the introduction of soft-skills modules.
Most importantly, the program is supplemented by a mandatory practical experience compo-
nent: trainees are required to complete 24 weeks in the training center and 24 weeks on-site in
the industry. The project has established close relationships with the private sector. The VTC
signs contracts with accredited hotels and restaurants to provide practical on-the-job training,
and it monitors the trainees placed in work sites. Establishments are encouraged to visit the
training center to interview and select students. Low-income youth are the main target group
of the project, which also seeks to reach out to women and encourage their employment in
the hotel industry.

The Siyaha project monitors its performance on a monthly basis. It also collects feedback
and information from participating industries and program graduates. From the launch of the
program in October 2006 through 2010, a total of 3,000 students enrolled, and 1,100 gradu-
ated. Demand for enrollment increased in 2010, when students were waitlisted or given prior-
ity based on existing skill levels. Student information from 2008 to 2009 shows that the
dropout rates are at 13 percent during theoretical training and 17 percent during practical
training. Family responsibilities are cited as the main reason for dropping out. Of those who
graduated, 57 percent were accepted in jobs.

Source: Interview with USAID Siyaha team, September 2010.
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Employment Subsidies

A large number of employment subsidy programs, many of them linked to train-
ing programs, have been implemented in Jordan. The MoL is a core provider of
such programs, both directly and through its affiliate, the NTEP. The Jordanian
Armed Forces also operate a large program combining training and subsidized
employment through the NETC.

Employment subsidy programs tend to be geared toward vulnerable seg-
ments of the labor force, in particular women, youth, and low-skilled
workers. The programs subsidize the costs associated with the employment
of target groups in order to bridge the wage expectation gap between
employers and job seekers. Some programs also upgrade the skills of workers
to address the mismatch between the skills offered by job seekers and those
needed by private business. Table 3.2 provides an overview of the employ-
ment subsidy programs provided by the MoL, NTEP, and the Armed Forces’
NETC in 2009.

It is difficult to assess the impact of employment subsidies, whether
stand-alone or combined with training programs, in Jordan. The absence or
weakness of monitoring and evaluation (M&E) systems across all such pro-
grams in Jordan translates into a limited availability of data on the labor
market outcomes, including earnings, of program beneficiaries. In addition,
international research is hardly conclusive as to the potential of employment
subsidy programs and calls for caution in their use. Most evidence on the
impact of subsidies on employment and earnings is based on the experience
of developed countries, where their deadweight losses and substitution effects
have been found to be important and their cost-effectiveness is regularly
questioned.

Available data for existing employment subsidy programs (including those
combined with training) in Jordan seem to indicate internal inefficiencies.
Programs tend to have low take-up rates, high dropout rates, and low place-
ment rates (see performance indicators in table 3.2). Arguably, low take-up
rates and high dropout rates are an indication that programs do not provide
adequate incentives to beneficiaries to participate in these programs as cur-
rently designed, given wages and work conditions. Still, low placement rates
could be an indication of employers’ abusing the system in order to get
access to subsidized labor and/or their dissatisfaction with beneficiaries’
skills sets.

These performance indicators point to the challenge of designing employment
subsidy programs that address the expectations and skills mismatches in an effi-
cient manner. Meeting this challenge requires more regular and comprehensive
data collection to inform policy makers’ understanding of workers’ and firms'’
expectations and needs. Strengthened M&E systems would facilitate the tracking
of beneficiaries and build a body of knowledge on the use of employment subsi-
dies in Jordan. Some examples of best practices could serve as a starting point
when considering alternatives to the current system, which is predominantly
based on informal tracking (box 3.2).
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Table 3.2 Summary of Public Employment Subsidy Programs in Jordan, 2008-09

Targeting/characteristics Number of Performance
Program Description of beneficiaries beneficiaries (2009) Budget/cost indicators
Ministry of Labor
Employing Women  Objective: Support the employment of women in industrial Women 143 Budgeted at Half of participants
in Villages (2008) zones. 146,000 drop out before
Type of program: Employment subsidy. Jordanian completing six

Employment
Support for

Unemployed with

Low Educational

Attainment (2009)

Employment
Support for
Agricultural
Workers (2009)

Design: Contracts with firms in industrial zones (garment
sector) to employ groups of women and fully subsidizes
accommodation, transportation, meals, and social security
contributions for the first six months.

Objective: Support the employment of low-skilled unemployed.

Type of program: Employment subsidy.

Design: Fully subsidizes employees’ contributions and half of
employers’ contributions to social security for a two-year
period.

Objective: Support the employment of agricultural workers.

Type of program: Employment subsidy.

Design: Fully subsidizes social security contributions for two
years and subsidizes 50% of contributions in the third year.

National Training and Employment Program

Waged Employment  Objective: Support the employment of unemployed youth

Program (2009)

in specific industries including textiles, assembly, sales,
hospitality, and jewelry production.

Type of program: Employment subsidy and training.

Design: Contracts with firms in certain industries to take on
workers for a three- to six-month training period during
which 50% of wages, all off-the-job training costs, 50% of on-
the-job training costs, and 50% of employees’ social security
contributions are subsidized. The industries must agree to
offer beneficiaries a fixed one-year employment contract
after the training period.

Unemployed > four
months, with
education below
secondary diploma.

Employed agricultural
workers.

Young unemployed job
seekers.

4,306, of whom
64% are men

243, of whom 65%

are women

dinars (JD); cost months.

per beneficiary

isJD 1,110
($1,565).

— No exact figures,
but dropout
rates are
estimated to be
high.

— Take-up rates are
considered low
and dropout
rates high.

— Dropout rates are
reported to
be quite high,
mostly as a result
of employees
being
dissatisfied
with working
conditions.

table continues next page
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Table 3.2 Summary of Public Employment Subsidy Programs in Jordan, 2008-09 (continued)

Targeting/characteristics Number of Performance
Program Description of beneficiaries beneficiaries (2009) indicators
Satellite Units (2008) Objective: Support the employment of unemployed youth, Unemployed youth, with 1,137, of whom Dropout rates are
especially young women, in poor areas. afocus on women. 90% are women high (around
Program areas should 40%) due to

Employment
Support for ICT
Graduates (2008)

Employment
Support for
Male Nursing
Graduates (2009)

Type of program: Employment subsidy and training.

Design: Offers incentives for businesses to open in remote areas,
including free sites from which to operate for five years;
financing of 30% of wages, transportation, meals, and
employees’ social security contribution costs for 18 months;
and any costs associated with pre-employment training
specific to their needs.

have high poverty,
unemployment, and
population density,
with an absence of
companies that can
provide employment
for young job seekers.

Holders of bachelor’s
degree or diploma in
ICT who graduated
less than two years
ago and are first-time
job seekers.

Objective: Support the employment of first-time job seekers
who are graduates in information and communication
technologies (ICT).

Type of program: Employment subsidy and training.

Design: Supports the employment of new graduates in ICT by
subsidizing 50% of wages for the first year and 25% for the
next six months. Also finances two-week sessions of soft-skills
training and professional training by Microsoft (sponsored by
USAID). The ceiling on the subsidy is JD 300/month.

Objective: Support the employment of male nursing graduates.

Type of program: Employment subsidy.

Design: Places male nursing graduates and subsidizes 50%
of their wages for two years. The ceiling on the subsidy is
JD 135/month for BA holders and JD 90/month for tertiary
education graduates.

Male holders of
bachelor’s degree or
diploma in nursing.

600 in 2008-09

450

dissatisfaction
of women with
their working
conditions.

table continues next page
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Table 3.2 Summary of Public Employment Subsidy Programs in Jordan, 2008-09 (continued)

Targeting/characteristics Number of Performance
Program Description of beneficiaries beneficiaries (2009) Budget/cost indicators
Jordanian Armed Forces
National Objective: Train and place 30,000 young male nationals in the Lower-income young 2007-09: 12,600 NETC estimates Dropout rate is
Employment construction sector over a period of six years (2007-13). males and school completed annual cost per around 13%.
and Training Type of program: Employment subsidy and training. dropouts. 80% of military and beneficiary at
Company Design: Has three phases: (a) Two months of military training; beneficiaries are 18-21 vocational JD 365 ($514),
(b) Four months of vocational training; and (c) Six months of years of age and training; 3,200 but the actual
on-the-job training in construction companies, during which have not completed placed in on-the- cost could be
allowance, accommodation, transportation, meals, social secondary school. job training higher.
security, and health insurance costs are financed up to JD 191
($269).

Source: Based on administrative data collected through World Bank interviews with Jordanian government officials.
Note: — = not available.
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Box 3.2 The NOW Project: Employment for Young Female Graduates in Jordan

Jordan New Work Opportunities for Women (NOW) is a pilot project that aims to increase
female labor force participation by providing young female community college graduates
with employment support. This may take the form of (a) job vouchers that serve as a short-
term (six-month) subsidy to firms that employ the beneficiaries; (b) employability training,
focusing on soft skills; or (c) a combination of both. A total of 900 female graduates have been
randomly selected to receive one or the other of these forms of support. The project is sup-
ported by the World Bank and is implemented in partnership with the Ministry of Planning and
International Cooperation.

In addition, the project seeks to produce hard evidence on the effectiveness of such active
labor market interventions. The pilot will be rigorously evaluated by tracing the labor market
outcomes of participants and of a randomly selected control group. The evaluation is designed
to allow assessment of the impacts of the two different interventions (subsidy versus training)
and of a combination of both. Such a rigorous impact evaluation methodology of an active
labor market program is unprecedented in Jordan.

Source: World Bank 2011.

MSME Development Programs

The Development and Employment Fund supports the development of micro-
enterprises, with a strong focus on poverty reduction. Its lending and training
services, which target poor and unemployed Jordanians, include the provision of
loans directly and indirectly (through microfinance institutions) and the provi-
sion of business training. In 2009, 5,590 loans were provided for a total amount
of nearly JD 13.5 million ($19 million). The majority of these loans (4,713)
financed new projects, each project creating an average of 1.3 jobs. Arguably,
widening the fund’s focus to support small and medium enterprises as well as
microenterprises would increase its impact on unemployment in Jordan.

Lessons Learned and Policy Recommendations

Under its ambitious reform agenda, including through the establishment of the
E-TVET Council and Fund, Jordan has taken bold steps to strengthen coordina-
tion among the public agencies involved in the provision of ALMPs and to ratio-
nalize the funding of these programs. Yet a number of areas still need to be
addressed.

First of all, innovative and sustainable financing schemes for ALMPs can be
explored to leverage funding for the programs. The funding challenges faced by
the E-TVET Fund illustrate the need to diversify the sources of funding for
ALMPs, including, for example, by levying fees on private businesses.

Further streamlining of reform efforts is needed to ensure that policies and
programs are not duplicated. For example, in the area of employment services,
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the concurrent efforts of the DET, NEC, and NCHRD to provide labor market
information and intermediation would benefit from being consolidated. Further
integration of ALMP provision would present opportunities to better respond to
job seekers’ needs. International experience has demonstrated that ALMPs have
a stronger impact when services are offered to job seekers in an integrated
manner—for example, when employment services are linked to training
programs. But ALMP provision in Jordan remains, to a large extent, fragmented.

Regulatory frameworks for the provision of ALMPs, whether by public or
private providers, would positively affect the quality of services. In particular,
training provision in Jordan would benefit from coherent nationwide regulation,
including the establishment of a vocational qualification framework, setting stan-
dards for the delivery of training programs with regard to curricula, skills acquisi-
tion, and certification. Strengthened regulation would also ensure better quality
standards for the services provided to job seekers and provide clearer signals to
employers on the skills and capacities of job seekers.

Diversifying services offered by public agencies can leverage their impact. In
particular, there is considerable space to diversify the set of employment services
offered. The current focus on labor intermediation (in particular, job posting and
matching) should be enlarged to encompass career guidance and counseling,
among other services.

Across all programs, a stronger focus on young graduates could help address
the high level of unemployment among educated youth. While data indicate that
this group is the most vulnerable to unemployment, programs seem to cater
predominantly to low-skilled workers.

Enhanced partnerships with private businesses would help ensure that pro-
grams respond to the needs and demands of the private sector and allow public
agencies to tap the expertise that the private sector can provide. For example,
systematically involving private businesses in the design of training curricula
would ensure that skills provided by training programs correspond to the actual
needs of the labor market. In addition, partnerships with private businesses
would create opportunities to leverage their financial resources, including in the
framework of on-the-job training programs.

Finally, strengthened M&E systems could allow public agencies to better track
the outcomes and impact of publicly provided ALMPs. While data are available
on the number of program beneficiaries, there does not appear to be any system-
atic evaluation of the programs’ short- or long-term impacts on beneficiaries’
employment and wage outcomes. Systematic program monitoring and rigorous
impact evaluations would provide an opportunity to better design and target
publicly provided ALMPs, ensuring better returns on public investment. This is
particularly true for employment subsidy programs, which should be subject to
close examination. Available data reveal high dropout rates and low placement
rates, indicating that both beneficiaries and employers are prone to dissatisfaction
with the programs. Data on the short-term, medium-term, and long-term out-
comes of employment subsidies are needed to better understand their actual
impact and inform the design and targeting of future programs.
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Notes

1. Assistance from these donors includes the Employer Driven Skills Development
Project funded by the World Bank, which aims to realign policy formulation with
Employment—Technical and Vocational Education and Training (E-TVET) opera-
tional mechanisms through the development of employers’ participation in sector
policy formulation, institutional development of training providers, and skills develop-
ment program design; the Building and Extending Skills Training Systems (BEST)
project funded by CIDA; and budget support from the European Commission.

2. “About the Council,” on the Jordan Ministry of Labor website, http://www.mol
.gov.jo/tabid/273/default.aspx.
3. Figures from personal conversations with MoL staff.

4. “About the Jordan VTC,” on the New VTC website, http://www.thenewvtc.com/
about-the-jordan-vtc/.
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CHAPTER 4

Public Employment Programs
in Lebanon

May Wazzan and Diane Zovighian

Introduction

Despite positive economic growth, unemployment in Lebanon has been increas-
ing, with higher rates among women, youth, and educated workers. According to
the Employer-Employee Survey conducted by the World Bank in 2010, the
unemployment rate reached 11 percent that year. Joblessness is concentrated
among youth, with unemployment rates reaching 34 percent among those
between 15 and 24 years old. The unemployment rate decreases with age: 11 and
6 percent of people aged 25-34 and 35-44, respectively, are unemployed. Skilled
individuals, with secondary or tertiary education, have the highest unemployment
rate, at 12 percent, compared to 9 percent for people with no formal education
and 10 percent for people with primary education (World Bank 2010). Despite
the high number of educated workers leaving the country to seek work abroad,
unemployment among university degree holders has increased rapidly in recent
years, most likely reflecting higher reservation wages and lack of acceptable jobs.
The rate of unemployment among women, at 18 percent, is twice as large as that
of men, at 8 percent.

A significant share of employed workers are either underemployed or
working in fields unrelated to their educational backgrounds. This is particu-
larly true for young and skilled workers. A recent survey of young workers
shows that 16 percent are either overqualified for the job they hold or work
in a field unrelated to their specialty (Kasparian 2009). Among graduates
with higher education and with technical and vocational education, the share
of young workers working in an unrelated field rises to 21 and 23 percent,
respectively. This reality generates low expectations in terms of jobs, job
quality, and earning prospects among university and vocational education
graduates.

Low levels of job creation and significant skills mismatches provide a partial
explanation for this suboptimal utilization of human resources in Lebanon.

Building Effective Employment Programs for Unemployed Youth in the Middle East and North Africa «
http://dx.doi.org/10.1596/978-0-8213-9904-0

87



88

Public Employment Programs in Lebanon

Moreover, the jobs available tend not to correspond to the skills sets available
in the workforce. For instance, 55 percent of firms consider that the “skills and
education of available workers” are a serious constraint to their business. In
particular, employers identify the lack of soft skills, including leadership,
communication, and writing skills, as a major gap in the preparation of graduate
recruits (World Bank 2009).

Formal labor market intermediation mechanisms, whether public or private,
do not play a significant role in matching employers and job seekers. Public
institutions play a residual role in facilitating information exchange between
employers and job seekers: only 5 percent of young job seekers were employed
through the help of their education institutions, and 1 percent through the
National Employment Office (NEO). Similarly, only 1 percent were employed
through a private employment office. At the same time, 55 percent of young job
seekers resort to personal or family connections to find their first job, while
another 3 percent are employed in their family business (Kasparian 2009).

Capital constraints seem to be an important source of barriers to employ-
ment in Lebanon. The self-employed make up as much as 36 percent of the
labor force in Lebanon, while employers (those who report hiring workers)
account for 5 percent of the labor force. Self-employment appears to be a pre-
ferred employment status of the labor force in Lebanon: 88 percent of the
self-employed prefer to stay self-employed, and 66 percent of employees wish
they were self-employed (World Bank 2010). Despite the prevalence of and
preference for self-employment, access to credit for the self-employed and for
micro and small enterprises through the formal banking system in Lebanon is
very limited.

Stronger public intervention in the area of active labor market programs
(ALMPs) in Lebanon could help alleviate some of these barriers in the
short term. The rationale for intervention lies in the potential of ALMPs to
(a) strengthen labor intermediation and matching mechanisms to bridge the
information and communication gap between employers and workers; (b) over-
come, in the short term, the mismatch between the skills of the available work-
force and the needs of the labor market; and (c) facilitate self-employment
opportunities.

This chapter examines the public provision of ALMPs in Lebanon. The main
types of publicly provided ALMPs in Lebanon include:

e Public employment services, especially services facilitating labor market
intermediation

e Training programs, particularly for the unemployed

¢ Programs supporting small and medium enterprise (SME) development

The chapter first reviews the institutional setup for service delivery, followed
by a discussion of the design and relevance of the programs provided. Ways to
leverage the relevance, effectiveness, and impact of these programs are then
proposed.
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Institutional Framework for Employment Programs in Lebanon

A number of public agencies are engaged in the delivery of ALMPs in Lebanon,
yet there is no overarching policy framework, and institutional coordination
remains limited. The NEO is the only public agency providing employment
services. It is, however, one of many public agencies providing training programs.
In addition to NEQO, other ministerial agencies are also involved in the provision
of ALMPs. In particular, agencies in three different ministries (Ministry of Labor
[MoL], Ministry of Social Affairs [MoSA], and Ministry of Education and Higher
Education [MEHE]) directly provide vocational training programs, in parallel
and with virtually no coordination with NEO. The Ministry of Economy and
Trade (MoET) is also involved in the provision of ALMPs through the delivery
of an SME development program.

National Employment Office

Established in 1977, the NEO is a financially and administratively independent
agency under the authority of the minister of labor, who chairs its board of
directors. The board includes both employer and worker representatives, as well
as representatives from the education sector and academia. In theory, NEO’s
mandate goes beyond the provision of employment services and other ALMPs:
it was initially mandated to design and implement a comprehensive national
employment strategy for Lebanon. Its responsibilities therefore include
conducting research on labor trends and issues, providing employment services
through its employment offices in Beirut and other Lebanese regions, and
improving the organization of the labor market and the quality of the labor force.

Despite this ambitious mandate, NEQ'’s role remains quite constrained, partly
as a result of its limited financial and institutional capacity. NEO has a stagnant
annual budget of 2 billion Lebanese pounds (LL) ($1.3 million) and only three
offices (in Beirut, Tripoli, and Sidon). These are seriously understaffed, with only
32 staff in 2009. Given its restricted institutional capacity, NEO’s mandate is
largely unattainable. In practice, its role is limited to (a) running an electronic
labor intermediation platform; (b) conducting occasional studies and labor mar-
ket needs assessments, for which a small budget is reserved (around $33,000);
and (c) subsidizing some vocational training programs implemented by nongov-
ernmental organizations (NGOs).

In 2011 NEQO’s budget was doubled, with the increase intended mainly to
finance the establishment of two new regional offices and the recruitment of 41
additional staff. NEO is also working on strengthening its capacity to provide job
counseling and career guidance services.

