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ANALYSIS OF IMPLEMENTATION OF APPRENTICESHIPS
PROGRAMME IN ENGLAND AS A POLICY TO REDUCE
THE NUMBER OF YOUNG PEOPLE NOT IN EDUCATION,
EMPLOYMENT OR TRAINING (NEET)

Abstract. Various difficulties in the transition from school to work, causing non-participation in education,
training or work, can lead to the social exclusion or to the casual unskilled work or unemployment, delinquency
and crime. As there is a higher proportion of young people not in education, employment or training (hereafter
— NEET) in England compared to other the OECD countries, England has strong political will to reduce this
number. However, even if there is strong political will and a good policy, the desired results can be determined
by the implementation stage. The aim of this study is to analyse the implementation of the apprenticeships
policy in England to reduce the number of NEETs with an emphasis on the degree of successful policy
implementation and main causes of this phenomenon.

This study has revealed some areas for the future research: the level of ambiguity and conflict of policy may
vary at different levels of implementation process — central and local, which is not mentioned in the work of
Matland (1995), since both central and local levels are considered as a whole. However, in practice depending
on single cases, this can be different,and this has been proven by this study.

Keywords: public policy, policy analysis, policy implementation, implementation failure, apprenticeship
policy,young people not in education, employment or training (NEET), England.
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Introduction

Policy-making is a complex process
(Lindblom, 1959), in which, while attention of
policy makers and society is increased at the
stages of agenda setting and policy formulation, it
is reduced after policy is adopted (Cairney,
2012). However, an achievement of intended
results of policy requires an effective
implementation (Grindle and Thomas, 1991;
Matland, 1995; Pressman and Wildavsky, 1973;
O'Toole and Montjoy; 1984, Lundin, 2007).
Matland (1995) argues various factors causing
implementation problems can lead to the
implementation failure, and policy goals can be
implemented successfully depending on how
these implementation problems are tackled.

This research limited itself to study the level
of ambiguity and conflict of the apprenticeships
policy, which provides a more comprehensive,
and coherent platform on which the independent
variables of desired implementation outcomes
can be considered from four implementation
perspectives:  Administrative  Implementation;
Political Implementation; Experimental
Implementation; and Symbolic Implementation.
The aim of this study is to analyse the
implementation of the apprenticeships policy in
England to reduce the number of young people
not in education, employment or training with an
emphasis on the degree of successful policy
implementation and the main causes of this
phenomenon. Although the terminology is
debatable and there is considerable confusion in
the literature as to what constitutes successful
implementation, in this study, a successful
implementation is defined as the degree to which
objectives of public policy are achieved and this
implementation is successful in producing a
desired outcome (Knill and Lenschow, 2000;
Matland, 1995; Palumbo et al., 1984).

England has been chosen as a country for
several reasons: the proportion of NEETs is
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above the OECD average (OECD, 2015); strong
political will to reduce this number (Cabinet
Office, 2016; House of Commons Library,
2016a); and finally, political system and how this
system operates (De Mesquita et al., 1999).In
January to March 2016, 81% of the total 865,000
NEETs in the United Kingdom (hereafter — UK)
aged 16-24 lived in England (Department for
Education(hereafter — DfE), 2016b;Office for
National Statistics (hereafter ONS), 2016a)®. The
immediate call for actions became once more
relevant in 2011 after the riots in London and in
several areas across England, including
Birmingham, Liverpool and Manchester, where
most participants, according to Lewis et al.
(2011) were NEETs. While, difficulties in the
transition from school to work cause non-
participation in education, training or work in turn
can lead to the social exclusion (Thompson,
2011). The apprenticeships policy is employed to
make a successful school-to-work transition and
is considered as being a crucial safeguard
against social exclusion (House of Commons
Library, 2016b). As prevailing political parties
determine functions of operational institutions in
England, that will be sustained or transformed
depending on the political objectives of the party
in power(Bynner, 2001; Bentley and Gurumurthy,
1999), this can directly affect the implementation
results (De Mesquita et al., 1999).Considering
the above, the Government is committed to the
achievement of 3 million apprenticeships by 2020
and to work together with all main stakeholders to
increase the quality of apprenticeships
(Department for Business, Innovation and

6 However, this data of ONS can be a subject to uncertainty, since
the information was gathered from a survey of the UK households
employing sampling method rather than from whole population.
Therefore, results of these sample surveys can be considered as
estimates, not precise figures.