Other Agencies Engaged in ALMP Provision
In addition to NEO, at least three government agencies are directly providing
short-term vocational training courses (figure 4.1). These agencies include:

o The Vocational Training Center (VIC). An independent agency, the VTC is
financed by the MoL at an annual budget of $2 million and is institutionally
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Figure 4.1 Institutions and Providers of Training Programs in Lebanon
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affiliated with the ministry’s Vocational Training Department (VTD).
Established in 1998 in response to demands of the industrial sector, the VTC is
governed by a board of directors chaired by the minister of labor and managed
by a director general.

® The Directorate General of Vocational Education and Training (DGVET). Under
the MEHE, DGVET provides vocational training programs through public
vocational training schools. It also licenses private vocational training providers
and certifies their courses.

® MoSA. MoSA provides short vocational training programs in at least 58 of its
Social Development Centers (SDCs) located nationwide. It also finances
NGOs that provide these services.

Overall, the provision of training programs suffers from the absence of insti-
tutional coordination and a weak regulatory framework. First, the limited pub-
lic resources invested in training programs are allocated in a very fragmented
manner. There is virtually no institutional mechanism organizing or encourag-
ing any coordination between the different providers, whether to identify train-
ing needs within the workforce, develop a training and skills development
strategy, design curricula, or provide training courses. Second, the role of NGOs
in the provision of publicly financed programs is not regulated. Public resources
are channeled through NEO and MoSA to NGOs that provide training with
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limited accountability and follow-up. Third, training lacks a unified system of
institutional accreditation and program certification. MoSA, NEO, the VTD,
and the DGVET all play a role in certifying some of the courses offered by
NGOs and private training institutions (figure 4.1). Yet this certification is
based on each NGO and private institution following its own curriculum,
rather than a curriculum common to all public training providers.

With regard to SME development programs, the MoET is the main public
agency engaging in providing loan guarantees and business support to small
entrepreneurs. Under the ministry’s Integrated SME Support Program (ISSP),
with assistance from the European Union, three business centers were created in
three different regions to provide business support services to nascent businesses
and serve as business incubators. Loan guarantees are provided through a public
financial company, Kafalat.

Public Employment Services and Other Publicly Provided ALMPs

ALMP provision in Lebanon is limited in scope. Public intervention has been
geared mainly to the financing and implementation of public employment ser-
vices, training programs, and SME development programs. Overall, programs
tend to have insufficient budget; their coverage is limited; and their quality and
impact are questionable. Some program reforms and budget increases are under

way, but there is still considerable scope for increased and better-targeted invest-
ments in ALMPs.

Employment Services

NEO urgently needs to strengthen its weak labor intermediation function and
provide a more diversified set of employment services. Employment services cur-
rently provided are mainly limited to registering job seekers and available
vacancies. Other services usually performed by public employment offices, such
as career guidance and counseling, labor market studies, or the organization of
job fairs, are not offered by NEO. There has been an impetus in recent years to
reform public employment services, including moving toward more diversified
services, but such reforms are still in their early stages (box 4.1).

The coverage of employment services is limited and is concentrated on young,
male university graduates in Beirut. In 2010 NEO forwarded the curricula vitae
(CVs) of 398 job seekers to employers. A total of 98 successful placements were
registered (though the number of actual placements could be higher since place-
ments are not necessarily reported). A snapshot of the database with all entries
since 2007 shows that three-quarters of registered job seekers at NEO are young
adults between the ages of 20 and 35, 56 percent are male, and 80 percent hold
an undergraduate university degree or higher. Only 15 percent of applications are
registered in the regional offices (Tripoli and Saida).

There is considerable space to enhance the delivery of employment services in
Lebanon, starting with some critical system modernization. NEO lacks system-
atized and fully automated processes to fulfill its job-matching role efficiently.
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Box 4.1 Donor-Supported NEO Reform in Lebanon

Under a project funded by the Canadian International Development Agency (CIDA), the
International Labour Organization (ILO) provided support to strengthen the delivery of public
employment services in Lebanon. Launched in 2008, the four-year project focused on building
the capacity of NEO to deliver services to the unemployed, as well as enhancing the labor
market information system (LMIS), developing an occupational information system, and
increasing opportunities for self-employment. A number of deviations from the original plan
took place due to unforeseen challenges related to the institutional environment surrounding
NEO and its capacity. The project funded a needs assessment study for the hospitality sector,
produced an action plan for the development of an LMIS, upgraded NEO's electronic labor
exchange platform (with plans to place it online), and provided training to NEO’s employment
officers, among other activities. The ILO is also working with NEO to develop plans for career
counseling services and a self-employment training program.

A major constraint lies in NEQ'’s dysfunctional electronic labor exchange platform
and its reliance on the limited human resources of the office to perform job
matching between employers and job seekers. NEO receives announcements of
job vacancies from firms and CVs from job seekers by fax, phone, e-mail, and
personal visits to its walk-in center. Staff enter the requests into an electronic
platform that is not available online; thus neither firms nor job seekers have access
to the database. This means that NEO is solely responsible for matching vacancies
to job seekers and forwarding the CVs of selected candidates to the firms. The lack
of automated and systematized processes also results in unsystematic follow-up
on the recruitment of job seekers by prospective employers and the use of an
unreliable paper system for program monitoring. In addition, the database con-
tains errors, and data entry is often interrupted by technical difficulties. It is also
not fully consolidated, in that the databases of the offices in Saida and Tripoli are
not linked to the one at the central office in Beirut.

Data collection is a critical challenge for the delivery of relevant employment
services. Though one of NEQO'’s functions is to conduct labor market needs assess-
ment that can inform the design of employment services and facilitate job
matching and career guidance, the office does not collect data on labor market
trends or conduct regular studies and needs assessments. An action plan for the
development of a labor market information system (LMIS) has been developed,
but translating this action plan into practice will require sustained financial and
technical support.

Partnerships with the private sector remain underdeveloped. Outreach to
business is weak, and the modalities of private sector engagement with NEO
are mainly ad hoc and informal. NEO has not managed to position itself
strategically vis-a-vis private businesses: it has yet to demonstrate its added
value, whether through the provision of readily available information to
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private businesses on job seekers or through the organization of job fairs,
which could provide businesses with visibility and facilitate their access to
job seekers.

Training Programs
Training is, to a large extent, the most prominent type of publicly provided
ALMP in Lebanon. Still, public provision is fragmented and poorly regulated:
delivery schemes, training curricula, and certification are not harmonized across
the agencies providing training programs. With regard to service delivery
schemes, while some agencies act as direct service providers, others subcontract
NGOs for service provision. There are no common guidelines or approaches to
the regulation of training provision by NGOs. Lebanon also lacks a nationwide
vocational qualification framework that would set common criteria for training
content and certification, thus providing employers with clear signals about the
skill level and aptitudes of vocational training graduates.

The main training programs in Lebanon are summarized in table 4.1.

Training programs provided by NEO:

o Accelerated vocational training programs (indirect provision). Since 1981, NEO
has subsidized, supervised, and certified accelerated vocational training
programs provided by contracted NGOs (31 in 2009). In 2009, NEO
contributed a fixed amount of $400 for each of the 833 beneficiaries who
received a six-month training. In addition to financing, NEQO'’s role includes
selecting and contracting NGOs from the pool of applicants on a yearly basis;
identifying the number of trainees to be financed per NGO); deciding upon
training specializations (38 in 2009); and supervising and certifying training.

o Training program for people with disabilities (indirect provision). NEO subsidizes
three to six months of vocational training for persons with disabilities, at a rate
of $533 per trainee. It also contributes to equipping specialized sheltered
workshops, run by NGOs, where registered disabled workers are employed for
a wage. In 2009, NEO financed the training of 125 persons with disabilities,
61 percent of whom were between the ages of 15 and 24, in 11 different
NGOs. The implementation mechanisms are similar to those of accelerated
vocational training programs. Certification is only offered to trainees with
physical disabilities; trainees with other types of disabilities, including mental,
receive training but no certification.

Training programs provided by the VTC:

e Vocational training courses (direct provision). The VTC runs a total of 12
vocational training courses, but because of budget constraints, only four are
currently operational. The courses provided concentrate on electrical and
mechanic vocations as well as basic computer courses. All programs run for
six months, except for computer-related courses, which run for three
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Table 4.1 Summary of Public Employment Training Programs in Lebanon, 2009

Number of Average cost or budget

Agency Program Delivery scheme Description Targeting beneficiaries (2009) (2009)

National Employment Accelerated Indirect provision through NEO subsidizes, supervises, Unemployed 833 $400 per trainee
Office (NEO), Ministry vocational nongovernmental and certifies accelerated
of Labor (Mol) training programs organizations (NGOs) vocational training

programs (six months)
provided by 31 contracted
NGOs in 38 specializations.
NEO, MoL Training program Indirect provision through NEO subsidizes 3-6 months Persons with 125 $533 per trainee
for persons with NGOs of vocational training disabilities.
disabilities programs for persons with
disabilities offered by 11
specialized NGOs.

Vocational Training Vocational training  Direct provision VTC provides four courses that  Programs 150 —
Center (VTC), MoL courses concentrate on electrical supposed

and mechanic vocations to target

(six months) and basic unemployed,

computer courses (three butin

months). practice, no
selection
criteria.

Directorate General of Vocational training  Direct provision DGVET provides training Primarily — $366 per trainee for
Vocational Education courses courses in 23 different targets 100 hours
and Training (DGVET), subjects for three months school
Ministry of Education (120 hours), six months (240 dropouts.

and Higher Education
(MEHE)

hours), or nine months (450
hours), taught at public
vocational schools.

table continues next page
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Table 4.1 Summary of Public Employment Training Programs in Lebanon, 2009 (continued)

Number of Average cost or budget
Agency Program Delivery scheme Description Targeting beneficiaries (2009) (2009)
DGVET, MEHE International Labour  Direct provision DGVET provides training Primarily 338(2010) —
Organization courses in 10 schools in targets
(ILO)-supported southern Lebanon with a school
vocational focus on vocations relevant dropouts.
training in to the construction sector.
construction
sector
Ministry of Social Affairs ~ Vocational training Direct provision MoSA provides, through its No specific 1,179 Total budget estimated
(MoSA) courses Social Development Centers targeting at $46,000 (average
(SDCs), vocational training or eligibility unit costs applied to
courses with varying criteria, SDCs with missing
durations (30 hours to though budget data)
9 months). Specializations over 85% of
focus mainly on language trainees are
and computer skills as well women.
as crafts and beautician
skills.
MoSA Vocational training Indirect provision through MoSA finances 30 NGOs — 677 —
courses NGOs providing training
programs.

Source: Based on administrative data collected through World Bank interviews with Lebanese government officials.
Note: — = not available.
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months. In general, 80 percent of the course time is spent on applied skills
and 20 percent on theoretical subjects. The center currently services around
150 trainees annually, though the demand for training is higher and there
is a waiting list. Successful graduates receive a certificate from the MoL.
The VTC evaluates courses based on questionnaires distributed to students
for feedback on course content and administration.

Training programs provided by the DGVET:

Vocational training courses (direct provision). The work plan of the DGVET at
the MEHE includes the provision of vocational training courses in 23 different
subjects, taught at public vocational schools. Duration of the courses is three
months (120 hours), six months (240 hours), or nine months (450 hours),
depending on the subject. The average cost is estimated at around $366 per
trainee per 100 training hours, and graduates receive a certificate from the
MEHE upon completion. In recent years, however, the DGVET has focused on
vocational education—within the formal education track—and has been unable
to provide the vocational training courses because of budget constraints.

ILO-supported vocational training in the construction sector (direct provision).
In 2010, the ILO provided financing for the provision of training courses in 10
schools in southern Lebanon with a focus on vocations relevant to the
construction sector. A total of 338 trainees were served by this program.

Training programs provided by MoSA:

Vocational training courses (direct provision). MoSA is involved in the direct
provision of training programs through its SDCs. There are 88 SDCs distrib-
uted nationwide, at least 58 of which provide vocational training on their
premises. The training focuses mostly on subjects that do not require large
investments in materials, including languages, computer skills, beautician skills,
and crafts. Beneficiaries are predominantly women, though there are no spe-
cific targeting or eligibility criteria.

Vocational training courses (indirect provision). MoSA also finances approxi-
mately 30 NGOs that provide training programs. The contracts between
MoSA and these NGOs are not exclusive to training provision. The NGOs
report annually on the number of trainees subsidized through their contracts
with MoSA (677 beneficiaries in 2009).

Public providers of training programs tend to face severe budget constraints.

Limited resources have led to the suspension of training programs in selected
agencies and to very low enrollment in others. DGVET, for example, has not
been able to provide vocational training in recent years, as its limited budget ($2
million) has been entirely allocated to vocational education. Similarly, budget
constraints have resulted in the VTC providing only four of 12 courses, with a
waiting list for students demanding to enroll.

Building Effective Employment Programs for Unemployed Youth in the Middle East and North Africa «

http://dx.doi.org/10.1596/978-0-8213-9904-0



Public Employment Programs in Lebanon

The quality and content of publicly provided training programs pose a con-
cern in terms of their potential impact on the labor outcomes of participants.
Most of these programs are supply-driven, and the choice of specializations pro-
vided is seldom coordinated with private businesses. As a result, curricula are
generally considered to be outdated, raising concerns about the relevance of the
skills provided through training. In addition, courses consist mainly of in-class
training and are rarely linked to on-the-job training or internships.

Targeting of training programs is either nonexistent or weak. Some agencies
do not target at all: for example, MoSA does not impose any selection criteria.
Most agencies do identify a target group and set eligibility criteria, but the choice
of target group tends not to be evidence-based, partly because of a lack of data
availability. Moreover, targeting mechanisms are generally weak and do not sys-
tematically result in proper identification and selection. For example, the mission
of the VTC is to train unemployed school dropouts. In effect, however, its pro-
gram enrolls students registered in the vocational education systems, employed
workers who want to upgrade their skills, and even persons who are neither
employed nor seeking employment (especially in computer courses). In cases
where training programs are provided by NGOs, the enforcement of selection
criteria is challenging. NEO, which outsources training delivery to NGOs, has no
direct control over the selection of training beneficiaries. They are often existing
beneficiaries of the contracted NGOs and, to a lesser extent, job seekers whom
NEO has referred to the NGOs.

Monitoring of programs is basic and unsystematic, and program impact
evaluations are virtually nonexistent. Data, whether on training output (e.g.,
number of trainees) or outcomes (e.g., job placements of training graduates), are
not systematically collected by training providers. When program outputs are
monitored, monitoring typically is almost entirely based on a paper system.

Private training institutes and NGOs (in addition to those contracted by NEO
and MoSA) are actively engaged in providing vocational training in Lebanon.
Their courses are considered more advanced and of better quality than the
publicly provided ones, which are to some extent stigmatized. While private
training providers are abundant, the government has limited knowledge about
their services and rarely explores private-public partnerships or coordination in
the area of training. Regulation is limited to licensing at the time of establishment
and certification of curricula.

SME Development Programs

The ISSP, implemented by the MoET with support from the European Union,
combines service provision and a policy component to promote the development
of SMEs in Lebanon. Efforts to reform the legal and regulatory business environ-
ment complement the delivery of financial and business services to SMEs. Two
basic types of services are provided:

o Loan guarantees. These totaled $85 million in 2009. ISSP supports access to
finance through Kafalat, a Lebanese financial company, which provides loan
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guarantees to SMEs upon approval of a business plan or feasibility study.
Kafalat offers three loan guarantee schemes: Basic, guaranteeing loans of up to
$200,000 at 75 percent of the value of the loan; Plus, up to $400,000 at
85 percent; and Innovative, up to $200,000 at 90 percent for very innovative
projects. Guaranteed loans are provided by Lebanese banks and benefit from
interest rate subsidies financed by the Lebanese treasury. As of April 2010, 474
projects had been guaranteed under the Kafalat Plus scheme; the total loan
amount was approximately $143 million, and the average loan amount was
approximately $300,000.1

® Business support services. ISSP supports access to nonfinancial services through
three Business Development Centers (Berytech, BIAT, and SouthBIC) estab-
lished across Lebanon. The centers provide a range of services to start-ups,
existing SMEs, and entrepreneurs, including business skills training, technical
advice, and assistance on finance, accounting, marketing, sales, exporting, men-
toring and networking opportunities, incubation opportunities, and company
hosting.

The majority of businesses supported through ISSP focus on industrial devel-
opment: 61.5 percent of Kafalat-supported loans have been provided to SMEs in
the industrial sector, followed by 23.4 percent in the tourism sector and only
5.9 percent in the new technologies sector. Loans are also concentrated geo-
graphically, with 66 percent of loans issued to beneficiaries in the Mount Lebanon
region, followed by 13.1 percent in Beirut. Only 6.1 percent of loans are issued
in the Bekaa region, 4.5 percent in the South, and 1 percent in Nabatieh.

The extent and quality of the monitoring and evaluation of SME development
programs is unclear. Though some data on program outputs, such as numbers of
loans, are readily available, other important information is largely absent (such as
the number of beneficiaries of the Business Development Centers). Data on the
quality of services, including loan repayment rates, also seem to be lacking. As for
program impact, Kafalat staff estimated in interviews that as of August 2008,
19,887 jobs had been created under the Kafalat Plus and Kafalat Innovative
schemes, based on the number of employees working at the newly created com-
panies. Yet such figures are scarce and the methodology for data collection is
unclear.

Lessons Learned and Policy Recommendations

In sum, ALMP provision in Lebanon is severely fragmented and poorly regulated.
Stronger institutional, policy, and regulatory frameworks for ALMPs would allow
the provision of more, higher-quality, and better-integrated services. Lebanon
could consider defining mechanisms for institutional coordination across all public
agencies engaged in ALMP development and provision to ensure more inte-
grated provision of services and help avoid duplication. Designing a comprehensive
vision for the provision of ALMPs in Lebanon would make it possible to define
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clear objectives, resources, roles, and responsibilities at the national level for both
management and provision within the ALMP sector. Ideally, such a policy frame-
work would be set within a broader labor market strategy.

Developing regulatory frameworks and setting rules and standards for the
provision of ALMPs, whether by public or private providers, would improve
the quality of these programs. ALMP provision in Lebanon lacks coherent
nationwide regulations. For example, at the national level there is no vocational
qualification framework to set standards for the delivery of training programs
with regard to curricula, skills acquisition, and certification. Stronger regulation
would ensure better quality standards for the services provided to job seekers. In
the case of training programs, it would also provide clearer signals to employers
about the skills and capacities of job seekers.

Increased public investment in strengthening the institutional capacity of
public providers, especially NEO, would help leverage their efforts to provide
services to the unemployed and to regulate the provision of services by private
actors. Most public providers of ALMPs, in particular NEO, suffer from inade-
quate financing and insufficient staffing. The result has been an incapacity to
fulfill their mandate (whether as providers or regulators of employment services
and other ALMPs), the suspension of some programs, and limitations on the
coverage and number of beneficiaries of programs still operating.

Scaled up and diversified service provision would allow public and private
agencies to cater to more job seekers and to better respond to their needs. Given
institutional capacity and financial constraints, most public agencies provide a
limited number of services to a limited number of beneficiaries. NEQO, in particu-
lar, serves an extremely low share of the unemployed, and its employment
services focus exclusively on job matching, with no resources directed toward,
for example, career guidance or counseling. In parallel, the lack of regulatory
frameworks for the provision of employment services and other ALMPs by pri-
vate agencies results in suboptimal levels and quality of service provision. If ser-
vice provision is financed, managed, and implemented by the private sector, the
key role of public agencies would be to ensure proper regulation and policy
coordination between public and private providers.

Strengthened labor data and information systems would facilitate the design
of evidence-based ALMPs. Labor data and information in Lebanon are scarce,
and the use of existing data by policy makers is low. The role and resources of
NEO could be leveraged to enable the agency to fulfill its role as a provider (and
user) of labor market data and studies.

Strengthened monitoring and evaluation systems would allow policy makers
to better track the outcomes and impact of publicly provided ALMPs. Most of
the programs are neither regularly monitored nor properly evaluated: little or no
data are available to track implementation, and the short-, medium-, and long-
term impacts of the programs do not appear to be evaluated. Systematic program
monitoring and rigorous impact evaluations would provide an opportunity to
better design and target publicly provided ALMPs and ensure better returns on
public investment.
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Innovative targeting mechanisms could be explored to ensure better coverage
of vulnerable groups. Most ALMPs have no defined target group or do not cater
to their target group, possibly as a result of weak administrative or selection pro-
cesses. The national poverty targeting program in Lebanon offers an opportunity
to target ALMPs to those individuals most in need of government support.

Partnerships with private businesses could help leverage resources and exper-
tise to enhance the quality and impact of ALMPs. Most agencies tend to develop
their programs in isolation from, rather than in response to, the needs of the
private sector, disregarding the potential resources and expertise that private
businesses can provide. For example, the possibility of levying fees on private
businesses to finance training programs is not explored, and businesses are not
systematically involved in the design of training curricula. In this context, build-
ing partnerships with the private sector would create opportunities to leverage
their financial resources and technical expertise to enhance the quantity and
quality of publicly provided ALMPs. Equally important, it would ensure that
ALMPs are demand-driven and respond to the actual needs of the labor
market.

Note

1. Information from the Kafalat website, http://www.kafalat.com.lb/. Also see website
of the Investment Development Authority of Lebanon, http://www.idal.com.lb
/WhyLebanon.aspx?ID=68.
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CHAPTER 5

Public Employment Programs
in Morocco

Saad Belghazi

Rationale for Public Employment Services and
Active Labor Market Programs in Morocco

Unemployment rates in Morocco are high for youth, women, and university
graduates. In urban settings, the general rate of unemployment reached almost
14 percent in 2010 (figure 5.1, panel a). That year, unemployment was about
20 percent for urban women and around 18 percent for youth aged 15-24
(figure 5.1, panels b and c). High unemployment rates among university gradu-
ates emerged as the country’s main employment problem in 2000, with nearly
39 percent of degree holders unemployed. Since then, the Moroccan government
has increased its efforts to tackle this problem with some success as unemploy-
ment rates have decreased rapidly among high school and university graduates in
recent years (figure 5.1, panel d).

While trends in economic growth have contributed to the decrease in unem-
ployment among university graduates, joblessness among educated youth remains
high, which has led to some social unrest. Furthermore, a large share of the
economy is informal, and labor market segmentation is persistent. During the past
decade, Moroccan labor market dynamics have been driven mainly by demand-side
growth as the Moroccan economy has opened its markets. Productivity grew
significantly in the main sectors of employment, contributing to hiring of
university graduates in the growing manufacturing, transport, telecommunica-
tions, services, and agricultural export sectors. Nevertheless, the public sector,
which currently employs less than 10 percent of the active population, remains as
the preferred employer for university graduates. This contributes to queuing for
public sector employment and thus to high levels of unemployment.

Institutional Framework for Employment Programs in Morocco

Employment policy in Morocco is developed through periodic consultations
involving many actors, including the national and provincial levels of government
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as well as social partners. The two main national agencies involved are the
Ministry of Employment and Professional Training and the Ministry of Social
Development, Solidarity, and the Family. However, other institutions participate
in the consultation process, including the Department of Home Affairs and the
Ministries of Commerce and Industry, Education, Health, Agriculture, Energy,
Tourism, and Youth and Sports.

The Moroccan parliament discusses and votes on texts of state law and the
budget together with various consultative bodies, including the Economic and

Figure 5.1 Unemployment by Area, Gender, Age, and Education in Morocco, 1999-2010
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Figure 5.1 Unemployment by Area, Gender, Age, and Education in Morocco, 1999-2010 (continued)
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Social Council, the Higher Council for Employment Promotion, and the
Regional and Provincial Councils for Employment Promotion.! These are
tripartite bodies, representing administration, employers, and employees. The
degree of involvement in the implementation and financing of active labor
market programs (ALMPs) varies by department and agency: some programs
are carried out directly by a department, others are run by local authorities, and
still others are managed by nonprofit organizations. The main departments and
agencies responsible for the development and public provision of ALMPs
are described below.
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National Agency for Employment and Skills Promotion (ANAPEC)

Created in 2001, the National Agency for Employment and Skills Promotion
(Agence Nationale de Promotion de 'Emploi et des Compétences, ANAPEC) is
the principal agency responsible for organizing and implementing ALMPs in
Morocco. It is a public agency that acts as a labor market intermediary, providing
information to job seekers and employers. The agency collects information on
vacancies and potential candidates and assists in matching the two. In 20009,
ANAPEC collected information about 27,678 vacancies and helped about
4,355 job seekers find employment. At the end of 2009, ANAPEC had registered
nearly 517,000 job seekers—41 percent of them women, 18 percent below
24 years of age, 33 percent university graduates, 33 percent professional training
graduates, and 30 percent with a secondary diploma. Only 3 percent of all unem-
ployed registered with the agency had lower than secondary-level schooling.

In 2009, ANAPEC had a budget of 808 million Moroccan dirhams (DH)
($100 million) and 547 staff, of whom 343 were in direct contact with job seek-
ers. The agency has a network of 74 branches across the country. In remote areas
where local branches are hard to access, local professional associations and
nongovernmental organizations (NGQOs) partner with ANAPEC to provide
services through self-service job terminals. The aforementioned figures indicate
that less than 1 percent of all registered job-seekers in Morocco found a job
through ANAPEC and that the average number of job placements achieved by
their staff is about 10 per year. These figures suggest very low levels of perfor-
mance and effectiveness of the agency in their job-matching efforts.

Economic and Social Council

The Economic and Social Council is a constitutional body established in 2011.
It works to find solutions to issues brought up by the government, the parliament,
or the head of state concerning economic and social policies, including those
related to employment. It includes a panel of experts appointed by civil society.

Higher Council for Employment Promotion

The Higher Council for Employment Promotion was established in 2004 and is
supported by regional and provincial councils. It provides guidance to the
government on employment-promoting policy measures, such as the integration
of youth in the labor market and labor market management. The council is also
responsible for monitoring and evaluating employment promotion measures
supported by the government and for developing regional employment programs
and plans.

Strategic Committee

Introduced in 2009, the Strategic Committee is under the chairmanship of the
minister of economy and finance. It is responsible for monitoring the effects of
the global and financial crisis, introducing measures related to employment in
certain export sectors to improve their competitiveness, and undertaking emer-
gency measures. Unlike the other committees, it operates on a very ad hoc basis.
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Department of Employment

The Department of Employment is part of the Ministry of Employment and
Professional Training. It comprises four directorates—Employment, Labor, Social
Protection, and Human Resources, Budget and General Affairs—along with the
National Institute of Labor and Social Protection. The mission of the Directorate
of Employment is to develop, monitor, and evaluate ALMPs in Morocco. It con-
ducts studies and presents projections on the factors determining employment
and unemployment both nationally and globally. It works in coordination with
the Higher Council for Employment Promotion. The program is implemented

by ANAPEC.

Entraide Nationale

Entraide Nationale is a public enterprise that has been granted legal and financial
autonomy. Its mission is to ensure the economic inclusion of vulnerable seg-
ments of society. It is responsible for a vast network of social protection estab-
lishments such as orphanages and boarding schools, and it also provides training
services to make this subpopulation more employable. It also helps carry out
initiatives of the Ministry of Social Development and the Ministry of Family and
Solidarity.

Promotion Nationale

Promotion Nationale was established in 1961 as an autonomous agency in
charge of the implementation of public works in rural areas. Since 1983, it has
been attached to the Department of Interior. Its main mission is to promote
direct job creation in labor-intensive activities. Toward this end, it carries out
works in both rural and urban areas, as well as special programs focused on
southern Morocco.

Vocational Training Institutions

Vocational training institutions that oversee apprenticeships may also be consid-
ered contributors to ALMPs in Morocco. Apprenticeships are a tool developed to
facilitate school-to-job transition for young workers with low and intermediate
education. Apprenticeships are provided by the Office of Vocational Training and
Labor Promotion (Office de la Formation Professionnelle et de la Promotion
du Travail, OFPPT), diverse vocational training public institutions, public
departments, and private schools.

Financing

The Ministry of Economy and Finance supports various employment interven-
tions and public ALMPs through special treasury accounts. These accounts are
managed by the relevant public departments, depending on their sector preroga-
tives. For each program, there is a budget line managed directly by the associated
public department, although the ministry carefully monitors all public expenses.
Two funds are worthy of special note:
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o The Fund for the Promotion of Youth Employment, created in 1994, is managed
by the Ministry of Employment and Professional Training and the Ministry of
Industry, Trade, and New Technologies. Its original aim was to develop
conditions and a structure around granting loans to young entrepreneurs and
financing activities to promote the integration of young people into the labor
market. The fund was modified in 2009 to contribute to the financing of the
Self-Employment Support Fund, managed by the Central Guarantee Fund
(Caisse Centrale de Garantie), which provides loan advances without interest
to young people with business projects, both graduates and nongraduates.

o Financing for Installation Expenses and to Combat Unemployment is a special
account intended to finance public works programs.

Public Employment Services and Other Publicly Provided ALMPs

Morocco’s ALMPs carry out five basic functions: intermediation, employment
training, direct job creation, business start-up support, and provision of employ-
ment incentives.

Employment offices played an important role in labor market intermediation
during colonial times, but their role and outreach has decreased since then,
although the offices still play an important role in finding employment for
Moroccans abroad. Since the 1960s, job seekers have relied less on public
employment offices as a means to find existing job opportunities. Also, employers
make less use of employment offices to report vacancies or hiring of recruits.
In recognition of this, the Employment Department launched a pilot program
between 1995 and 2001 to reinvigorate the labor market intermediation system
by developing Centers of Information and Orientation for Employment. These
centers matched graduate job seekers with appropriate job openings.

Employment training programs in Morocco target two main categories of
beneficiaries: those with higher education and those who drop out of school or
have lower education. The highly educated are reached mainly through programs
implemented by ANAPEC (such as the Taehil program, described below), as
well as by universities and executive training establishments. Those with less
education receive training mainly through apprenticeship programs run by the
Department of Professional Training of the Ministry of Employment and
Professional Training (in collaboration with a number of public operators) and
through specific programs implemented by Entraide Nationale. Although
training programs in Morocco have notable achievements, they still face impor-
tant challenges: responding to the needs of all job seekers, adapting training to
meet the needs of the Moroccan labor market, acquiring sufficient financing for
training, and effectively coordinating activities of the government, training
providers, trainees, and the private sector.

Since the end of the 1990s, the number of micro and small enterprises has
increased in Morocco as a result of the new financing policies and ALMPs sup-
porting entrepreneurship. At the end of the 1980s, in accordance with Morocco’s
structural adjustment program, new employment policies were adopted, mainly
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aimed at promoting employment of youth with higher education. With support
from the World Bank and the United States Agency for International Development
(USAID), the Moroccan authorities developed an institutional framework for
the development of microcredit provision. Initially this model seemed to be
successful; however, the rate of outstanding unpaid debts has been growing in
recent years.

Public ALMPs Provided by ANAPEC
ANAPEC delivers four main programs: Idmaj, Infitah, Taehil, and Moukawalati.
Table 5.1 summarizes the characteristics of these programs.

The Idmaj program is responsible for labor market integration of the unem-
ployed through provision of short- and medium-term employment contracts
with a private firm for up to 24 months. Its target population consists of higher
education graduates who have been registered with ANAPEC for more than six
months. The trainee receives a minimum monthly tax-free salary of $198 and
maximum of $743, paid by the enterprise. If the trainee is hired, this income tax
break is extended for another year. This arrangement allows the graduate to
acquire professional experience and skills while also contributing to the firm.
Normally, an employer is required to give a notice period before terminating an
employee. However, this program provides an exception so that employers can
terminate an employee at any time, making employers more willing to recruit
young graduates. ANAPEC has not estimated the unit cost per successful
placement.

An independent evaluation showed that almost two-thirds (65 percent) of
Idmaj beneficiaries reported that they had finished their training/job contract.z
However, according to employers, just over half (52 percent) of the contracts
were terminated before the full contract period had elapsed. Employers initiated
the termination in 79 percent of the cases; most of the remaining candidates
(83 percent) were offered a permanent position upon training completion. Only
10 percent of employers interviewed hired all their trainees. Half of employers
said they wished candidates possessed more relevant skills and qualifications
(Directorate of Employment 2011).

Infitah was launched in 2008 with a focus on international intermediation,
seasonal labor provision, and circular migration. Program financing was
$4.3 million from January 2008 to February 2010. The majority of beneficiaries
were female workers who performed farm labor (such as strawberry picking) in
Spain and France. Workers had to be between 18 and 40 years of age and in very
good physical condition. They had to be from rural areas and have young chil-
dren (up to 14 years old) whom they had to leave at home as a guarantee that
they would return to Morocco after the employment period was over. Almost all
(95 percent) of the women who participated in the program finished their con-
tracts and returned.

The program was successful in achieving its goal of providing seasonal
employment and income support to rural women. In 2009, 85 percent of female
beneficiaries felt more self-assured after participating in the program, and nearly
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Table 5.1 Summary of Public Employment Programs Provided by ANAPEC in Morocco

Targeting/characteristics

Number of beneficiaries

Program Description of beneficiaries Company obligation (annual) Performance indicators/budget
Idmaj Intermediation; first job contract Higher education Maximum salary around  2009: 52,257 Out of all job seekers who signed an
(6-24 months) with private graduates, registered DH 6,000 ($743), tax 44% women integration contract, 80% were integrated
sector enterprise. with ANAPEC for more free. If the trainee is 28% 15-24 years of age into an enterprise; 64% completed their
than six months. hired, this is extended 41% higher education training course within the enterprise; 83%
for another year. graduates of those who completed were offered a
permanent job by the enterprise.
Infitah Intermediation on the Persons 18-40 years old. None. 2009: 10,853 95% of the women selected finish their
international market. Must originate from 2010: 6,222 contract and return to their home
Seasonal labor/circular rural areas. Must have Job placements mainly in country.
migration. young children (up to Spain and France Program evaluation shows that some
14 years old) whom Mainly farm workers beneficiaries can live all year on the
they leave athome as a Mainly women savings from their earnings.
guarantee that they will Nearly 70% of women polled identified
return to Morocco. positive economic and financial change.
Challenges: the workers are uneducated and
socially vulnerable in host countries.
Taehil Training for the labor market Persons with a high school Company commits to 2009: 14,033 Cost: DH 10,000 per beneficiary ($1,238).
and labor market integration. diploma, registered hire the beneficiaries  48% women Budget: $24.75 million.
Short- to medium-term with ANAPEC. who are being trained 87% with a professional 72% of beneficiaries finish the program.
training, with work contracts within the field of training or higher 58% of employers surveyed hired more than
of six months to three years. company. 23% less than 24 years old 50% of training candidates, 37% hired
100%, and 17% hired none.
Moukawalati  Self-employment support. Graduates below 45 years  Part of the support must  2009: 10,786 8,634 jobs generated (3.38 jobs per business

Grant amount of DH 25,000
($3,094) in the form of a
loan, if the project is eligible
for financing. Loan divided
into two parts: (a) for
support services in the
form of business training;
(b) financing project/product
start-up expenses.

of age, registered
with ANAPEC, with an
innovative business
idea.

be granted in the
form of an advance
without interest to
be reimbursed within
six years.

created): 34% in industry, 21% in services,
14% in crafts, 12% in information and
communication, 11% in tourism, 8% in
agriculture.

Source: Based on administrative data collected through World Bank interviews with Moroccan government officials from ANAPEC, the Ministry of Finance, and the Treasury.
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70 percent reported that their income improved as a consequence of the
program. Several beneficiary families were even able to live on their savings for
the remainder of the year. However, the women found the enforced separation
from their children for long periods of time to be inhumane and cruel, and they
often felt exposed and vulnerable in the host country, given cultural and linguis-
tic barriers. Moreover, working conditions were often harsh, with long hours
spent doing heavy labor in the hot sun. Several proposals have been made to
improve the program, such as lifting the strict family separation requirement,
improving the work conditions, and letting men participate in the program to an
increasing extent.

Taehil was launched in May 2006 as a national program to improve the
employability of job seekers while contributing to labor market integration. The
program Sponsors contractual employment training for young graduates to pro-
vide them with specific skills requested by firms, which commit to hiring trainees
for a short- or medium-term contract of six months to three years. Regional
studies are first undertaken to identify the various regions’ employment needs by
sector of activity, by firm, and by profession. Afterward, the specific needs of
individual firms are identified. The actual training is carried out by both public
and private training providers, with customized matching in which program
counselors match each trainee or job seeker with an appropriate training and
firm. The demand for training is greater than current program capacity. Before
selection, participants are interviewed to determine their qualifications and
where they might be a good fit. Monthly salaries range from DH 2,000 to 4,500
(approximately $248-558).

Of those who received customized training, 70 percent were integrated into
firms with short- or medium-term contracts. Of the surveyed firms, 37 percent
hired all trainees upon completion of contract, 58 percent hired half and
17 percent hired none. Employers’ stated reasons for not hiring included candi-
dates’ inadequate training (35 percent) and lack of competence and experience
(23 percent); in addition, some candidates declined to remain with the firm
(19 percent). Most beneficiaries (83 percent) were satisfied with the training and
felt that it facilitated labor market integration. Among employers, 59 percent felt
that the program was partially effective at developing the trainees’ skills accord-
ing to the needs of the enterprise, while 39 percent felt it was effective. Both
beneficiaries and employers called for the training period to be extended and to
include more practical training.

In collaboration with 70 associations and firms, Moukawalati provides self-
employment support to young people who want to start their own business.
Support is provided both through business training and through the financing of
project start-up/product expenses. Young entrepreneurs registered with ANAPEC
can apply for a loan. The program first evaluates the sustainability of their project.
If eligible, the entrepreneur receives DH 25,000 ($3,094) in the form of a loan
divided into two parts: one for training and the other for product purchases/start-up
costs. The loan is given without interest and must be reimbursed within six years.
The program monitors and follows the start-ups for two years.
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Public ALMPs Provided by Institutions Other than ANAPEC

Offshoring Training Program?®

There is an estimated need for 81,000 employees within the offshore telecom-
munications services and aerospace sectors between the years 2008 and 2015.
These offshore firms are looking for recruits with improved skills and qualifica-
tions. To meet this need, the Fund for the Promotion of Youth Employment
financed a training program provided by universities and OFPPT during 2007-09.
The universities trained 4,700 youth at a cost of DH 81 million ($10 million). The
OFPPT trained 6,900 candidates, at a cost of DH 151 million ($18.5 million), of
whom 5,393 completed the training successfully. The average training cost was
DH 50,000 ($6,188) per beneficiary.

Competence Development/Anti-Crisis Measures Training*

This training is part of a larger program that focuses on skills development within
the textile, leather goods, and automobile equipment sectors. Participants acquire
skills to produce better products, which in turn improves their employability and
productivity. For the automobile sector, the goal is mainly to strengthen indus-
trial and project management skills. Eligible firms are those that made at least
20 percent of their turnover in exports in 2008 and that have maintained a
steady level of salaried staff. The firms are reimbursed for a large part of the staff
training costs. In the first year, 2008, reimbursements amounted to DH 75 million
($9.28 million), benefiting 144 enterprises and 9,500 individuals. The program
has not yet been evaluated.

Apprenticeship Training
This program is run by the Department of Professional Training in coopera-
tion with the technical departments in charge of diverse economic sectors
(crafts, tourism, agriculture, fishing, industry) and with Entraide Nationale,
which runs the apprenticeship training centers. Participants receive practical
training in a firm for 80 percent of the training time, while the remaining
20 percent is spent on general and technical classroom training in the training
centers. The main objective of the program is to help young people acquire
practical know-how on the job, which will make them more employable.
The program also provides small enterprises with qualified staff and helps
certain craft industries remain viable in the face of increasing automation.
The state provides participating firms within the craft industries (only) with
DH 250 ($31) per month per apprentice (Ministry of Economy and Finance
2009, 56-58).