Skills(hereafter — BIS), 2015a; 2016; DfE,
2016d).
Different Approaches to Policy

Implementation.

The difficulties in an attainment of the
desired objectives of a policy were the subject of
the early work of Lindblom (1959)- ‘The Science
of ‘Muddling Through’ which dates back to 1959.
The main debates in policy implementation
studies have been evolving since 1970s; among
those scholars there are some who support or
oppose top-down (Pressman and Wildavsky,
1973; Van Meter and Van Horn, 1975; Sabatier
and Mazmanian, 1979; 1980) or bottom-up
(Berman, 1978; Hjern and Porter, 1981; Hjern
and Hull, 1982; Lipsky, 1980) approaches of
implementation. Based on the analysis and
synthesis of the strengths and weaknesses of
both approaches, this top-down versus bottom-up
debate led to third generation studies (Matland,
1995). These studies attempted to integrate
merits of both approaches to make combined
models (Frederickson et al., 2015; Goggin et al.,
1990; Hill and Hupe, 2009). However, an attempt
to make a manageable general theory led to
failure, mainly due to neglect of a type of policy
being carried out which determines the
implementation variations (Frederickson et al.,
2015; Goggin et al., 1990; Howlett and Ramesh,
2003; Parsons, 1995). Furthermore, bias in a
research design can be reflected in hybrid
models (Cairney, 2009). Matland (1995) argues
that the usefulness of different approaches is
determined by various circumstances and
appropriateness of either top-down or bottom-up
models depends on the level of ambiguity-conflict
in a policy. From this perspective Matland (1995)
proposed a comprehensive model of policy
implementation which evaluates characteristic of
a policy through the ambiguity-conflict model.
Implementation Failure and Successful
Implementation

By contributing to the main debate, scholars
such as Pressman and Wildavsky (1973; 1984),
Sabatier and Mazmanian (1979) and Bardach
(1977) created the literature regarding
implementation failure. Pressman and Wildavsky
(1984) argue that the greater likelihood of failure
occurs when more actors are involved in the
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process of implementation.However, Hogwood
and Gunn (1984) by giving a broader
explanation, argue that there are three key
factors for the implementation failure: poor
execution; poor policy and bad luck.
Nevertheless, Matland (1995) argues that
successful policy implementation, to large extent,
can be secured by three factors. First, the policy
goals and means should be explicit, which
directly affect the implementation success. The
second factor is the level of availability of
resources to support policy implementation.
Finally, the third factor is the existence of a good
analysis and implementation strategy to
implement a policy in order to minimise discretion
and improve efficiency during the implementation
process. The ambiguity-conflict model developed
by Matland (1995) provides a more
comprehensive and coherent platform on which
the ambiguity and conflict levels of policies are
analysed to determine the independent variables
of desired implementation outcomes from four
implementation  perspectives:  Administrative
Implementation; Political Implementation;
Experimental Implementation; and Symbolic
Implementation (Matland, 1995).
Young People Who Are Not in Education,
Employment or Training in England
Typically, NEET young people come from
disadvantaged family backgrounds and have
poor living conditions (Bentley and Gurumurthy,
1999). There are numerous factors that have
negative effects on young people and contribute
to an increase in the numbers of NEET,which
relate to inequality, family and environment
variables, personal circumstances, previous
experience of the training system and labour
market (Bynner, 2001; Serracant, 2014).All these
difficulties can contribute to an increase in the
number of NEETs (Simmons et al.,, 2014).
Perhaps, the anchor point here is the adoption of
an appropriate policy (House of Commons
Library, 2016a). Having said that,unemployment
and a period out of education can have an
extremely damaging impact on NEETs (Wolf,
2011). After reviewing of British and comparative
international experience, the UK Government
employed apprenticeships to reduce the number
of NEETs by helping them to make a smooth
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transition from school to work (House of
Commons Library, 2016a; 2016b; Staffordshire
and Lancashire CSU HR Team, 2013).
Apprenticeships Policy in England

Among other schemes introduced by the UK
Government with elements aimed to reduce the
number of NEETs, such as raising the
participation age, traineeships and work
programme, apprenticeships policy seems more
attractive (House of Commons Library, 2016a;
BIS, 2014a; 2014b). One of the main reasons is
that the apprenticeships policy delivers benefits
to both employers, in terms of service and
productivity, and apprentices in terms of
achievement of higher levels of qualification as
well as an increase of their own employment
prospects, productivity and wages (BIS, 2014a;
2014b).

The apprenticeship scheme in England
provides a policy for reducing NEET numbers,
creating an opportunity for social inclusion
(National Careers Service(hereafter —NCS),
2016; Connexions Sandwell, 2016). In this light,
the relationships between the central government
agencies, local authorities, employers and
education and training providers can be
mobilised to reach an intended policy outcome.
The implementation process can be divided into
two main stages: organisation of recruitment of
potential participants as an application stage and
organisation of job arrangements and educational
opportunities for them as an apprenticeship
stage, which includes post application period
(BIS, 2014a).

What Is the Degree of Successful
Implementation?

In terms of the degree to which objectives of
public policy are achieved, it seems to be not at
the significant level, and the implementation
seems to be not successful in producing a
desired outcome, which means there is a low
degree of successful policy implementation. An
analysis of secondary sources and statistical data
shows that the intended outcome — reduction of
the number of NEETs (House of Commons,
2016a) seems to be not significant successful
compared to the period of both prior and after
apprenticeships, although, the potential of the
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apprenticeships policy was high. In terms of an
effect the apprenticeships policy has on the
reduction of NEET number in the post
apprenticeships period, the findings of the
apprenticeship Evaluation Learner Survey 2014
show that apprentices at Levels 2 and 3 were
more likely to be unemployed after completion of
apprenticeships if they were NEET prior to
enrolment (BIS, 2014a).

Why the Implementation of the
Apprenticeships Policy in England to Reduce
the Number of NEET Young People at this
Degree?

Having high potential in conjunction with the
high interests of young people towards the
apprenticeships, why is the implementation of the
apprenticeships policy to reduce the number of
NEETs in England at a low degree?The findings
from the qualitative primary data gathered
through interviews and research of existing
secondary data have revealed the level of policy
ambiguity and  policy conflict of the
implementation process of apprenticeship policy
in England. All respondents at both central and
local levels noted that the reduction of the
number of NEETs is an agreed-upon goal of the
apprenticeships policy, and there is no lack of
clarity of this goal as well as means of achieving
this policy goal. According to Matland (1995) this
is evidence that the degree of ambiguity in the
apprenticeships policy is low, which is according
to the top-down approach, an independent
variable of the implementation success (Sabatier,
1986; Sabatier and Mazmanian, 1980; Hogwood
and Gunn, 1984). However, this can have a
negative effect if there is a high degree of the
policy conflict.

In contrast to the policy ambiguity, the extent
of policy conflict varies between central and local
levels (see Figure 4). The findings from the
qualitative primary data gathered through
interviews and research of existing secondary
data, show that at local level, the degree of policy
conflict is lower than at central level. Since an
implementation process is a transformation of the
policy output into a policy outcome, the degree of
policy conflict is determined by comparing the
output, which an implementation agency should



implement, with the most preferred outcomes of
this agency (Cairney, 2012; Matland, 1995).

In contrast, the agencies at central level
prefer to consider their most preferred outcomes
from different perspectives, such as working with
all young people without dividing them into NEET
groups, and to focus on the support of
businesses to develop their staff. According to
Matland (1995) a difference between the most
preferred outcome and the output that the agency
should implement indicates the existence of high
policy conflict. However, it is problematic to
identify the preferred outcomes of agencies at
central level, since during interviews it seems
interviewees prefer to avoid this type of
qguestions, or are ambiguous in their answers.
Nevertheless, in addition to the qualitative
primary data, the preferred outcomes can be
identified by the primary qualitative research
findings supported by existing literature, including
the strategic documents of the governmental
bodies.