In 2008-09, there were 96,982 beneficiaries, 17,711 of whom were women;
in 2009-10, there were 31,948, including 11,072 women. More than 13,900
enterprises contributed to training apprentices during 2009. Twenty-nine percent
of the training courses were provided within the agricultural sector, 20 percent
in artisanal production, 15 percent in services and education, 12 percent in the
hotel trade, 7 percent in the maritime fishing industry, 6 percent in artisanal
services, and 6 percent in construction.
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Entraide Nationale’s Centers of Education and Training®

Entraide Nationale’s 1,040 training centers are open to all, with no condition set
for admission. They offer training in subjects ranging from basic literacy to the
acquisition of specific skills. Apprenticeships constitute the core of the program,
and certificates are issued at the end of the training. There is a plan to include
provision of life skills as part of the training. As of May 2010 the program had
served about 63,314 beneficiaries, 95 percent of whom are women. Most benefi-

ciaries are from vulnerable segments of society. The cost per beneficiary was
DH 2,042 DH ($253) in 2008 and slightly less in 20009.

Promotion Nationale

These public works programs aim to promote direct employment creation. Most
are in rural areas and are intended to address seasonal underemployment in
certain sectors, such as agriculture. Works include drilling wells, soil restoration,
reforestation, and construction projects. Three categories of job seekers are
admitted: unskilled laborers receive DH 41.00 per day ($5.07); semiskilled
laborers, DH 48.75 per day ($6.03); and skilled laborers, DH 53.75 per day
($6.65). Around 20 percent of beneficiaries are women (Ministry of Economy
and Finance 2009, 22-23).

Business Nurseries
This self-employment project is the result of a partnership between local author-
ities and chambers of commerce. The purpose of the program is to provide large
buildings where young entrepreneurs can gather to incubate their businesses.
University graduates who are between the ages of 20 and 45 and who present a
feasible project can rent space at an attractive rate and use it as an office or pro-
duction site. The nurseries are generally developed in industrial or rural areas, and
once built, they become the property of local partners. Each nursery can host
about 60 small enterprises (Ministry of Economy and Finance 2009, 62).
Construction of an envisioned 34 nurseries is forecast to cost DH 620 million
($73 million). These nurseries are expected to create 12,400 jobs, so the unit cost
per job would be DH 45,900 ($5,681). Budgetary support for the program is
provided by the Young Persons Employment Promotion Fund and by the Hassan
II Fund for Economic and Social Development. The project started 15 years ago,
and to date, only 10 nurseries have been developed. The main implementation
challenge faced by this initiative is the lack of coordination between various play-
ers at the local and national levels.

Lessons Learned and Policy Recommendations

The urgent need to find solutions to Morocco’s unemployment problem has
given rise to a profusion of initiatives, programs, and institutions for employment
promotion. An array of entities are involved in different areas of employment
promotion: intermediation, training for employment, direct job creation, support
for business start-ups, as well as provision of incentives through measures aimed
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at reducing labor costs. Active labor market programs in Morocco cover different
categories of job seekers and employees, including those with high and low levels
of education, and those in the formal or informal economy. This chapter suggests
three directions for reforming the ALMP package.

First, targeting and allocation of funding should be made more specific and
relevant to needs. The priority given to reducing unemployment among gradu-
ates in the early 2000s is beginning to bear fruit. Trends show that unemploy-
ment among workers with higher education is decreasing more rapidly than
unemployment among less-educated workers. However, government allocations
are not equitable across sectors. Only the manufacturing industries and high-
level services are benefiting from the Idmaj and Taehil programs, while other
sectors like agriculture, building, transport, and nonprofit activities provided by
NGOs do not benefit from these programs. There is room to develop and expand
existing ALMPs to integrate new activities and give incentives to recruit univer-
sity graduates into activities currently characterized by a lack of skilled workers.
Closer cooperation with the private sector would improve training relevance and
effectiveness.

Second, greater consultation, coordination, efficiency, and integration should
be promoted among the wide range of players involved in employment promo-
tion at the national, provincial, and local levels. Consultative bodies include the
Economic and Social Council; the Higher, Regional, and Provincial Councils for
Employment Promotion; and the Committee for Human Development.
The activation and capacity building of these employment consultation commit-
tees could help improve the conception and implementation of employment
policies at all levels.

There is also a need to integrate existing programs to avoid fragmentation.
Some programs overlap across institutions. Entraide Nationale’s main focus, for
instance, is to help vulnerable sectors of the population (namely school dropouts)
acquire a profession. ANAPEC, an institution that has traditionally targeted
university graduates, is now starting to target the same population served by
Entraide Nationale. These public actors interact with similar local NGOs and
deliver similar programs, mainly through the Local Committees for Human
Development established after the launch of the National Initiative for Human
Development.

Finally, an integrated monitoring and evaluation framework is needed to assess
the impact and efficiency of ALMPs. Available labor market information systems
are not integrated. Data from surveys collected by the Planning Department
(Haut Commissariat au Plan) are not disseminated to users as raw data. The
diverse institutions involved in the provision of ALMPs do not share their moni-
toring indicators; there is no harmonization, nor are there formal dissemination
mechanisms. Currently, only ad hoc evaluation studies of existing programs are
conducted by the Ministry of Employment and Professional Training. A relevant
identification of employment policy priorities requires an integrated evaluation
process, with strongly coordinated data collection and dissemination mecha-
nisms, and an effective, formal, and regular dialogue across institutions involved.
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Notes

1

. The Moroccan Labor Code, in the latest reform of May 6, 2004, established the

Higher Council for Employment Promotion (article 522) as well as Regional and
Provincial Councils for Employment Promotion (article 524).

. In 2009, ANAPEC hired an external firm to conduct an evaluation of the effective-

ness of the program. Phone interviews were conducted nationwide, reaching 7,200 job
seekers who had benefitted from the program between 2003 and 2008.

. Information in this paragraph from author interview with Mounia Boucetta, general

secretary of the Department of Industry and Trade.

. Ibid.

. Information in this paragraph from author interview with Mohamed Talbi, general

director of Entraide Nationale.
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CHAPTER 6

Public Employment Programs in Syria

May Wazzan and Diane Zovighian

Introduction

The economy of the Syrian Arab Republic has been growing at an average annual
rate of 5.2 percent during the last decade; yet employment growth has been
notably shy, averaging 0.7 percent. The state of the labor market has in fact dete-
riorated considerably. Available data indicate that unemployment has decreased
since 2001, but this has been accompanied by a sharp decrease in labor force
participation rates from 52.3 to 42.8 percent (table 6.1).

Employment opportunities are particularly constrained for youth and women.
School-to-work transition tends to be lengthy and difficult for young Syrians.
A 2009 school-to-work transition survey indicates that half of Syrian youth are
still without a job a year after leaving school, though the majority of them are
actively looking for employment (Gebel 2012). As a result, unemployment rates
for youth between the ages of 15 and 24 are higher than for any other age group,
with 16.8 percent of youth unemployed (figure 6.1).

These averages mask substantial gender disparities. The school-to-work transi-
tion of young women is even longer than that of young men: only 20 percent of
young women are employed a year after leaving school, compared to 60 percent
of young men. More generally, across age groups, women remain more vulnerable
to unemployment and inactivity. Women'’s unemployment rate is four times that
of men, while their labor force participation rate decreased sharply from
21.3 percent in 2001 to 13.3 percent in 2009, one of the lowest female participa-
tion rates worldwide (table 6.1).

The Syrian workforce still demonstrates a strong preference for public sector
jobs. Young Syrians are queuing for employment in the public sector, often with
no positive outcome, in particular among low-skilled workers. The lower qual-
ity of jobs in the private sector is certainly one driver of this preference.
According to the Labour Force Survey of 2010, 41 percent of private sector
workers are in the informal sector and thus have no access to social insurance.
In addition, working hours in the public sector are considerably lower than in
the private sector, averaging 40 hours per week in the public sector compared
to 52 hours in the formal private sector (CBS 2010). Moreover, salaries in the
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Table 6.1 Syria Labor Market Indicators, 2001 and 2009

percent

Indicator 2001 2009
Labor force participation rate (age 15+)

Male 814 71.0
Female 21.3 133
Youth (ages 15-24) 47.0 29.5
Total 523 42.8
Unemployment rate

Male 74 5.8
Female 225 237
Youth (ages 15-24) 235 16.8
Total 103 8.1

Sources: CBS 2001, 2009.

Figure 6.1 Unemployment Rate by Age Group in Syria, 2009
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public sector are on average 22 percent higher than in the private sector
(Kabbani 2009).

Women, particularly those who are educated,, show a particular inclination to
work in the public rather than the private sector: some 57 percent of employed
women in Syria are government employees, compared to a national average of
28 percent. Most women working in the public sector are teachers. As public
sector jobs become less available and there are more female graduates seeking
jobs than the public sector can absorb, women may be at a particular disadvan-
tage in finding the jobs they seek.

Evidence from various sources shows that the skills produced by the educa-
tion and training system are not aligned with the needs of the labor market.
Hence, even when jobs are available, a skills mismatch still hinders full and pro-
ductive employment of the Syrian workforce. In a 2005 survey, 66.3 percent of
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youth reported that one of the main obstacles to finding a job lies in insufficient
or irrelevant education; in comparison, 31.6 percent mentioned the scarcity of
jobs in the market (Alissa 2007). Similarly, in the 2009 Investment Climate
Assessment survey of Syria, 60 percent of firms rated workers’ skills as a major
constraint to doing business (World Bank 2009). The quality and relevance of the
education and training systems is therefore a major concern in Syria.

Access to employment opportunities, in particular in the private sector, is
limited by the predominant role of informal networks in the process of searching
for a job. Formal job matching systems and mechanisms are seldom used.
Information flows between prospective employers and job seekers, including on
job availability, are highly segmented, and access to employment opportunities
depends strongly on personal connections. In 2005, 53.6 percent of young
Syrians found their job through the help of relatives or friends; only 2.4 and
0.8 percent, respectively, secured a job through public employment offices or the
Agency for Combating Unemployment (now the Public Commission for
Employment and Enterprise Development, PCEED) (Alissa 2007).

The employment barriers described above call for stronger public interven-
tion through active labor market programs (ALMPs) to help Syrian job seekers,
especially youth, in the short term. In the Syrian context, ALMPs have the
potential to provide formal and open intermediation channels between pro-
spective employers and job seekers to facilitate information and communica-
tion flows, allowing for more efficient job matching. ALMPs can also enhance
the skills of unemployed workers and adjust them to the needs of private busi-
nesses, and they can stimulate the creation of job opportunities in private
businesses.

This chapter examines the public provision of ALMPs in Syria. The main
types of ALMPs implemented in Syria include the following:

e Public employment services, particularly services facilitating labor market
intermediation

e Training programs, particularly for the unemployed

® Programs supporting micro, small, and medium enterprise (MSME)
development

The chapter reviews the institutional framework governing the public delivery
of ALMPs and the main stakeholders and examines ALMPs provided by the
Syrian government. Finally, recommendations are proposed to strengthen these
programs and improve their effectiveness.

Institutional Framework for Employment Services in Syria

The Ministry of Social Affairs and Labor (MoSAL) and its affiliated agency, the
PCEED, play a major role in ALMP provision. The MoSAL, through its Central
Nomination Unit, provides intermediation services targeted particularly to those
seeking jobs in the public sector. The PCEED is an affiliated agency that was set
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Figure 6.2 Institutional Framework for Delivery of Public Employment Services and
Other Publicly Provided ALMPs in Syria

Intermediation services Other ALMPs
(targeted to public sector job seekers)

Ministry of Social Ministry Ministry
R PCEED of of
Affairs and Labor .
I Tourism Industry

Central
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Note: ALMPs = active labor market programs; | = Institutionally affiliated with ministry (chaired by minister); PCEED = Public
Commission for Employment and Enterprise Development.

up to improve the prospects of job seekers in the private sector and to support
the self-employed and small businesses (figure 6.2).

Other agencies also provide ALMPs, but in an uncoordinated way. A few
ministries, such as the Ministry of Tourism and the Ministry of Industry, provide
sector-specific training programs. In addition to these ministries and public agen-
cies, some smaller programs or institutions, generally donor-supported, have also
been created. They include the Career Management Center at Damascus
University, supported by the United Nations Development Programme, and
the Business Incubator Program; both are also part of the PCEED portfolio of
programs.

Ministry of Social Affairs and Labor

The MoSAL is responsible for setting the labor policy agenda, as well as provid-
ing employment services. The Central Nomination Unit at the Directorate of
Labor is charged with coordinating and supervising the operations of 15 regional
employment offices, set up in 2001 and located in all governorates. Every unem-
ployed person in Syria must register with the public employment agency in his
or her governorate.

The Central Nomination Unit within the MoSAL has so far focused on pro-
viding intermediation services for persons seeking public sector jobs. The number
of registered job seekers at the Central Nomination Unit was as high as 1.7 mil-
lion in 2009, though this may be an inflated number due to shortcomings in
information management. The main function of the unit is to manage the queue
for public sector jobs: it operates as a clearinghouse that receives job applications
from all job seekers, screens and matches them with announced vacancies from
ministries and other government agencies, and forwards them to the concerned
employment offices for referral. In contrast, cooperation with the private sector
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is almost nonexistent, and the unit plays no role in labor intermediation between
private businesses and job seekers. The PCEED was created to carry out this
function (see below).

Since 2010, the regulation of private providers of employment services has
also been part of the mandate of the MoSAL. Until that year, private employ-
ment agencies were illegal in Syria, with the exception of those recruiting foreign
workers. The 2010 Labor Law reform legalized private employment agencies,
allowing them to act as intermediaries between job seekers and private busi-
nesses, and mandated the MoSAL to license them and regulate their activities.
Private providers of employment services are required to implement the employ-
ment policy devised by the ministry and to report to the MoSAL's local employ-
ment offices. This includes submitting a monthly statement to the local public
employment agency that lists the names of registered unemployed. Those job
seekers then receive a registration card from the public employment office, with-
out which they cannot be recruited. The private agencies must also provide
details on the placement of job seekers.

The legalization of private employment services is an opportunity to
improve the availability and quality of employment services, especially given
the lack of publicly supported labor intermediation for private sector jobs.
However, this opportunity will only be fully tapped if government plays an
appropriate regulatory role. Government intervention should be aimed at
improving the quality (for example, by setting quality standards) and equitable
targeting of privately provided ALMPs, rather than hindering the work of
private intermediation.

Public Commission for Employment and Enterprise Development
The PCEED is the main public agency mandated to support employment in
the private sector. Its overarching objective is to help job seekers get a private
sector job or set up their own business. Toward this end, it carries out two
principal functions: training and retraining of job seekers and employees, and
support to self-employment and MSME development. The PCEED accesses the
job seekers database maintained by the MoSAL and attempts to influence the
preferences of Syrians queuing for public sector jobs. The PCEED also provides
recommendations to the MoSAL in relation to its general employment policies.
The PCEED faces a number of organizational and structural challenges. It is a
financially and administratively independent institution under the authority of
the MoSAL, created pursuant to Legislative Decree 39 of 2006 to replace the
previous Agency for Combating Unemployment established in 2001. The
PCEED employs a total of 240 staff and has 13 branches. The agency is managed
by a director general and overseen by an 11-member board chaired by the min-
ister of social affairs and labor. The PCEED and the MoSAL cooperate in some
operational and policy-making areas. However, the official staff allocation of the
PCEED has not yet been finalized, and there is no clear assignment of responsi-
bilities to all staff. In addition, legislative and bureaucratic hurdles are affecting
the agency’s capacity to provide services in a flexible manner.
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Public Employment Services and Other Publicly Provided ALMPs

Employment Services

The main function of MoSAL's Central Nomination Unit and its 15 employment
offices is to manage the lengthy queue for public sector jobs. While the PCEED
accesses this queue to improve job seekers’ prospects in the private sector, the
Central Nomination Unit gathers requests from ministries and government agen-
cies looking for workers and transfers these requests to the relevant employment
offices for referral. After the matched job seekers take the competitive entry tests
for specific ministries and agencies, the employment offices send the results to the
Nomination Unit, which then sends the names of the candidates to the agencies
requesting employees. Since the creation of the employment offices, the ratio of
newly registered job seekers to candidates appointed has averaged 10:1. In 2009,
for example, 132,000 people registered while fewer than 12,000 were appointed.

There is a strong case for diversifying public employment services in Syria,
although this is already happening to a limited extent through the activities of
the PCEED. Public employment services provided by the MoSAL focus almost
exclusively on public sector employment and play no role in matching labor sup-
ply and demand in the private sector. As a result, they are ill adapted to a rapidly
transforming labor market, where the private sector employs about 71.5 percent
of the workforce (World Bank 2013). The main objective of reform would be to
engineer a shift from a traditional focus on managing job matching in the bloated
public sector to facilitating job intermediation in the private sector. A first step
would be to develop dialogue and partnerships with private businesses, which are
currently neither consulted nor engaged. The activities of the PCEED have been
geared to fulfill such objectives, though it does not provide employment services
per se.

Within both the Central Nomination Unit and the PCEED, there is consider-
able space to enhance the quality of employment services. Processes are not fully
transparent or automated. Neither of the agencies provides an electronic job
matching platform, which likely leads to suboptimal matches. Nor is there any
systematic monitoring or evaluation of the employment services provided.

The Career Management Center is an experiment in providing integrated
employment services oriented to the private sector job market in Syria. Located
at Damascus University, the center targets young graduates. It was established in
2007, in close cooperation with the MoSAL and the PCEED. In addition to job
intermediation, its functions include labor data gathering, career guidance, and
counseling. The center reaches out to employers to collect information on vacan-
cies and hosts lectures by employers from different economic sectors, offering
students opportunities to interact with these representatives; it also offers courses
in communication skills, career planning, and curriculum vitae (CV) writing.
Though it provides an interesting pilot example of the provision of integrated
employment services to job seekers, the center’s scope and outreach remain lim-
ited. Its total budget is approximately $115,000, and its yearly target is to pro-
vide services to 500 beneficiaries.
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Training Programs

Training programs are a major component of Syria’s strategy to upgrade
workers’ skills and support private sector employment, but there is no inte-
grated approach to the provision of short-term training programs across
public institutions. Training courses are provided by a series of public agen-
cies and ministries, including the PCEED, the Ministry of Industry, and the
Ministry of Tourism. However, there is no national vocational education and
training strategy, nor is there a common, national vocational qualification
framework to set goals, standards, and guidelines for training curricula and
accreditation. While training provision remains fragmented and unregulated,
some programs make efforts to provide certification to their beneficiaries.
Table 6.2 provides a brief overview of publicly provided training programs
in Syria.

The PCEED is facing some difficulties in fulfilling its mandate to encour-
age employment in the private sector. The commission’s Training for
Guaranteed Employment program, which aims to support the hiring of
unemployed Syrians in private businesses, responds to an acute demand from
the labor market. Yet the program has considerable limitations: it provides
services to only a small number of beneficiaries, and three-quarters of them
dropped out of the program or refused job offers in the private sector in
2009. The high dropout and refusal rates illustrate the persistent preference
of job seekers for public sector employment and the program’s inability to
provide adequate incentives to change that preference. This could reflect a
mismatch between job seekers’ expectations and the reality of private sector
employment, that is, the low job quality and relatively low wages offered by
businesses participating in the program. At the same time, private businesses
have not readily engaged with the PCEED: in addition to limited awareness
of the programs offered, private businesses have few incentives, financial and
otherwise, to make use of the programs. The partial failure of Training for
Guaranteed Employment therefore points to the need to develop partner-
ships with the private sector and to adjust the incentive schemes for both
job seekers and private businesses in order to successfully encourage private
sector employment.