The existence of the high degree of policy
conflict at central level can be explained
according to Regan (1984), who argues that if at
the stage of policy formulation, a policy goal
becomes more explicit, it is more likely that a
conflict will occurat the implementation stage.
Matland (1995) has a similar conclusion.
Although a case of implementation of the
apprenticeships policy in England does not
support this thesis in terms of implementation
agencies at local level, since there can be both
low level policy ambiguity and low level policy
conflict, this thesis can be well supported in terms
of implementation agencies at central level.
Furthermore, the thesis of Dahrendorf (1958) can
be useful, who argues that interdependence of
actors, incompatibility of their objectives and a
lack of or low level of inter-organisational
interactions are the prerequisites for the
existence of conflict. These three prerequisites of
the existence of policy conflict can be considered
as independent variables of the low degree of
successful implementation.

First, the greater likelihood of failure occurs
when more actors are involved in the policy
implementation process, and mainly in the cases
of both reciprocal interdependence and
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sequential interdependence among large number
of implementers (Bardach, 1977; Pressman and
Wildavsky, 1984; O'Toole and Montjoy, 1984).
The case of implementation of the
apprenticeships programme in England can be
considered as a case, which to some extent, can
support this idea since there is a large number of
actors. This programme was managed by both
BIS and DfE (prior July 2016) at the top level,
and mainly implemented by SFA through its
agencies NAS and NCS, as well as Jobcentre
Plus at central level, with involvement of
municipal agencies, employers and colleges at
local level. Asthe implementation process of the
apprenticeships policy comprises a range of
activities, such as recruitments, brokering
activities, funding programs, vacancies-search
assistance and  training  practice, the
interdependence can occur among these
agencies in terms of sharing information and
resources, as well as between these agencies
and employers in terms of availability of
vacancies.

The circumstances in which businesses as
an employer are the main actors in terms of
creation of the apprenticeships vacancies and
decision making regarding who can be offered an
apprenticeship place, makes interdependent
relationships between them and the
implementation agencies. Factors that affect
NEETs can lead to a lack of confidence, skill
deficits, a lack of work experience and low
experience that can be considered as barriers in
terms of obtaining the apprenticeships
places,which affects the decision of employers
negatively (Allard, 1996; Wolf, 2011). From the
findings of the study conducted by BIS (2014a) it
can be seen that nearly one in five apprentices
(19%) aged 16 to 24 reported that they were
NEET for three consecutive months prior to
starting apprenticeships, which could be an
indication that NEETSs are less likely to be offered
apprenticeships places (BIS, 2014a). If they are
offered anapprenticeships place, they are more
likely to be offered a fixed duration
apprenticeship (BIS, 2014a). Figures show that a
guarter (25%) of temporary apprentices reported
they were classified as NEET before starting an
apprenticeship programme, versus 16% of those
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who were on permanent contracts (BIS, 2014a).
Moreover, employers prefer to  offer
apprenticeships  places for their current
employees, as the findings of the apprenticeship
Evaluation Learner Survey 2014 (BIS, 2014a)
show that nearly two thirds (64%) of apprentices
at Levels 2 and 3 reported that they were internal
recruits, which means that they worked for their
employer prior to starting the apprenticeship
programme.

Second, incompatibility of objectives of
these implementation agencies and employers.
SFA was established in 2010 after the closure of
the Learning and Skills Council, and prior July
2016 SFA was mainly funded and supervised by
BIS, when BIS funded all apprentices aged 19
and over, while DfE funded only 16-19-year olds.
BIS mainly focused on the support of small and
medium size entrepreneurs that take new young
apprentices through incentives scheme, and
implement methods to make apprenticeships
more accessible to them (BIS, 2012).
Nevertheless, BIS aimed only to increase of the
proportion of apprentices with a Black, Asian and
Minority Ethnic(hereafter — BAME)background
(BIS, 2016), whereas, DfE (2016d) aims to
support 16-18-year olds who are classified as
NEET and to those who are at risk of becoming
NEET, creating technical and professional routes
to employment. One of the objectives of DfE is a
reduction of the number of NEETs by increasing
their participation in education, employment or
training (DfE, 2015). Having said that, prior to
July 2016, SFA and its agencies were supervised
by BIS and that NEETs were under the
responsibility of DfE rather than BIS. These
circumstances, to a large extent, can have an
influence on the objectives of SFA and its
agencies as the main implementation bodies that
can change the conflict level from the high to the
low.