All training programs face issues of quality and relevance. The absence of a
national vocational qualification framework results in the lack of harmonized
curricula and certification systems. This absence of quality standards can generate
distrust toward the quality of the training system and its graduates. At the very
least, it prevents the effective signaling of skills, making it difficult for private
businesses to value candidates’ profiles and skills. Moreover, the quality of train-
ing programs is undermined by the fact that programs tend to be supply-driven.
Efforts are made to provide training programs that respond to the needs of the
labor market: the design of some training programs is informed by labor market
needs assessments (such as the PCEED Training and Retraining Program). Yet
private businesses are seldom consulted regarding program design and content,
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Table 6.2 Summary of Public Employment Training Programs in Syria

Average cost or
Agency Program Type of program Description Targeting Beneficiaries (2009) budget (2009)
Public Commission  Training for On-the-job The PCEED establishes contracts with 95% of 110 completed training Approximately
for Employment Guaranteed training private businesses to place job seekers beneficiaries are period and were hired Syrian pounds
and Enterprise Employment in on-the-job training for three months, 20-30 years old. (out of 439 identified (SYP) 4 million
Development Program during which salaries are paid by the vacancies). High ($69 thousand)
(PCEED) PCEED. External training can also be dropout rates and
financed if requested by the firm. During refusals of job offers
the first month, the firm or the trainee limit program’s impact.
can opt out. Once the training period is
completed, both have to commit to sign
aregular contract of one to three years.
PCEED Training and Training for the Trains job seekers on skills required by the — — —
Retraining unemployed labor market, based on internal labor
Program market needs assessments.
Ministry of Industry  Rapid Training Training for the Aims at helping semiskilled workers Applicants 3,000 graduates. Program  Approximately
Program unemployed improve their chances of employment undergo testing is absorbing over seven SYP 100 million
through free six-month vocational (general and times its capacity, which ($1,7 million)

trainings on subjects including car
mechanics, textiles and spinning,
industrial drawing, and electronics.
Training is based on market needs
determined through outreach to
companies.

mathematics)
that determines
admission.

is affecting its quality.

table continues next page
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Table 6.2 Summary of Public Employment Training Programs in Syria (continued)

Average cost or
Agency Program Type of program Description Targeting Beneficiaries (2009) budget (2009)
Ministry of Tourism  Hotel Courses Training for the Upgrades the quality of tourism services in — — —
Program unemployed all governorates by offering fee-based

(around $150) courses to build skills
in hotel management, tourist offices,
and guide services. Graduates receive
certificates that give them priority to
work in tourist offices (they jump the
queue at the Ministry of Social Affairs
and Labor and the PCEED).

Source: Based on administrative data collected through World Bank interviews with Syrian government officials.
Note: — = not available.
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and the responsiveness of most programs to labor market needs remains
questionable. With respect to job seekers’ incentives, employment subsidies
could be used to bridge the gap between job seekers’ reservation wage and wages
offered by private businesses.

Data collection, whether to inform, monitor, or evaluate training programs, is
weak. Information systems that could inform the design of programs, including
assessments of firms’ needs and of job seekers’ skills, are lacking. Similarly, moni-
toring and evaluation frameworks are weak or nonexistent. Almost none of the
programs track the employment or wage status of beneficiaries after program
completion.

Entrepreneurship and MSME Development Programs

The PCEED plays a major role in supporting entrepreneurship and the
development of MSMEs, particularly by providing entrepreneurship training
and support for access to finance. This support is one of the main axes of the
Syrian government’s strategy to support private sector employment. Table 6.3
provides an overview of the PCEED entrepreneurship and MSME develop-
ment programs.

There is considerable scope to scale up entrepreneurship and MSME
development programs in Syria and enhance their impact. The government’s
initiatives to train entrepreneurs and facilitate their access to loans and
business services have the potential to stimulate the formalization and devel-
opment of private businesses and generate much-needed private sector jobs.
Yet the coverage of entrepreneurship and MSME development programs
remains extremely low, especially in contrast with the size of the inactive and
unemployed labor force. Arguably, this low coverage is a result of both a low
supply of programs and a low demand for the programs. Limited access to
credit for the self-employed and small businesses through the formal banking
system and the still quite immature microcredit market seems to be a particu-
larly strong barrier.

Entrepreneurship and MSME development programs in Syria suffer from the
weakness or absence of monitoring and evaluation systems. Data on program
outputs are scarce: some programs provide data on the number of program
beneficiaries, but available data do not necessarily reflect all program outputs. In
addition, data on program quality, such as beneficiaries’ satisfaction and loan
repayment rates, and impact, whether on job creation or wages, are virtually
nonexistent.

Broader financial, administrative, and regulatory reforms are needed to allow
entrepreneurship and MSME development programs to reach their full
potential. The business environment, including access to finance, remains
unfavorable for the development of MSMEs. The Micro, Small and Medium
Enterprise Development Program illustrates this need for systemic reform: the
limited accessibility of banking and financial institutions to micro, small, and
medium entrepreneurs in Syria hinders the access to credit of the program’s
beneficiaries.
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Table 6.3 Summary of Entrepreneurship and MSME Development Programs Provided by the PCEED in Syria, 2009

Number of beneficiaries  Average budget
Program Type of program Description Targeting (2009) (2009)
Training of Entrepreneurship Screens and trains entrepreneurs Priority is given to youth (25-35) 506 entrepreneurs Approximately
Entrepreneurs training and support and nominates them to financial and unemployed. trained. Syrian
for access to finance institutions to obtain funding. Training Pounds (SYP)
courses are usually short (15 hours), 8 million (5140
and topics revolve around creating thousand)
businesses.
Applicants take personality and
written examinations to assess their
entrepreneurial qualifications.
Micro, Small Loan guarantee Intermediates and guarantees loans — From 2008 to mid-2010,
and Medium scheme taken up by small and medium 229 small and
Enterprise enterprises (30% of loan guaranteed) medium enterprises

Development

and microenterprises (up to 70%
guaranteed) at third-party financial
institutions.

Firms must have a minimum number of
workers according to size of capital.
Beneficiaries must establish the project
inside the governorate in which they
live, complete the Entrepreneurship
Training Course, submit a business
plan, hold a business license, and
contribute a certain percentage of the
enterprise capital.

were referred

to cooperating
banks, 40 of which
were funded; 31
microenterprise
projects were
referred to
nonbanking funding
institutions, 10 of
which were funded.

table continues next page
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Table 6.3 Summary of Entrepreneurship and MSME Development Programs Provided by the PCEED in Syria, 2009 (continued)

Number of beneficiaries ~ Average budget
Program Type of program Description Targeting (2009) (2009)
Women Social services, training, Provides lending services, social Target group is unemployed women 1,839 women trained
Empowerment and loan scheme development services, and economic in poor villages. Selected villages in entrepreneurship.
and Poverty opportunities to women in poor must have low living standards The number of
Alleviation villages. The main component is the and high female unemployment women obtaining a
provision of loans of SYP 25,000 and illiteracy rates. Beneficiaries loan is unknown.
200,000 ($435-3,500). Lending adheres must be unemployed and hold a _
to Murabaha Islamic principles (profit- literacy certificate at a minimum.
free and transparent transactions). If women have children, none
The interest rate is 6%, with an should have dropped out of
exemption rate of 2% that is returned compulsory education and all
to the female borrower in case of should be enrolled in the national
commitment to repayment. vaccination program.
Business Incubator Business support Aims to help entrepreneurs establish — Since 2006, two —
services and manage new enterprises by incubators have
providing them with space, business been launched,
services, and consultations during the assisting 25 projects
incubation period. in total.

Note: — = not available.
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Lessons Learned and Policy Recommendations

The development of thoughtful regulatory frameworks can positively affect the
quality of ALMP provision in Syria. The existence of regulatory frameworks and
need for reform varies from one category of ALMP to another. In particular,
while the private provision of employment services is regulated, the provision of
other ALMPs, such as training programs, lacks coherent nationwide regulations.
Hence, in the case of employment services, the major challenge lies in ensuring
that the government’s regulatory role is oriented toward improving the quality
and equitable targeting of services provided by private agencies rather than
hindering their work. As for training, priority should be given to developing
vocational qualification frameworks that set standards for the delivery of training
programs with respect to curricula, skills acquisition, and certification. Ensuring
better quality of the services provided to job seekers and providing clearer signals
to employers on the skills and capacities of job seekers is crucial.

Sustained and strengthened policy and budgetary commitment to ALMPs will
be key to the success of efforts to support private sector employment. The poten-
tial of ALMPs as short-term tools to leverage labor demand, supply, and interme-
diation in the private sector is not fully exploited. The PCEED, which was
created to facilitate private sector employment, faces difficulties in fulfilling its
mandate: its financial resources and its human and technical capacities remain
extremely limited, resulting in few programs with limited coverage. Also, job
seekers remain reluctant to participate in its programs, partly as a result of their
preference for public sector employment. Syria should prioritize private sector
employment and increase public investment to enable the PCEED and other
public agencies to fulfill their mandate.

Toward this end, substantial investment should be made in reorienting public
employment services toward the private sector labor market. Public employment
services are currently geared toward facilitating job matching in the public sector;
no public agency facilitates private sector employment, whether through labor
market intermediation services or career counseling to job seekers. Syria could
consider providing diversified employment services for private sector jobs
through the PCEED, possibly building on the experiment of the Career
Management Center piloted at Damascus University. The legalizing of private
employment agencies is a promising development, calling for the right enabling
and regulatory environment.

Scaling up of services provided by public agencies involved in ALMP provi-
sion would create more opportunities to support job seekers. Most of the
employment services, training and entrepreneurship, and MSME development
programs provide a limited number of services to a small pool of beneficiaries.

Innovative financial and career incentives for job seekers are needed to
encourage them to cease waiting for a public sector job and actively engage in
job search or employment in the private sector. The use of employment subsidies
could be explored as a means to bridge the gap between market wages and job
seekers’ reservation wages.
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Also crucial are efforts to strengthen the targeting of youth and women in ALMP
provision to ensure their equitable access to the programs. Women and youth
form the bulk of Syria’s unemployed and inactive, but they are not systematically tar-
geted by publicly provided ALMPs. A categorical targeting of these groups, coupled
with a means test, would ensure that programs reach more of those most in need.

Enhanced data collection to inform, monitor, and evaluate ALMPs provides
opportunities to improve the quality of service provision. In particular, strengthened
labor data and information systems would facilitate the design of evidence-based
ALMPs. Labor data and information in Syria are weak, and the use of existing data
by policy makers is low. There is an opportunity for the MoSAL, in particular the
PCEED, to engage in the development of labor market data and studies to inform
the design of ALMPs and ensure their relevance to labor market needs.

Stronger monitoring and evaluation systems would allow policy makers to
track the impact of publicly provided ALMPs in Syria. Most of the programs are
neither regularly monitored nor properly evaluated: few or no data are available
to track implementation, and the short-, medium-, and long-term impacts on
employment or wage outcomes remain largely unassessed.

Partnerships with private businesses could help leverage resources and
enhance the quality and impact of ALMPs. At present, there is almost no involve-
ment of the private sector in guiding and motivating ALMP design and content.
In addition, awareness within the private sector of programs offered by public
agencies is limited, and there are no incentives to encourage use of the programs.
Building stronger partnerships between public providers of ALMPs and private
businesses would enhance the quality of services provided and their relevance to
the actual needs of the labor market. It would also help build trust in the pro-
grams on the part of private businesses and thus potentially increase their
engagement with program beneficiaries.
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CHAPTER 7

Public Employment Programs
in Tunisia

Diego F. Angel-Urdinola, Anne Hilger, and Rene Leon-Solano

Introduction

Coping with a large population of educated, unemployed youth is one of the
most serious challenges facing Tunisia. Despite solid economic growth prior to
the Jasmine Revolution of 2011, unemployment in Tunisia was high and
increasing (Belghazi 2012). Overall unemployment rose from 13.0 percent in
2010 to 18.9 percent in 2011, accounting for about 739,000 jobless individuals.
Unemployment among highly skilled young people between 15 and 29 years of
age was even higher, as much as 44.3 percent in 2010 (INS 2011).

Unemployment rates among this group, the most vocal during the Jasmine
Revolution, will probably continue to worsen in the near future as new labor
market entrants outpace employment creation. Indeed, between 2010 and 2011,
the labor force with university education displayed a net increase of 8.6 percent
while net employment among this category decreased by 0.2 percent. An impor-
tant factor in recent labor market trends is that Tunisia is at the peak of its
demographic transition, with a median age of 29. Youth between the ages of
15 and 25 account for about 20 percent of the overall population, and young
adults between 25 and 34 make up half of new labor market entrants.

Nonetheless, while unemployment rates are highest among educated youth,
the majority of the unemployed in Tunisia (67 percent) are workers with no
university education (World Bank and INS, forthcoming). Moreover, approxi-
mately 40 percent of the low-skilled unemployed have been unemployed for at
least 12 months. This is important because long-term unemployment reduces an
individual’s chance of securing employment in the future. At the same time, the
labor market in Tunisia faces important structural problems, such as regulatory
rigidities, skills mismatches, a large public sector that distorts incentives, and
sluggish labor demand (World Bank and INS, forthcoming).

Active labor market programs (ALMPs) have long been at the core of Tunisian
labor market policy. ALMPs were first launched in 1981 to address employment
challenges faced by graduates of vocational training institutes. In 1987, paid
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internships were introduced to facilitate job insertion among first-time job
seekers. ALMPs began to offer wage subsidies and exemptions from social
security to employers in 2000 as a way to encourage them to hire unemployed
university graduates. The system of ALMPs in Tunisia is one of the largest in the
Middle East and North Africa, with expenditures on ALMPs surpassing
0.8 percent of gross domestic product (GDP) in 2011 and covering more than
400,000 beneficiaries. The most common ALMPs in Tunisia are wage subsidies
to promote on-the-job training among high-skilled first-time job seekers, entre-
preneurship support, and regional employment programs, mainly public works.

This chapter presents a brief overview of the main institutions providing pub-
lic employment services and ALMPs in Tunisia. They include the National
Employment Fund (Fund 21-21), the main source of financing for ALMPs; the
National Agency for Employment and Independent Work (ANETTI), the agency
in charge of implementing employment programs and services in the country;
and the regional councils, public bodies comprising representatives of regional
and local authorities, each council headed by the region’s governor. The chapter
first sets forth a rationale for the provision of public employment services and
ALMPs, then outlines the institutional framework governing employment
services. The main ALMPs are described, including regional and entrepreneur-
ship programs. Finally, the chapter identifies the main challenges hindering the
effective and efficient delivery of employment services and offers some policy
recommendations.

Rationale for Public Employment Services and ALMPs in Tunisia

Labor Market Outlook

The Tunisian labor market faces substantial challenges in providing sufficient jobs
of adequate quality for its fast-growing labor force. From 2005 through 2010,
labor force participation grew by only about 1 percent in the North Africa region
as a whole, more slowly than in the rest of the world (ILO 2011). However, in
Tunisia labor force participation grew by 3.4 percent in the same period
(table 7.1). This increase is due in part to the country’s demographic transition,
with a large youth bulge that will continue to put pressure on the labor market.
In fact, the labor force participation rate is expected to grow at over 2 percent
annually until 2015.

Unemployment rates are especially high among youth, women, and university
graduates, but the stock of the unemployed population is mainly composed of
nongraduates. Unemployment has been rising fastest among university graduates
and women, as well as rural residents. In addition, unemployment affects regions
differently, with interior regions facing substantially higher rates than coastal
regions.

Long-term unemployment is widespread and increasing rapidly. About
34 percent have been searching for longer than 12 months, and 13 percent have
been searching for longer than 24 months. Long-term unemployment rates are
particularly high among university graduates, at 44 percent. Not only are jobs
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Table 7.1 Tunisia Labor Market Indicators, 2005 and 2010

percent

Indicator 2005 2010
Labor force participation rate (ages 15-64)

Male 72.78 74.74
Female 25.65 27.03
Youth (ages 15-24) 31.66 31.22
Total 48.93 50.56
Unemployment rate

Male 1240 11.09
Female 15.36 19.12
Youth (ages 15-24) 28.19 29.39
Total 13.19 13.27

Source: Based on Tunisia’s Labor Force Survey, years 2005 and 2010.

scarce, but the quality of employment is low. Informality is widespread:
40 percent of the employed in urban areas work without a contract.

This evidence suggests that unemployment in Tunisia is structural. In addition
to the youth bulge, several other supply and demand factors are constraining
employment growth. They include the prevalence of skills mismatches, inefficient
systems for private intermediation, rigid labor market institutions, the low quality
of education, and low levels of private investment.

Profile of Registered Unemployed Graduates

In 2011, ANETI’s database included 802,353 registered individuals, of which
281,218 (about 35 percent) were active registered job seekers. The majority of
active job seekers were university graduates (73 percent), first-time job-seekers
(95 percent), and women (60 percent). In this section we provide a brief over-
view of job seekers who are university graduates—a group that constitutes a
priority target of labor policy in the country. This profile is based on administra-
tive data for the year 2010.

Data for the period show that 67 percent of graduates registered with ANETI
are female. Rising educational levels among women and the rising labor force
participation of educated women have been accompanied by an increase in their
unemployment rates: between 2005 and 2010, unemployment rates among
women with tertiary education doubled. The distribution of the registered
unemployed by age (averaging 26 to 27 years old) is very similar for men and
women (figure 7.1, panel a). However, a significant gap exists with respect to
field of study (figure 7.1, panel b). Unemployed men are most likely to have
graduated from sciences and technology, and unemployed women from econom-
ics and law.

Registered unemployed graduates tend to be concentrated in few regions
(map 7.1). This could be the result of several factors. One is the existence of
universities in those areas. Tunis, Sfax, Gafsa, Gabes, and Jendouba are all regions
where large public universities operate. After graduating from university in
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Figure 7.1 Registered Unemployed Graduates by Age and Field of Study in Tunisia, 2010
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Map 7.1 Regional Distribution of Registered Unemployed Graduates, Tunisia, 2010
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a specific governorate, graduates may start to search for work there. A second
factor is the availability of employment offices: ANETI has 91 employment
offices distributed over the 24 governorates, with an average of 3.8 offices per
governorate (see map 7.1). Third, some regions have lower economic perfor-
mance and a generally higher rate of unemployment than others. For instance, in
Gafsa and Jendouba, interior regions without large economic sectors other than
agriculture, overall unemployment rates in 2010 were 28.5 and 18.4 percent,
respectively—while the national average was at 13.27 percent in the same year.

More than 90 percent of registered job seekers have been unemployed for at
least a year, and more than 70 percent for more than two years (average registra-
tion duration is 3.18 years). Landlocked regions are particularly exposed to high
rates of long-term unemployment among graduates.
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Institutional Framework for Employment Programs in Tunisia

The MVTE is the government agency in charge of employment policy in Tunisia,
which includes overseeing the delivery of employment services. The MVTE
manages the National Employment Fund (Fund 21-21), which finances:
(a) regional programs managed by the Regional Councils, notably public works
and other social programs (Employment Solidarity Contract, CES); (b) employ-
ment programs managed by ANETT; and (c) some micro-credits managed by the
Tunisian Solidarity Bank (TSB). Most micro-credits, however, are financed
through the National Fund for the Promotion of Handicrafts and Small Trades
(FONAPRAM), a fund that was created in 1982 to support the development of
micro and small enterprises in the handicraft industry in the country. The Central
Bank of Tunisia oversees the FONAPRAM (figure 7.2). Other entities that are
involved in overseeing and/or delivering employment services in Tunisia include
the Ministry of Regional Development and Planning and the Tunisian National
Agency of Vocational Training.

The National Employment Fund (Fund 21-21)

Financing for ANETI's ALMPs comes mainly through the National Employment
Fund, known as Fund 21-21. The Fund 21-21 was established in 1999 (Law
99-101) and is financed through a special account of the Treasury. Its budget is

Figure 7.2 Institutional Framework for Employment Programs In Tunisia
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financed through general tax revenues, individual contributions, as well as from
earnings from privatization operations. Since 2009, the fund finances ALMPs
delivered by ANETI.