Third, regarding the level of inter-
organisational interactions between
implementation agencies, the findings of the
qualitative primary research provided evidence
that in the case of England, there seems to be a
low level of interactions between implementation
agencies. During the interview of representatives
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of implementation agencies at both central and
local levels, they noted that if they need any
information they usually they obtain it through
websites, indicating that each of them implement
their part separately, and as in general do not
require extra information. As a manager at
Connexions Dudley and a coach at Oldbury
Jobcentre Plus noted that they contribute to the
implementation by doing their part of the job and
usually do not wusually interact with other
agencies’. Representatives from SFA and NAS
had a similar idea®.

Implementation of complex tasks with the
involvement of a large number of actors, outputs
can be improved by enhancing inter-
organisational interaction. Through the high
degree of interaction, betterment in coordination
activities and usage of additional resources, such
as expertise and information shared by
cooperation agencies can improve the ability to
effectively implement a policy (Lundin, 2007).
Maguire (2013) in his analysis of the number of
young people aged between 16 and 17-year olds,
who participated in education or training between
2000 and 2010, concluded that this number
increased in England over a decade due to the
effective work of the Connexions services.
Sharing the expertize of Connexions regarding
the work with NEETSs could lead to the successful
implementation. Lundin (2007) highlights the
inter-organisational relationships as a
determinant of either success or failure
depending on how these relationships are
managed.

Type of the Implementation of the
Apprenticeships Policy in England to Reduce
the Number of NEET Young People

An analysis of the findings gives some
evidence to suggest that according to the
Ambiguity-Conflict Matrix (Matland, 1995) the
implementation of the apprenticeships policy to
reduce the number of NEET young people has
the elements of political implementation mainly at

7 From the interviews at Connexions Dudley (Mark Barnett -
Manager) and Jobcentre Plus services in Sandwell (Bev Ashcroft -
Work Coach).

8 From the interviews at SFA and NAS (preferred not to indicate the
names).



central level due to low level of ambiguity and
high level of conflict and to some extent the
elements of administrative implementation at
local level due to low level of both ambiguity and
conflict. This finding is not mentioned in the
thesis of Matland (1995), since it considers both
central and local levels as whole, and does not
divide them. However, in practice, depending on
single cases, this can be different, as an
example, the case of implementation the
apprenticeships policy in England can evidence
this.

However, according to the ambiguity and
conflict theory due to the low level of ambiguity,
the issue which actors should be in the main and
active position in implementation must be clear
(Matland, 1995). In this relation, the main and
active actors of implementation are SFA and its
agencies: NAS and NCS. Two interviewees, one
at Birmingham Career Service and one at
Wolverhampton Connexions, noted that these
local implementation agencies are not the main
implementation bodies, and that these agencies
contribute to the implementation process in terms
of helping NEETSs to apply for apprenticeships®. A
Work Coach at Oldbury Job Centre Plus had a
similar idea, adding that the Jobcentre Plus as a
government-founded employment agency works
with young people aged 18 and over to help them
to find employment, and that they work with
young people from a social security perspective
and with those, who seek benefits.

SFA as a quasi-governmental body is an
executive agency of DfE, which through its
agencies NAS and NCS, supports, funds and co-
ordinates the delivery of apprenticeships
throughout England and gives professional
advice on careers, skills and training to young
people. Having these functions, they work on the
stable basis and with standard operating
procedures by using new technological
approaches through electronic systems operating

°This qualitative data was collected through interviews conducted
with staff at Connexions Wolverhampton (HelynaHrebinec - Team
Manager) and Birmingham Careers Service (Sian Powell - Contracts
& Trading Manager).