The resources of the Fund 21-21 are significant at approximately 460 million
Tunisian Dinars (TD) in 2011 ($285 million) (about 0.8 percent of GDP)
financing primarily: (a) regional employment programs, such as public works (about
10 percent of total fund allocations in 2010/11); (b) micro-credits provided by
the Tunisian Solidarity Bank (TSB) (about 10 percent of total fund allocations in
2010); and (c) ALMPs delivered by ANETI (about 80 percent of total fund allo-
cations in 2010).

National Agency for Employment and Independent Work (ANETI)
The National Agency for Employment and Independent Work (Agence
Nationale pour 'Emploi et le Travail Indépendant, ANETI) is responsible for
implementing publicly provided ALMPs (Law 93-11 of 1993 and Decree 2003-
564 of 2003). It is especially charged with providing employment services to
the unemployed through its regional offices, implementing employment pro-
motion and microenterprise programs, and providing placement services to
Tunisians who want to work abroad. The MVTE oversees the agency’s financial
arrangements (approval of budgets, financial statements, creation/abolition of
offices, etc.) as well as its administrative organization (management, operations).
All procedures related to ANETI’s human resources, such as remuneration and
classification of jobs, require approval by the MVTE and must be presented to
the Ministry of Planning and International Cooperation for review.

ANETI’s main mandate is to offer a series of Active Labor Market Programs
to job seekers and to disseminate information about employment and job
qualifications to firms and job seekers.

¢ Facilitate employment insertion of job seekers

¢ Support the promotion of small enterprises and self-employment

¢ Provide information and training to job seekers to facilitate their insertion into
the labor market

¢ Organize and monitor placement of Tunisian workers abroad

e Facilitate the reinsertion of returning emigrants into the Tunisian labor
market

ANETI is headed by a director general (Decree 97-1938 of 1997), who is nomi-
nated by the minister of vocational training and employment. The director
general oversees the administrative, technical, and financial aspects of the agency
and is also the president of the Enterprise Council.l Figure 7.3 provides an
overview of ANETT's organizational setup.

ANETI runs a network of regional employment and self-employment offices
(Decree 2003-564 of 2003). These include three types of offices: multiservice
employment offices, sector-related employment offices, and specialized employ-
ment offices. Multiservice employment offices carry out a range of tasks such as
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Figure 7.3 Organizational Setup of the National Agency for Employment and
Independent Work (ANETI), Tunisia
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Table 7.2 Possible Regional Employment Office Units and Their Tasks, Tunisia
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employment and Implement employment ~ Hold training sessions. market. resources.
training opportunities in promotion programs. Create/update list of Analyze
private or public sector.  Oversee placement of microenterprises in employment
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capabilities. emigrants.

providing information and vocational guidance, placement and insertion, and the
promotion of microenterprises and self-employment. Sector-related employment
offices carry out functions related to one specific economic sector that is of
central importance in the region where the office is located. Specialized employ-
ment offices cater to job seekers with different qualifications and needs.

As shown in table 7.2, each employment office may have one or more units;
the structure depends on the nature and volume of each office. Units are created
by decision of the director general of ANETI with the approval of the minister
of vocational training and employment (Decree 2003-564 of 2003).

Regional Councils

The regional councils financed by Fund 21-21 are in charge of implementing
regional employment programs, notably labor-intensive public works. Each
regional council is chaired by the governor and includes representatives of public
agencies and local authorities. In each governorate, there is a Fund 21-21 delegate
who works closely with the mayor of each municipality in the selection of sub-
projects and beneficiaries.

Tunisia’s Solidarity Bank
The Tunisia Solidarity Bank (TSB) was created in 1997 to facilitate access to
microcredit for entrepreneurs (skilled or unskilled) who lack sufficient collateral
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and/or a steady income to secure a loan from a commercial bank. Its total budget
is approximately TD 40 million ($32 million). While the TSB is not involved in
the provision of employment services in Tunisia, it is a key player in the promo-
tion of self-employment, as it provides both financing and training (through and
in partnership with ANETI) for aspiring entrepreneurs.

Public Employment Services and ALMPs Delivered by ANETI

ALMPs have long been at the core of Tunisian labor market policy. Formal ALMP
provision was initiated in 1981 in response to employment challenges facing
vocational training graduates. In 1987, program content moved away from the
exclusive provision of technical training toward programs aimed at developing
professional skills among university graduates. Wage subsidies and exemptions
from social security were introduced for university graduates in 2004.

Up to 2009, ANETI managed over 20 programs. Access was virtually uncon-
ditional for all categories of job seekers and employers, with little or no target-
ing of specific groups. Between 1981 and 2009, ALMPs served an estimated
320,000 beneficiaries. In 2009 the MVTE undertook a reform of the ALMP
portfolio, consolidating ALMPs into six programs to facilitate their manage-
ment and financial control. All wage insertion programs consist primarily of
on-the-job training and include a small monthly stipend and subsidize social
security contributions of participants. The number of beneficiaries of wage
insertion programs has increased markedly in recent years, from 85,889 (2008)
to 95,415 (2009) to 138,674 (2010). The most important programs are pro-
filed below, with more detailed descriptions provided in table 7.5 at the end of
the chapter.

Intermediation Services and Placement

ANETI provides job seekers in Tunisia with a range of labor intermediation
services through its Department of Information and Vocational Guidance.
The intermediation services provided by ANETI include: (a) counseling and
orientation, to assist job seekers to identify and develop their employment
action plans; (b) job search assistance, which includes job search strategy
development, job readiness training, and job clubs; and (c) matching and
placement support through a job registry listing current job offers that are
either directly uploaded by the employers or collected through monthly visits
to enterprises.

In 2011, ANETT’s database included 281,218 active registered job seekers, of
which 73 percent were university graduates and 95 percent were first-time job
seekers. In 2011, ANETI had approximately 1,271 staff members, of which
1,052 are counselors who are in direct contact with job seekers (a caseload of
267 councilors per job seeker). ANETI is very proactive visiting enterprises.
Between years 2006 and 2010, ANETI staff recorded that they had conducted
about 95,000 enterprise visits on a yearly basis (table 7.3). As a result of its out-
reach to enterprises, ANETI registers between 150,000 and 180,000 vacancies
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Table 7.3 Statistics on Labor Intermediation Services in Tunisia

Year 2006 2007 2008 2009 2010 2011
Number of visits to enterprises 98,897 98,757 93,597 99,148 94,429 —
Number of registered vacancies 138,177 142,042 147,466 159,893 176,196 100,356
Number of placements 123,366 124,572 134,224 131,403 123,421 46,468
Ratio of placements to vacancies (%) 89 88 91 82 70 46

Source: ANETI's administrative data.
Note: — = not available.

on a yearly basis. In recent years, probably due to economic and political factors
arising after the Jasmine revolution, the number of vacancies filled by ANETI
decreased significantly. In particular, the ratio of total placements to available
vacancies decreased from 82 percent in 2009 to 46 percent in 2011. Furthermore,
the decrease in the number of vacancies filled coincided with the introduction of
the AMAL program in 2011 (more information about this program is provided
below). After the program was introduced, many counselors became burdened
with administrative processes related to the registration and payments of AMAL
beneficiaries, which clearly undermined ANETTI’s labor intermediation capacity.
Given the fact that vacancies still exist, reinforcing labor intermediation capacity
in Tunisia seems a quick win. This could be done by allowing the entry of private
intermediation services, expanding the number of ANETI counselors in direct
contact with enterprises and job seekers, and simplifying ANETI’s cumbersome
administrative processes of registry and payment (see Belghazi 2012). According
to Tunisian law, ANETI has monopoly status, being the only institution providing
labor intermediation services in the country. However, the needs of job seekers
in Tunisia make it practically impossible for ANETI to deliver the services
required for the diverse group of job seekers, inactive groups, and employers.
Enabling private intermediation would require revising Tunisia’s Labor Code

(Article 285).

Stage d’Initiation a la Vie Professionnelle

The Stage d’Initiation a la Vie Professionnelle (SIVP) seeks to introduce
educated first-time job seekers to the labor market by placing them in intern-
ships, with a stipend, that usually run for a year. The program gives beneficiaries
a stipend of TD 150/month ($102/month) and covers social security contribu-
tions as well as up to 200 hours of training cost. The program is targeted at
university graduates who remain as job seekers six months after graduation.
SIVP is the largest of the Tunisian ALMPs, with almost 47,000 beneficiaries in
2011.In 2010 most beneficiaries were women (61 percent). In terms of qualifi-
cations, most beneficiaries graduated with degrees in sciences and technologies,
economics, management, or law (69 percent), followed by arts and humanities
(16 percent). Employers participating in these programs are mainly in the ser-
vice sector (42 percent), followed by manufacturing (22 percent) and trade
(18 percent). SIVP beneficiaries are heavily concentrated in coastal/industrial
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Figure 7.4 SIVP Proxy Placement Ratio in Tunisia by Governorate, January-November 2010
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regions. Most SIVP contracts are signed in Tunis (25 percent), followed by
Ariana and Sfax (10 percent each).

An evaluation of SIVP’s performance reveals that program beneficiaries have
very low rates of job insertion after program completion (at 23.7 percent in
2010) (figure 7.4).

Contrat d’Insertion des Diplémés de I'Enseignement Supérieur (CIDES)

The CIDES program is targeted at higher education graduates who have been
unemployed for over three years (revised to two years in 2011). The Program
seeks to provide beneficiaries with professional qualifications through an
internship in a private firm along with up to 400 hours of training, either in
the firm or in a public or private training institution. The program allocates
to beneficiaries a stipend of TD 150/month ($102/month) and covers a share
of the employer’s contribution to social security for seven years (100 percent
in years 1 and 2; 85 percent in year 3; 70 percent in year 4; 55 percent in year
5; 40 percent in year 6; and 25 percent in year 7) for those recruited in 2009
and 2010. In 2011, about 3,000 beneficiaries participated in the CIDES
program. Like the SIVP, most beneficiaries of the CIDES program are
women (61 percent). Beneficiaries are mainly economics and law graduates
(42 percent) as well as graduates from science and technology (29 percent).
The majority of employers that participate in the program are in the services
sector (77 percent). In theory, firms are required to hire beneficiaries after
program completion. In practice, placement rates are surprisingly low (at
20.7 percent in 2010). Overall, only 11 percent of all eligible registered
unemployed benefit from the CIDES program. This figure indicates that
program coverage is rather low, partly due to a general lack of internship
opportunities in the private sector.
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Contrat d’Adaptation et d’Insertion Professionnelle

The Contrat d’Adaptation et d’Insertion Professionnelle (CAIP) is targeted at
nongraduates, those without higher education. In 2011, about 40,000 individuals
participated in this program, making it the second largest ALMP provided by
ANETI The program aims to equip each job seeker with skills that fit an open
position in a private enterprise. The program provides a small stipend of TD 100/
month ($68/month) in 2010 and social security coverage. In theory, firms need
to provide 400 hours of training to beneficiaries, but this is largely unenforced
and rarely happens. Participating enterprises are predominantly in the manufac-
turing sector (57 percent) and in the services sector (15 percent). In 20009,
90 percent of new beneficiaries did not have any degree, and 9 percent had only
a high school diploma. In 2010, the job insertion rates of beneficiaries after pro-
gram completion were rather low, at 18 percent.

Contrat de Réinsertion dans la Vie Active

The Contrat de Réinsertion dans la Vie Active (CRVA) targets previously
employed workers who lost their job for economic or technical reasons. The
program allows workers to gain new skills that match the requirements of a
previously identified open position. The program provides beneficiaries with a
stipend of TD 200/month ($136/month) and social security coverage. The pro-
gram also covers 200 hours of training costs and up to 30 percent of all transpor-
tation costs incurred by beneficiaries in order to participate in training activities.
The large majority of individuals benefiting from this program do not hold ter-
tiary education diplomas (90 percent). The CRVA is small in absolute terms,
covering only 1,000 interns in 2011, and basically operates only in Monastir and
Tunis (59 and 20 percent of participants, respectively). The weak take-up might
be due to a lack of interest from potential employers and the program’s interfer-
ence with the social insurance system in place: participation in the program
prevents potential beneficiaries from benefiting from, for example, an early
retirement pension (Mani 2011).

Service Civil Volontaire

The Service Civil Volontaire (SCV) is a subsidized part-time internship of
up to one year, intended for first-time job seekers with university degrees
who have not enrolled in the SIVP.2 The program mainly serves job seekers
who have been unemployed for more than a year (64 percent of all program
participants). The program places beneficiaries in professional organizations
and associations, where they engage in an activity of benefit to society in
order to gain work experience and soft skills. Program beneficiaries receive a
stipend of TD 200/month ($136/month) and social security coverage.
Placement is not expected to result in permanent hiring. The SCV is a small
program, with 8,000 participants in 2011. Associations do not have to meet
any quality criteria to participate in the program. Indeed, most that partici-
pate are very small, often with low capacity, which reduces the attractiveness
of the program.
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Prise en charge par I'Etat de 50 pourcent des salaires verses (PC50)

The PC 50 program (Prise en charge par 'Etat d'une part des salaires versés)
aims to encourage private companies to hire first-time job seekers with a univer-
sity degree by paying half of their wage for the first 12 months of the contract,
up to TD 250/month ($170/month). The PC50 program exists only in regional
development zones (which are defined by the Investment Code) and only
applies to firms that are active in high-value added activities with a strong knowl-
edge component. Beneficiary firms are new firms—those that have been in the
market for less than 3 years. Due to its very specific target group, the program

remains small: in 2011, only 500 graduates benefited from this program for a
total cost of about TD 500,000 ($300,000).

The Programme d’accompagnement des promoteurs des petites entreprises
(PAPPE)

The PAPPE targets potential entrepreneurs. The program includes coaching, sup-
port in conceptualizing a business plan, as well as support after the creation of
the enterprise. For supporting start-ups, the program finances up to TD 100,000
($62,000) per project. On the training side, ANETI offers PAPPE beneficiaries
two main entrepreneurship courses: (a) The Méthode Originale de Recherche
Active d'Idées Nouvelles pour Entreprendre (MORAINE) is a two-day course
that seeks to foster the creativity of participants and encourage them to become
entrepreneurs; and (b) Création d’Entreprises et Formation d’Entrepreneurs
(CEFE) is a four-week course that trains aspiring entrepreneurs to create a viable
business plan. PAPPE beneficiaries can also benefit from coaching services, as
well as other technical and management advice and support. ANETI supported
17,000 projects in 2011 for a total cost of DR 4.2 million ($2.9 million).

The AMAL Program

After the Jasmine Revolution, Tunisia’s interim government launched the Active
Employment Search Program for Higher Education Graduates (Programme de
Recherche Active d’Emploi au Profit des Diplémés de I'Enseignement Supérieur)
in February 2011. This employment program, known as AMAL (“hope” in
Arabic), provides unemployed university degree holders with employment ser-
vices for up to 12 months. The program offers beneficiaries career coaching,
training and retraining in hard and soft skills, on-the-job training, and a monthly
stipend of TD 200 (equivalent to $136) to encourage them to actively search for
a job.

While conceived as an activation program, AMAL in practice is mainly
providing cash assistance to unemployed graduates. This has important implica-
tions for the country’s budget. Part of the problem is that AMAL is in essence a
social response to the Jasmine Revolution, an effort by government to appease
unemployed university graduates and achieve social peace. In 2011, the program
benefited 155,000 individuals, far more than the original projection of about
30,000 per year2 Given the number of beneficiaries, there are clear capac-
ity constraints, in terms of both staff and resources, that make it difficult to
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implement the activation components of the program as specified in its
operations manual (mainly coaching and internships in the private sector). There
are also institutional challenges, such as a lack of operational leadership at the
central and local levels and a lack of coordination between the implementing
agency (ANETI) and the MVTE.

Other Employment Programs Financed by the Fund 21-21

Regional Programs Under the Employment Solidarity Contract (CES)

The Employment Solidarity Contract (Contrat Emploi-Solidarité, CES) is a
series of instruments that are also financed by Fund 21-21. In contrast to
ANETT’s programs described above, however, CES does not target one specific
group of unemployed individuals. Instead, it aims to integrate unemployed
people within the framework of regional and local employment promotion
initiatives. In addition, CES instruments are more socially oriented, focus on
specific sectors, and provide governorates and other regional public entities with
flexibility in the design of projects and selection of beneficiaries.

CES instruments that target the unskilled include public works, internships in
small and medium enterprises (SMEs) and craft workshops, and job-readiness
training for the disabled. Each of these programs provides a stipend to both the
employer and the beneficiaries. The public works program has by far the most
beneficiaries, approximately 14,000 in 2010. Table 7.4 shows the CES instru-
ments that were operational in 2010-11.

Table 7.4 Instruments and Beneficiaries of CES in Tunisia, 2010-11

Number of
Number and name of instrument Year created Responsible ministry beneficiaries
7.Employment for Graduates in Adult Literacy 2000 Social Affairs Total: 20,500
2010: 2,080
13. Vocational Training for National Defense 2000 National Defense —
Construction Sites
14. Internships in SMEs and Craft Workshops 2000 Commerce and Industry Total: 165,888
2010:3,878
15. Internships in National Defense Construction Sites 2000 National Defense —
16. Public Works 2000 Interior and Regional Total: 143,525
Development 2010: 14,391
20. Employment of Graduates in NGOs 2001 Interior and Regional Total: 8,409
Development 2010:379
24. Foreign Language Training 2001 ANETI Total: 892
2010:63
25. Job-Readiness Training for the Disabled 2001 Social Affairs Total: 12,064
2010: 1,348
41. Public Sector Entrepreneurship 2005 All Total: 547
2010:26

Source: Belghazi 2012.
Note: — = not available.

Building Effective Employment Programs for Unemployed Youth in the Middle East and North Africa «
http://dx.doi.org/10.1596/978-0-8213-9904-0



Public Employment Programs in Tunisia

Microcredit and Entrepreneurship Programs

Fund 21-21 also finances some of the Tunisia Solidarity Bank’s activities. With
the resources obtained through Fund 21-21, the TSB provides concessional loans,
either directly to entrepreneurs whose projects exceed TD 10,000 ($6,802) or
indirectly through microcredit associations, which must ensure a minimum
recovery rate of 80 percent. The TSB provides loans for either the creation or the
expansion of small enterprises. Individuals seeking financing from TSB must have
a viable business plan and contribute at least 10 percent of the project’s total
cost. Unskilled youth have access to a line of credit of up to TD 10,000 ($6,802),
while high-skilled youth can access loans of up to TD 100,000 ($68,027). In
2010, a total of 82,598 projects were financed, directly or indirectly, by the TSB
with funds obtained through Fund 21-21. Of the projects financed, 76,599 had
budgets under TD 10,000.

Challenges and Policy Options

ANETT's insufficient human resources constitute a critical challenge to the effi-
cient and effective delivery of employment services in Tunisia. As mentioned
before, in 2011, each ANETI counselor served on average 267 job seekers, which
is significantly above international standards.# The Jasmine Revolution exacer-
bated the problem, as hordes of unemployed youth registered with ANETI in
order to receive unemployment assistance through AMAL. This placed an unex-
pected additional burden on ANETI’s counselors, who had to take on many
administrative tasks such as processing applications and payments to AMAL
beneficiaries, thus hindering their capacity to provide employment services.

Insufficient and poor delivery of employment services is also explained by
the fact that the Labor Code (articles 280-285) gives ANETI a monopoly in
the provision of placement services in Tunisia. Private providers of domestic
placement services, whether free or fee-based, are forbidden by law. While
some private organizations provide placement services to the unemployed in
Tunisia, they are mainly temporary agencies and executive search firms
(“headhunters”). As temporary labor is not regulated or forbidden by the
Labor Code, temporary agencies have the reputation of placing workers in
low-quality, low-paying jobs and are thus highly unpopular among labor
unions.

ANETT’s limited capacity has a marked impact on its outreach and interme-
diation services. The agency has a special unit in charge of reaching out to
potential employers (Unité d'Information et d’Orientation Professionnelle). In
2011, staff from this unit were able to identify 100,356 vacancies (internships
and permanent positions), but they filled only about 46 percent of these vacan-
cies. Vacancies are entered in a database open to job seekers, and most are filled
by individuals who contact the enterprise directly and then inform ANETI of
the match. There is no systematic way for ANETI to match the registered
unemployed to available vacancies, which partly explains why a large share of
all available vacancies were not filled in 2011.
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Table 7.5 Summary of Public Employment Programs Provided by ANETI in Tunisia, 2011

Program

Objectives

Targeting and duration

Stipend and other benefits
provided by state

Other requirements

Budget and number
of beneficiaries

AMAL: Programme de
Recherche Active
d’Emploi au Profit
des Diplomés de
'Enseignement
Supérieur (or contrat
SyRAE)

Support active job search

through information,
coaching, stipend, and
internships.

SIVP: Stage d'Initiation a Help beneficiaries

la Vie Professionnelle

CIDES: Contrat
d'Insertion des
Diplomés de
'Enseignement
Supérieur

acquire professional
skills to facilitate
their integration into
the workforce in the
private or public
sector.

Help beneficiaries obtain

professional skills by
alternating between
a private firm and

a public or private
training program
agreed to by the
beneficiary, the firm,
and ANETI.

Tunisian first-time job seekers

who are university graduates

or holders of an advanced
vocational diploma or certified
vocational training diploma (FP
homologué). Must be registered
with ANETI and unemployed > six
months. May be former interns
of SIVP, CIDES, or SCV. Duration:
12 months, including one or two
3-month internships in different
firms.

Tunisian first-time job seekers,

university graduates or
equivalent. Duration: up to 24
months, including one or two
12-month internships in different
firms.

Graduates of higher education who

have been unemployed for > two
years since obtaining diploma.
Duration: 12 months.

Stipend of Tunisian dinars (TD)

200/month ($136/month).
Medical insurance. Right to
benefit is lost if registration is not
renewed for three consecutive
months, if beneficiary is a
student, or if employment or self-
employment is obtained.

Stipend of TD 150/month

($102/month). Social security
coverage. Training costs (200
hours maximum).

Stipend of TD 150/month

($102/month).

Additional training (300 hours

maximum). A share of employer’s
contribution to social security
for seven years (100% in years 1
and 2; 85% in year 3; 70% in year
4;55% in year 5; 40% in year 6;
25% in year 7) for those recruited
in 2009 and 2010, and for three
years (100%, 75%, 50%) for those
recruited in 2011.

Beneficiary must attend
meetings at the
employment office,
renew registration
each month, and
update personal
information for
employment search
on ANETI website.

Firm must provide
additional stipend
of at least TD 150/
month ($102/month).
Firm cannot take
new interns if it fails
to hire 50 percent of
previous interns after
internship.

Firm commits to hire
beneficiary at end of
internship. Firm pays
additional stipend
of TD 150/ month
($102/month). Firm
receives bonus of
TD 1,000 ($680) after
hiring.

Program launched
in March 2011.
Budget 2011:
TD 252.6 million
($172 million).
Beneficiaries:
155,000.

Budget 2011:
TD 57 million
($38.9 million).
Beneficiaries:
46,000.

Budget 2011:
TD 5 million
($3.4 million).
Beneficiaries:
3,000.

table continues next page
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Table 7.5 Summary of Public Employment Programs Provided by ANETI in Tunisia, 2011 (continued)

Stipend and other benefits Budget and number

Program Objectives Targeting and duration provided by state Other requirements of beneficiaries

CAIP: Contrat Help beneficiaries obtain  Unemployed persons without Stipend TD 100/month Firms pays stipend Budget 2011:
d’Adaptation professional skills to higher education. Duration: ($68/month). Social security of TD 50/month TD 28 million
et d'Insertion meet requirements 12-month internship. coverage. Training (400 hours ($34/month) to ($19.1 million).
Professionnelle of a job offer from a maximum). beneficiary. Beneficiaries:

private firm for a job 40,000.
that cannot be filled

due to unavailability of

suitable workers in the

labor market.

SCV: Service Civil Improve beneficiaries’ First-time job seekers who are higher Stipend of TD 200/month Association that Budget 2011:

Volontaire employability and education graduates. Duration: 12 ($136/month). Social security receives worker TD 11 million
facilitate insertion into months. coverage. pays an additional ($7.5 million).
the workforce through stipend. This Beneficiaries:
voluntary internships obligation was 8,000.
and part-time work in removed in 2010.
community services.

CRVA: Contrat de Allow workers who lost Permanent or temporary workers, Stipend of TD 200/month Firm provides an Budget 2011:
Réinsertion dans la their jobs to obtain with at least three years’ ($136/month). Social security additional stipend to TD 1 million
Vie Active new skills, meeting experience in the same firm, who coverage. Training costs (200 beneficiary. (0.7 million).

the requirements of lost their job for economic or hours maximum). Up to 30% of Beneficiaries:
a job offer previously technical reasons or as a result transportation costs. 1,000.
identified in a private of the sudden, final, and illegal
firm. closing of the firm they worked

for.

PC50: Prise en Charge  Encourage private First-time job seekers with higher 50% of wages of newly hired Firm must file request Budget 2011:
par I'Etat d’une Part firms to hire higher education and recently created employees for a year, up to with ANETI for review TD 500,000
des Salaires Versés education graduates firms located in regional TD 250/month ($170/month). by interdepartmental ($300,000).

(PC50)

by paying half the
wage for 12 months.

Duration: first three years after
business entry.

development zones, operating in
high-value-added activities with
a strong knowledge component.

Possibility of training programs
provided by ANETI.

commission to Beneficiaries: 500.
ensure compliance

with active labor

market policy

priorities.

table continues next page
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Table 7.5 Summary of Public Employment Programs Provided by ANETI in Tunisia, 2011 (continued)

Stipend and other benefits Budget and number
Program Objectives Targeting and duration provided by state Other requirements of beneficiaries
PAPPE: Programme Promote Potential creators of small firms Management course (12 hours For some activities, Budget 2011:
d’Accompagnement entrepreneurship (<TD 100,000) (< $68,027), maximum). Development Fund 21-21 and TD 4.2 million
des Promoteurs des through coaching including small farmers and of business plan (200 hours public entities pay for ($2.9 million).
Petites Entreprises and support in fishers who make investments maximum). Technical assistance certain services (year Beneficiaries:
conceptualizing in category A under Article 28 of (12 days maximum). TD 200/ 1,75% Fund 21-21 17,000.

a projectand
developing a business
plan. Practical
internship in a firm for
a maximum duration
of one year, with
technical assistance.

the investment incentives code,
and higher education graduates
(Article 27 of the incentive code).

month ($136/month) stipend for
higher education graduates and
TD 100/month ($68/month) for
nongraduates, for 12 months.

and 25% public
facility; year 2, 50%
Fund 21-21 and 50%
public facility; year 3,
25% Fund 21-21 and
75% public facility).

Source: Belghazi 2012.

Note: The current minimum wage (salaire minimum interprofessionnel garanti, SMIG) in Tunisia is TD 284 ($193) per month for employees on a 48-hour week (Decree 2010-1746 of 17 July 2010).
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Beyond these structural challenges, there is a generalized lack of governance,
program coherence, and monitoring and evaluation among programs financed by
Fund 21-21. In particular, CES programs lack coherence with other programs.
Some CES instruments overlap extensively with existing ANETI programs (for
example, internship programs for young graduates), while others duplicate
similar programs implemented by the Ministry of Regional Development and
other donors (for example, public works).2 Also, there are cases of public works
projects (CES instrument 16) that are never completed and/or that pay wages to
workers who do not show up for work. In addition, CES programs do not have
clear governance frameworks, clear procedures (operation manuals are not
applied), or transparent allocation of funds.

The impact of programs financed by Fund 21-21 remains largely unas-
sessed. ANETI’s monitoring system is not results-based and only provides
data on take-up rates (i.e., outputs). CES programs largely lack monitoring
and do not generally cross-reference beneficiaries with ANETI records, allow-
ing some individuals to benefit from various programs simultaneously. There
have been some attempts to evaluate ANETI's employment programs, but
the results are outdated, sporadic, donor-driven, and lacking in scientific
credibility.

The following policy recommendations, grouped around each of the main
challenges outlined in the previous section, are critical to improve the effective-
ness of employment programs and services in Tunisia.

Improving ANETI'’s Capacity to Deliver Employment Services

o Carry out reforms to ANETI. The government needs to improve the agency’s
capacity to provide its beneficiaries with modern employment services,
including counseling, training in hard and soft skills, and labor intermediation.
This implies restructuring the organization at both the national and regional
levels, increasing the capacity of training staff, and simplifying the administra-
tion and delivery of programs. Also, the government needs to consider adjust-
ing the labor code to allow the operation of private intermediation agencies.

® Develop public-private partnerships (PPPs) for the provision of employment
services. ANETI should engage in PPPs to (a) deliver entrepreneurship training
and awareness programs to high-skilled youth, (b) provide internships and
on-the-job training to high-skilled youth, and (c) deliver soft-skills training to
all registered unemployed.

o Improve ANETI’s placement services. ANETI should boost the capacity of its
Unité d’Information et d’Orientation Professionnelle to improve outreach
to the private sector, better maintain its registry of vacancies, and develop
clear mechanisms and incentives to encourage active placements and
internships.

Reforming Regional Programs Financed by Fund 21-21
e Reform the CES. Fund 21-21 should no longer finance existing CES instru-
ments. Instead, funds should be transferred to the Ministry of Social Affairs

Building Effective Employment Programs for Unemployed Youth in the Middle East and North Africa «
http://dx.doi.org/10.1596/978-0-8213-9904-0

147



148

Public Employment Programs in Tunisia

(MoSA) (in the case of social programs) and to the Ministry of Regional
Development (in the case of public works).

Reform the implementation of the regional employment programs. There is a need
to create implementing units for regional employment programs beyond
regional councils. Regional councils lack implementation capacity and account-
ability and operate on an ad hoc basis.

Introduce productive employment programs for regional development. There is a
need to introduce regional programs in close coordination with civil society
and the private sector, tailored to regional contexts and needs. These should
promote productive regional development (investment and entrepreneurship)
and provision of social and community services (health care, elder care, child
care, and so on).

Improving the Effectiveness of ALMPs

Establish a legal framework to monitor and evaluate ALMPs delivered by ANETI.
ALMPs in Tunisia have been largely unassessed. The establishment of a legal
framework, with clear responsibilities, activities, and indicators, will help
improve the governance and effectiveness of ALMPs, as well as the use of
public funds.

Phase out AMAL. Having such an open-ended system of unemployment
assistance discourages active job search, creates dependency, does not lead to
employment, and is not fiscally sustainable. The government needs to develop
an exit strategy while also designing a communication campaign targeted at
current and potential new program beneficiaries.

Notes

1

. The Enterprise Council is an interministerial consultative council that includes union

representatives.

2. This condition was relaxed in January 2011 (Decree 2011-98).
3. Administrative data from ANETI and ONEQ (Observatoire National de I'Emploi et

des Qualifications) indicate that between March and December 2011, 193,920
individuals registered in AMAL, 144,536 benefited from the program’s stipend, 6,561
participated in an internship program, 15,422 received three days of life skills training,
and 6,708 found a job.

. Within the European Union (EU), the average staff caseload is around 1:150, while

the figure recommended by the International Labour Organization is even lower, at
1:100. This EU average figure hides considerable variation: for example, Germany has
a ratio of about 1:200 and the Netherlands 1:60.

. Instrument 16 of Fund 21-21 and the Programme Régional de Développement (PRD)

of the Ministry of Regional Development both consist of labor-intensive public works
managed by regional councils. The main differences are the wage rate and the program
duration. The PRD pays participants TD 9 per day of work (roughly equivalent to the
legal minimum wage) for a period of six months. Instrument 16 pays TD 120 (about
half the minimum wage) per month for a period of nine months.
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CHAPTER 8

Public Employment Programs
in the Republic of Yemen

Diane Zovighian

Introduction

Despite positive economic growth in the past decade, labor force participation
in the Republic of Yemen is stagnant at low levels and unemployment remains
high. Economic growth is largely led by the oil sector and is not generating
enough jobs to absorb the fast-growing labor force. Recent data are not available,
but a 2004 labor demand survey indicates that from 1999 to 2004, labor force
growth outpaced job growth, with rates of 4.3 and 3.7 percent per year,
respectively. As a result, the Republic of Yemen—Iong the poorest country in
the Middle East and North Africa (MENA)—registers among the lowest labor
force participation rates in the region, at 42.7 percent in 2008 (CSO 2008). The
country also suffers from high unemployment, which increased from 11.5 percent
in 1999 to 15 percent in 2008 (CSO 2008; World Bank 2010).

Gender and education gaps deeply segment the labor market in the Republic
of Yemen. Female labor force participation is extremely low, at 10.2 percent,
compared to 74.7 percent for men (CSO 2008). The unemployment rate for
economically active women is as high as 40.9 percent, compared to 11.5 percent
for men (CSO 2008). Educated Yemenis face particularly steep barriers to
finding jobs: unemployment in 2005 was 44 percent among those with secondary
education and 54 percent among university graduates (ILO 2008a).

Employment is dominated by work in the informal and agricultural sectors,
raising the issue of poor job quality. Informal employment in the Republic of
Yemen, proxied by the share of all employed who do not contribute to social
security, is the highest in the region, at 90 percent (Gatti et al. 2012). In addi-
tion, agriculture remains the single largest source of employment and job
creation: 33.1 percent of employed people are in the agricultural sector
(World Bank 2010). Though a shift is occurring from subsistence agriculture to
cash cropping, employment in the sector remains vulnerable, with a predomi-
nance of low-paying, low-skilled jobs.

Building Effective Employment Programs for Unemployed Youth in the Middle East and North Africa «
http://dx.doi.org/10.1596/978-0-8213-9904-0

151



152

Public Employment Programs in the Republic of Yemen

With rapid urbanization, the Republic of Yemen has witnessed important
transformations in livelihood systems and employment patterns in recent decades.
Though 68 percent of Yemenis still live in rural areas (World Bank 2010), a grow-
ing share of the population now lives in cities, where employment opportunities
are more diverse. While agriculture remains a primary source of employment for
rural workers, urban workers have access to public sector jobs and self-employment
opportunities in commerce, artisanship, and urban transport. Even so, low-wage
informal employment remains the dominant source of income in urban areas, and
the low wages and precarious nature of public sector jobs and self-employment
often result in workers combining multiple forms of employment.!

Although the Republic of Yemen continues to be one of the poorest countries
in the region, urbanization and economic growth have resulted in decreasing
poverty rates at the national level. The national poverty rate fell from 40.1 percent
in 1998 to 34.8 percent in 2005, mainly driven by a rapid decrease in urban
poverty. In rural areas, poverty has remained extremely high, with 40.1 percent
of the rural population living below the poverty line in 2005, compared to
42.5 percent in 1998 (World Bank 2010).

In a context of insufficient job creation, low job quality, and overall high
poverty rates, investments in active labor market programs (ALMPs) in the
Republic of Yemen are mainly guided by the twin objectives of job creation and
income support. Given the level of need, the Yemeni context calls for strong
investments in public works programs and in micro, small, and medium enter-
prise (MSME) development programs that can address these two objectives in
the short term. Due to low labor demand and high informality, investments in
other categories of ALMPs, including employment services and training pro-
grams, may seem less relevant in the Republic of Yemen than in other MENA
countries. Yet along with job creation and income support, increasing the
employability of the workforce through training and providing intermediation
between labor demand and supply are critical to supporting human development
and employability in the Republic of Yemen in the medium term.

The main categories of ALMPs implemented in the Republic of Yemen
include employment services, training programs, public works programs, and
programs supporting micro and small enterprise (MSE) development. The
chapter first outlines the institutional setup for service delivery, then discusses
the design and relevance of some of the programs provided. The final section
suggests ways to strengthen the relevance, effectiveness, and impact of the
country’s approach to ALMPs.

Institutional Framework for Employment Services
in the Republic of Yemen

Policy and institutional coordination across the ministries and agencies involved
in the delivery of ALMPs in the Republic of Yemen is low to nonexistent. There
are three main public institutions involved: the Ministry of Social Affairs and
Labor (MoSAL), the Ministry of Technical and Vocational Education and Training
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(MoTVET), and the Social Fund for Development (SFD). These institutions,
however, work in silos with little coordination among them. Mechanisms for
institutional coordination between the different ministries and agencies involved
in ALMP provision and human resource development more generally—such as an
inter-ministerial steering committee—are nonexistent. Policy interventions tend
to be piecemeal and are not integrated. This is partly because the Republic of
Yemen lacks a national policy framework for labor issues—notably, a national
employment strategy—that would set objectives and directions to guide policy
interventions by different ministries. Regulatory frameworks, such as a vocational
qualification framework for training programs, are also lacking, resulting in weak
quality standards for ALMP provision.

In addition, the ministries and agencies involved in ALMP provision face a
series of capacity limitations. These include insufficient hard infrastructure, inad-
equate staffing, low human capacities, and unsustainable funding schemes.

Ministry of Social Affairs and Labor

Established in 1990, the MoSAL has been restructured and renamed repeatedly
since its inception, resulting in frequent changes in mandate and responsibilities.
Such changes are considered to have had a negative impact on the performance
and capacities of the ministry’s staff (ILO 2008b). The current mandate of the
ministry is twofold:

e Social welfare, including implementation of social protection programs
(e.g., cash transfers) for poor people and vulnerable groups

e Labor issues, including implementation of labor regulations (with a focus on
occupational safety and health programs), provision of employment services,
and maintenance of labor market information systems

There is considerable scope to strengthen the human and financial capacities of
the MoSAL to fulfill its mandate, in particular in the area of employment ser-
vices and labor market information systems. Though the MoSAL has employ-
ment offices in all major cities, these offices have limited staffing and capacities
to provide employment services. Of 1,647 staff at the MoSAL in 2008, only 60
were in contact with job seekers. Basic infrastructure for labor intermediation is
lacking: employment offices do not provide walk-in centers for job seekers or
electronic labor exchange platforms. Limited resources and capacities also ham-
per the MoSAL's role as provider of labor market information: the Republic of
Yemen lacks a functioning labor market information system that could inform
the delivery of employment services.

Ministry of Technical and Vocational Education and Training

Established in 2001, the MoTVET is the main public provider of training
programs in the Republic of Yemen. The ministry has an annual budget of about
$88 million, of which approximately 50 percent is made up of contributions
from donor agencies. In 2008 it had 386 staff, covered 20 governorates and
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Sana’a, and oversaw a total of 78 public centers, including 41 institutes for tech-
nical education, 27 vocational training institutes, and 10 training centers provid-
ing short courses. In addition, 177 private training institutes are registered under
the ministry (MoTVET 2008). Yet given the absence of a vocational qualification
framework as well as audit mechanisms, the provision of training by these private
institutes is poorly regulated.

In light of its capacity gap, efforts have been made to strengthen and reform
the MoTVET in the past decade, with a strong emphasis on hardware. With
respect to institutional capacity, the MoTVET faces multiple challenges, includ-
ing understaffing and insufficient equipment, that negatively affect its capacity
to respond to both job seekers’ and employers’ demands. One of the main
responses to the ministry’s low capacities has been the building or rehabilitation
of hard infrastructure. The government of the Republic of Yemen has financed
the construction, enhancement, or upgrading of a large number of training cen-
ters over the past decade. In 2008 alone, it invested about $48 million in 75
projects. Foreign donors have also financed the development of hard infrastruc-
ture. The Saudi Development Fund provided about $12 million to support 18
projects in 2008 (MoTVET 2008). The ministry’s strategy to develop the capaci-
ties and autonomy of these training centers is unclear, but a major impediment
to their efficient functioning lies in the centralized nature of the centers’ manage-
ment and financing. Similarly, the ministry’s approach to building the skills of its
staff remains ill defined. Despite the provision of training for some staff, impor-
tant capacity limitations persist.