10 From the interview at Jobcentre Plus services in Sandwell (Bev
Ashcroft - Work Coach).
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at the 24/7 basis allowing participants to find
vacancies, apply for apprenticeships and access
the information at any time and from anywhere
within England (SFA, 2016a). According to
Matland (1995) these conditions make SFA and
its agencies, NAS and NCS, the main and active
actors of implementation. Hence, the policy
implementation type is determined mainly by the
degree of ambiguity and conflict of these
agencies. Therefore, according to the Ambiguity-
Conflict Matrix (Figure 5) due to low level of
ambiguity and high level of conflict, the
implementation process of the apprenticeships
policy in England to reduce the number of NEET
young people can be considered as the political
implementation, where outcomes are determined
by power or bargaining.
Conclusion
This study has revealed some areas that
can be considered as anavenue for the future
research.Firstly, based on analysis of the study
findings, this study considers that although, this
study aimed to use a deductive strategy, during
the primary research, the findings led this study
to put forward a new aspect of ambiguity-conflict
theory. From the data collected through
qualitative interviews, it can be seen that the level
of ambiguity and conflict of policy may vary at
different stages of the implementation process —
central and local. This finding is not mentioned in
the work of Matland (1995), since both central
and local levels are considered as whole.
However, in practice, depending on single cases,
this can be different. If the level of ambiguity and
conflict can be studied as a divided variable to
the local and central level, this can lead to the
reconsideration of the ambiguity-conflict matrix,
and perhaps to the adoption of new types of
policy implementation, in addition to existing four
types. If the level of conflict is different at local
and central levels, this can affect the
implementation process, depending on which
level dominates in the certain case, as described
in the bottom-up versus top-down debates. In the
case of implementation of the apprenticeships
policy in England to reduce the number of NEET
young people, the level of conflict was
determined by the central level implementers,
because implementation agencies at central level
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are the main and active implementers.

Secondly, the aspects of negative factors of
being NEET have been acknowledged. These
aspects are deemed essential and rich to be
studied in depth, through individual interviews
with  NEET young people,which could reveal
significant data regarding their perceptions and
attitudes towards factors that affect the
implementation process of the apprenticeships
policy to reduce the number of NEETs. However,
this study has narrowed the scope of the
research to the aspect of the implementation
problems through identification the level of
ambiguity and conflict.

Furthermore, it was identified that the
implementation process of the apprenticeships
policy in England to reduce the number of NEETS
can be considered as the political
implementation, where outcomes are determined
by power or bargaining. From this perspective,
for the implications for future policy and practice,
there can be two possible methods that can be
used to achieve the intended results.

First, it is essential to manage the level of
conflict. The conceptions of both policy ambiguity
and policy conflict being low or high can
determine one of the ideal implementation
processes in achieving the successful policy
implementation. In the case of England, it is
needed to decrease the conflict level that can
lead to the transformation from political
implementation to the administrative
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implementation. In administrative implementation,
according to the Ambiguity-Conflict Matrix, the
implementation success to high degree, depends
on the availability of resources. In this case, the
possible solution in terms of securing successful
implementation could be an increase resources,
therefore increasing the number of
apprenticeships. Aiming for the creation of 3
million new apprenticeship starts by 2020 could
be an appropriate solution.

Second, according to the Ambiguity-Conflict
Matrix, due to a low level of ambiguity and high
level of conflict, the implementation process of
the apprenticeships policy in England to reduce
the number of NEET young people can be
considered as the political implementation, where
outcomes are determined by power, not
resources. Hence, another approach is not
changing the levels of ambiguity and conflict, just
enhancing the implementation process by
political pressure to achieve the intended results.
However, the first option seems more relevant
since the power utilised on the main stakeholders
such as business can repel them from
participating in this programme. In addition, the
recent change in the structure of the
implementation bodies, where the skills functions
transferred from BIS to DfE, can affect the
preferred policy outcomes of the main
implementers towards the reduction of number of
NEETs since DfE aims to support NEETs and
those who are at risk becoming NEET.
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