The MoTVET has faced challenges in engaging the private sector in the fund-
ing and design of its programs. The establishment of the Skills Development
Fund in 1995, with support from the World Bank, aimed to broaden revenue
collection to include contributions from the private sector. It also sought to cre-
ate a platform for collaboration between the ministry and the private sector,
including in the provision of training courses for employees of private companies.
The Skills Development Fund has experienced a series of difficulties in fulfilling
its mandate, partly due to the lack of clarity on its objectives, governance, and
functioning. However, recent revisions of its legal status have created space to
revitalize the institution and further its use as a vehicle for cooperation with the
private sector.

Social Fund for Development

Established in 1997, the SFD focuses on supporting poverty alleviation through
the creation of job opportunities and the delivery of basic services to poor com-
munities. It is an administratively and financially autonomous agency, super-
vised by a board of directors chaired by the prime minister and including
members of the government as well as private sector and civil society represen-
tatives. In 2008, its total budget was $125 million. This budget finances a vari-
ety of services and programs, including two major types of ALMPs: the SFD is
the major public provider of MSME development programs and a core provider
of public works programs in the Republic of Yemen.2 Nongovernmental
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organizations and microfinance institutions play a key role in the delivery of
services.

Foreign donors contribute substantially to financing and building the capaci-
ties of the SFD. The World Bank played a critical advisory and financing role
in the establishment of the fund in 1997. In the third planning phase of the
fund (2004-10), 14 donors were involved, including the World Bank, the Arab
Fund for Economic and Social Development, the European Union, the
International Fund for Agricultural Development, the government of the
Netherlands, the Islamic Development Bank, the German Agency for
International Cooperation (GIZ) and Kreditanstalt fir Wiederaufbau (KfW),
the Kuwaiti Fund for Development, the Organization of Petroleum Exporting
Countries (OPEC) Fund, and the Saudi Fund for Development. Taking into
account all contributions, the total budget of the SFD for phase three exceeded
$1 billion. In addition to funding, foreign donors have also provided capacity
building to the fund in community mobilization, monitoring and evaluation,
and other areas.

Public Employment Services and Other Publicly Provided ALMPs

ALMP provision in the Republic of Yemen is essentially geared toward support-
ing job creation for poor and disadvantaged people. MSME development pro-
grams and public works programs form the bulk of the programs implemented.
Other categories of public interventions in the labor market, including training
programs and employment services, have considerably smaller budgets and lower
coverage and face substantial quality challenges.

Small and Micro Enterprises Development Program

The Small and Micro Enterprises Development (SMED), financed by the SFD,
aims to create jobs for poor people by providing financial services to MSEs.
Established in 1997, the SMED program is a key component of the Republic of
Yemen’s poverty reduction efforts.

To deliver financial services, SMED provides technical, financial, and institu-
tional support to micro and small finance institutions, which in turn provide
financing to micro and small businesses. By 2010, 12 finance institutions had
benefited from the program, with total funding of $5.5 million. In that year these
finance institutions made loans to 66,000 borrowers, a 50 percent increase over
2009. The average loan is $200. Since the beginning of the program, more than
370,000 loans have been provided through SFD-supported micro and small
finance institutions (SFD 2010a).

The Small and Micro Enterprise Promotion Services (SMEPS), also under
SFD, coordinates the provision of nonfinancial services, including business
services, to micro and small entrepreneurs. SMEPS also engages in training provi-
sion, policy development, and market studies. In 2010, the SFD funded six
projects through SMEPS at an estimated total cost of $952,000. Youth and
women are key target groups of these projects (see box 8.1).
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Box 8.1 Provision of Nonfinancial Services to Small and Micro Entrepreneurs
by SMEPS, the Republic of Yemen

The following projects were carried out by the Republic of Yemen’s SMEPS, with funding from
the SFD, in 2010.

Know About Business. This is a general instructional program offered by the International
Labour Organization (ILO). The program aims to create an “entrepreneurship culture” among
young people to help them develop entrepreneurial skills. Through this pilot program, which
was conducted in the Republic of Yemen in cooperation with the MoTVET, the SFD has trained
more than 3,500 students in vocational and technical training institutes. The students,
16-22 years of age, were able to develop 3,000 business plans by the end of their training.

Business Edge management training. This project, in cooperation with the International
Finance Corporation (IFC), trains existing MSMEs in business management skills such as
marketing, accounting, and leadership. In its first phase, more than 30,000 entrepreneurs were
trained using the Business Edge curriculum in eight private sector training institutions.

Gender business development. In cooperation with the IFC, SMEPS organized a workshop for
36 female entrepreneurs in the informal private sector. The workshop discussed the difficulties
women face in registering their small businesses with the relevant authorities.

Fish marketing study. SMEPS supported the Yemeni Seafood Exporters Association by
conducting a joint marketing study on the possibility of exporting Yemeni fish to Gulf markets.
The study focused on the United Arab Emirates and Saudi Arabia and identified new market
channels, such as the Emirates airline supply chain.

Khadija training program. Under an agreement with SMEPS, the Youth Development
Institution has adopted the Khadija training program with a view to promoting creative and
pioneering ideas for youth. Two hundred trainees, both girls and boys, were trained to develop
an entrepreneurship culture through Know About Business. Management courses using the
Business Edge curriculum and personal productivity skills courses were also conducted.

Tomoohi Program. The program aims to support youth access to training and finance.
So far, 1,800 young men and women have been trained in a mix of SMEPS training tools
including Know About Business, Business Edge, and various skills enhancement courses. The
program has also supported a number of microfinance institutions in development-related
youth finance projects. SMEPS is also involved in upgrading the capacities of training
providers in reaching out to youth with training products.

Considerable efforts are made to promote equity in the design and delivery of
financial and nonfinancial services to micro and small entrepreneurs. SMED
targets poor people who are economically active in urban and semiurban areas.
The targeting of services by the SFD is informed by poverty-related indicators,
including those from the 2004 census and the 2005-06 Household Budget
Survey. In addition, selected SMED program components provide tailored ser-
vices to specific categories of the urban and semiurban poor, in particular youth
and women. Youth are the exclusive target group of half of the projects support-
ing the provision of nonfinancial services (box 8.1). The SFD places strong
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emphasis on ensuring that women have equitable access to financial and
nonfinancial services and on monitoring their access (the SFD’s management
information system tracks gender indicators). Such efforts have resulted in the
design of projects tailored to women'’s needs—for example, the Gender Business
Development project—and women make up the vast majority of loan borrowers,
70 percent in 2010.

Available data indicate high levels of efficiency of the SMED program. Its
cost-efficiency is increasing. The growth of the SFD micro and small finance sec-
tor and the related increase in the number of beneficiaries per project have
resulted in decreased cost per beneficiary: it is estimated that in 2010, this cost
was almost one-fifth of the cost for 2003. In addition, four of the microfinance
institutions supported by the SFD had become operationally self-sufficient by
2010. High levels of loan repayment rates also illustrate the program’s internal
efficiency. According to the loan officers of the SFD-supported micro and small
finance institutions, 98.5 percent of borrowers repay their loan on schedule
(Recovery and Development Consortium 2010).

Available monitoring and evaluation studies indicate positive impacts on
beneficiaries’ economic activities and income. Though detailed data on the
program’s impact on job creation are not readily available, results from a 2010
evaluation indicate that 85 percent of recipients of income-generating loans
claimed that the loan had increased their economic activity; 65 percent said the
loan allowed them to take up new economic activities; and 90 percent reported
an increase in income (Recovery and Development Consortium 2010).

Public Works Programs

Started in 2006, the Labor-Intensive Work Program (LIWP) implemented by
the SFD creates temporary employment for unskilled and semiskilled workers
through construction and rehabilitation of basic infrastructure. The program
focused initially on poor people in urban areas. However, in the aftermath of the
food crisis in 2008, a Food Crisis Response Program was developed under
the LIWP with the twin goals of income generation and protection of productive
assets for poor rural communities negatively affected by the crisis. This cash-for-
work program creates temporary employment in crisis-affected areas and sup-
ports the development or protection of productive assets such as agricultural
land, water harvesting, and watershed management systems. In addition, the
LIWP has a Rural Roads Program that supports employment creation through
the building or rehabilitation of rural roads. Road projects are also intended to
link urban communities with remote areas around the country, facilitating access
to basic services for people living in isolated settlements.

LIWP has had a considerable impact on both temporary job creation and
access to services. In 2010, the Food Crisis Response Program and the Rural
Roads Program together generated approximately 2.8 million working days
(table 8.1). Available data indicate that LIWP has high labor intensity: in 2009,
the accrual sums paid out in wages were 81 percent of total contractual project
costs (SFD 2010b).
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Table 8.1 Size, Coverage, and Impact of SFD-Funded Public Works Programs in the Republic of Yemen, 2010

Number of projects ~ Amount invested ~ Number of direct ~ Temporary job opportunities

Program approved (USS, millions) beneficiaries (working days)
Food crisis response 166 19.9 277,980 1,986,000
Rural roads 81 239 296,000 776,000

Sources: SFD 2010a, 2010c.

Efforts are made to mainstream equity concerns in the design of LIWP.
Targeting of the poorest communities and households is informed by existing
data and qualitative information, including levels of unemployment and poverty
in the different governorates (using data from the 2004 Census and Labor Force
Survey). In order to simplify and refine targeting, LIWP also relies on local
governments and communities to identify the poorest and most crisis-stricken
subdistricts, communities, and households for the Food Crisis Response Program.
With regard to the mainstreaming of gender concerns, available data indicate that
women have lower access than men to LIWP, accounting for only 27 percent of
beneficiaries (SFD 2008). Yet the gender gap remains smaller than in the broader
labor market.

Data on the long-term impact of LIWP, in terms of employment and earnings,
are not available. However, LIWP is designed to be a short-term safety net
measure, rather than a bridge to employment; thus the impact on long-term
employment and earnings is probably limited. LIWP is not associated with any
training program to build workers’ skills, nor does it provide employment ser-
vices such as career guidance or counseling to support temporary workers in their
search for permanent employment. International experience shows that cash-for-
work programs designed in this way tend to have scant long-term effects on
workers’ employability or labor market outcomes.

Training Programs

Enhancing the efficiency and relevance of training programs and making their
outcomes more equitable is at the core of the MoTVET’s strategic plans. In its
“Technical Education and Vocational Training Strategic Development Plan” for
2005-14, the ministry emphasizes the need for increased coverage of and equi-
table access to training programs and stronger engagement with the private sec-
tor to ensure that programs are demand-driven (MoTVET 2004). Table 8.2
provides a brief overview of the main categories of training programs provided
by the MoTVET in the Republic of Yemen.

The overview illustrates the pronounced gender gap in access to training
programs in the Republic of Yemen. Men make up almost 90 percent of the
beneficiaries of formal technical education and vocational training programs.
Most of the specializations offered by these programs are oriented toward eco-
nomic activities dominated by men, such as mechanical or electrical engineering.
Other categories of programs, such as the short-term courses of the continuing
education and training program, provide more opportunities to women; yet
gender imbalances remain strong.
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Table 8.2 Summary of Main Public Employment Training Programs Provided by the MoTVET in the Republic

of Yemen, 2008
Number of Performance
Program Description beneficiaries Budget indicators
Formal technical Includes different subtechnical 5,975 including — 91% of beneficiaries
education and training systems (2- or 3-year 5,334 men and who start the
vocational programs for persons who 641 women training program
training have completed primary complete it.
school, and 2- or 3-year
programs for those who have
completed secondary school).
The programs offer more than
40 different types of training
(for example, in the fields of
electrical and mechanical
engineering), mostly in
classrooms.
Continuing Short-term vocational training 2,886 including —
education in different technical areas for 1,949 men and
and training workers and job seekers. In 937 women
in short-term 2008, 125 courses in 32 subjects
courses were offered in 30 centers
across 12 governorates.
Skills Training courses financed through 13,221 from 275 Yemeni rial (YRI)
Development the Skills Development Fund establishments 51,688,304
Fund training cater to employees of selected (approximately
private businesses. In 2008, $240,400)

2,020 programs were provided.
Subjects include language and
computer skills.

Cooperative Equivalent to an on-the-job 2,864 including —
training training program. Programs are 2,541 men and
implemented in collaboration 323 women,
with the private sector. Trainees from 612

are offered both in-classroom establishments
training and practical skills
training at the factories and

other work sites.

Source: Based on administrative data collected through World Bank interviews with Yemeni government officials from the Ministry of Technical

and Vocational Education and Training in 2008.
Note: — = not available.

There is considerable space to enhance the quality and relevance of training
programs in the Republic of Yemen. These remain strongly supply-driven, as the
programs, including their curricula, are designed with little input from the pri-
vate sector. Formal mechanisms to facilitate the engagement of private businesses
need to be developed. In addition, the design of training programs tends not to
be informed by data on labor market needs. The lack of functioning labor market
information systems and needs assessment studies means that data are not avail-
able on the types of skills in demand in the labor market; this in turn hampers
the design of market-responsive training programs. Quality control is also limited:
the Republic of Yemen lacks a vocational qualification framework that would set
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norms and quality standards for training curricula and certification and ensure a
more effective signaling of skills.

Monitoring and evaluation systems are poor. The MoTVET keeps records of
program outputs in terms of the number of beneficiaries, but data on the out-
comes of training programs in the short, medium, or long term are unavailable.
The ministry does not implement tracer studies to track the employment or
earnings status of program beneficiaries. The effectiveness and impact of training
programs are therefore largely unassessed.

Employment Services

Employment services in the Republic of Yemen are largely underdeveloped.
Though the MoSAL has employment offices across the country, the services they
offer are of poor quality and have extremely limited outreach. Job matching
seems to be essentially paper-based and informal; employment offices do not
provide any electronic labor exchange platform, nor do they have automated
job-matching systems or provide counseling or guidance services to job seekers.
Also, unlike most countries in the MENA region, the MoSAL has no labor mar-
ket information system and is therefore unable to gather information on labor
market needs and trends. As a result of these multiple deficiencies and limita-
tions, employment services cater to an extremely small share of job seekers: it is
estimated that 2.4 percent of employees found their job through public
employment offices in 2006 (ILO 2009).

Lessons Learned and Policy Recommendations

The development of national-level policy and regulatory frameworks, backed by
enhanced institutional coordination across public agencies and ministries, would
enhance the relevance and quality of ALMPs in the Republic of Yemen. In par-
ticular, there is a need to develop and implement an integrated labor strategy that
would (a) set policy directions and milestones for the effort to develop full and
productive employment in the Republic of Yemen; (b) distribute roles and
responsibilities among public agencies and ministries for the provision of ALMPs;
(c) set up mechanisms for institutional coordination (e.g., steering committees)
and the integration of different categories of ALMPs; and (d) identify sustainable
financing mechanisms.

Steps should be taken to develop and implement regulations for the delivery
of ALMPs. In particular, the quality of training programs, whether offered by
public or private training institutes, would strongly benefit from a national voca-
tional qualification framework, setting standards with respect to curricula, skills
acquisition, and certification. Strengthened regulation would ensure better qual-
ity standards for the services provided to job seekers. It would also provide
clearer signals to employers regarding the skills and capacities of job seekers.

While support for job creation and income generation will remain a critical
aspect of ALMP provision in the Republic of Yemen, more needs to be done to
enhance employability of the labor force. Given high poverty rates and
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the prevalence of low-quality, low-paying jobs, short-term measures to create
jobs and provide income support through public works and entrepreneurship
programs need to be sustained. These programs serve as important, albeit tem-
porary, safety nets. Yet in the medium to long term, a stronger focus needs to be
placed on investing in the skills of the Yemeni labor force and providing labor
intermediation to boost access to private sector employment. This calls for
increased investments in training and employment services. These can be pro-
vided as stand-alone programs, but they can also be associated with public works
and small enterprise programs, so that the latter serve not only as safety nets but
also as bridges to employment.

Expanding the scope and coverage of ALMPs, with particular attention to
equity issues, would allow public agencies to cater to more job seekers and better
respond to their needs. Employment and training programs in the Republic of
Yemen are limited in scope and in the types of services they provide. There is
considerable room to offer more integrated and diversified employment services
that combine job matching and screening, career guidance and counseling, and
skills training. In particular, the needs of private businesses and job seekers could
be better served by diversifying the types of training programs provided, with
more specializations and more on-the-job training. The scaling up and diversifica-
tion of services would help broaden the coverage of ALMPs. Any enhancement
of coverage should take into account equity issues, as some groups, in particular
women, tend be underserved.

Strengthening and scaling up the human, technical, and financial capacities
and resources of public agencies in charge of ALMP provision would allow them
to provide more and better services. The delivery of employment services and
training programs is strongly hindered by the insufficient capacity and resources
of the MoSAL and the MoTVET. Though some investments in hard infrastruc-
ture might be needed, the major impediment to delivery of ALMPs lies in the
limited soft infrastructure of these public agencies. Enhancing efficiency and
equity in the delivery of ALMPs requires efforts to (a) reform governance sys-
tems to be less centralized and develop coordination mechanisms with other
public and nonpublic actors; (b) define sustainable financing schemes for institu-
tions and their programs; and (c) build up human capacity and provide financial
and career incentives to staff.

Upgraded data systems would allow policy makers to better design, monitor,
and evaluate ALMPs. First, the establishment of labor market information
systems would facilitate the design of evidence-based ALMPs. Currently, the
provision of employment services is not informed by labor market needs. ALMPs
provided under the Social Development Fund make somewhat more use of data,
though policy makers rely on census and household surveys and do not have
access to regularly updated labor market information. Second, data systems to
track program implementation and impact need to be put in place. Available data
focus on program outputs, mainly numbers of beneficiaries. Data on employ-
ment and earning outcomes are needed to assess the impact and relevance of
ALMPs in the Republic of Yemen.
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Finally, building partnerships with private businesses would provide
opportunities to leverage their resources and expertise and ensure more demand-
driven ALMPs. The involvement of the private sector in the design and delivery
of ALMPs in the Republic of Yemen remains very low, and awareness within the
private sector of programs offered by public agencies (in particular, employment
services) is limited. Building stronger partnerships between public providers of
ALMPs and private businesses would help enhance the quality of services pro-
vided and their relevance to the actual needs of the labor market. Equally impor-
tant, it would build trust in the programs on the part of private businesses and
thus potentially increase their engagement with program beneficiaries.

Notes
1. For more details on livelihood strategies in urban and rural areas in the Republic of
Yemen, see World Bank (2007).

2. Its programs also include community development programs to facilitate access to
basic social and economic services, as well as capacity-building programs to support
community mobilization.
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Given that countries in the Middle East and North Africa (MENA) region face many labor market challenges—
notably high unemployment, prevalence of skills mismatches, low labor market mobility, and lack of formal
employment networks—employment services could be a relevant policy instrument to help unemployed
individuals find jobs. Despite high and increasing unemployment rates, employers in the region have a hard
time finding workers whose competencies and skills fit their employment needs.

This book first surveys international best practices for the delivery of employment services and then reviews
the provision of those services in a selected group of countries in the MENA region, with a focus on public
provision through existing public employment agencies. Findings indicate that public agencies in the region
face many challenges to the effective delivery of employment programs—namely insufficient administrative
capacity, system fragmentation, lack of governance and accountability, regulation bottlenecks, and flaws in
program design.

In order to help unemployed workers obtain the competencies required by available jobs, this study
proposes a reform agenda based on the development of strong partnerships among public agencies, public
providers, and employers for the design and implementation of flexible employment programs that respond
to real employment needs. These partnerships will need to be developed with strong governance
mechanisms that make beneficiaries, private providers, and firms accountable for making sure that
investments in employment programs lead to employment insertion.

Building Effective Employment Programs for Unemployed Youth in the Middle East and North Africa will be a

useful resource for policy makers, practitioners, economists, and anyone interested in international best
practices for promoting a more effective delivery of employment services.
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