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in the individual programmes is examined. In this respect several statuses
in the social welfare and public employment system are identified (only reg-
istered, participating in a programme or currently outside the system). The
specific succession of these statuses is called “sequence”. The final part of the
Chapter provides an overview of the most frequent sequences and their main
characteristics.

The labour micro-database of MTA KRTK and the process
of data cleaning

The main characteristics of the micro-database

The research relied on the individual data of the Employment and Public
Works Database (EPWD) of the (now closed down) National Labour Of-
fice.* The part of the database provided at our disposal contains the primary
database of registered job seckers, participants of public works and other
labour market programmes as well as beneficiaries of job seckers” allowance
[4lldskeresési jiradék] and employment substitute allowance [foglalkozta-
tést helyettesitd tdimogatds] between 1 January 2011 and 31 December 2013.

The data sets are based on episodes. Episodes are events in an individual’s
life with duration of potentially more than one day. Episodes are defined by
four pieces of information: the individual concerned (personal data), the start-
ing and closing date of the episode as well as its nature (registration, public
works, training and other programmes and type of support). Episodes with
differing characteristics are considered individual episodes even if they are
related in time. Episodes may overlap only if they are registration and pro-
gramme episodes.

In accordance with data protection rules, individuals are indexed by an
artificial identifier; the following personal data are available: sex, age group,
educational attainment, and place of residence (municipality). The starting
date of the ongoing episodes of individuals already included in one of the
registries on 1 January 2011 is also known. Since the system of public works
was transformed completely on 1 January 2011, there was no episode of this
kind that had commenced prior.

Since data from the registry of employees held at the tax authority (previ-
ously called Unified Hungarian EPWD, see Section 2.2) was not available to
us, it is not known whether individuals leaving the public employment sys-
tem take up employment or not — except for a monitoring undertaken 180
days after the end date of public works (discussed in Sub-chapter 2.6 in de-
tail). Because of regulations on benefits it is likely that the majority of par-
ticipants leaving and re-entering the system take up work in between but it is
not certain. In case of those leaving the system and not re-entering it during
the period concerned, not even this may be assumed.

4 We wish express our thanks to
the officials at the National La-
bour Office, especially to Jozsef
Tajti Head of Department as
well as Attila Kicsi, Péter Mdd,
Miklds Németh and Jdnos Papp
for their valuable help.
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5 Except for the training provid-
ed for public works participants
and training support provided
through employers.

6 The strangely named avail-
ability allowance is paid to the
long-term unemployed whose
health would enable them to
participate in public works but
they do not receive an offer at
the moment. The name implies
that they are available to public
works. Later it was renamed as
wage-substitute allowance [bér-
p6tlé juttatas] and then as em-
ployment substitute allowance
[foglalkoztatdst helyettesitd ta-
mogatas]. The monthly amount
0f22,800 HUF (about 75 EUR)
has been unchanged for years.

Improving the consistency of the data set

Public works participants are in principle removed from the unemployment
registry and are re-entered upon finishing their participation in public works.
However, the registry was not in accordance with this procedure and includ-
ed public works participants in most cases. This duplication was corrected.

The case was similar for several other active labour market programmes. As
for active labour market programmes, participants of training programmes’
and public benefit works programmes were included in the registry, while
the participants of the following programmes were not: wage (cost) support,
support for becoming an entrepreneur, support for internship of young pro-
fessionals, housing allowance, supporting the employment of individuals en-
titled to availability allowance® [rendelkezésre 4lldsi tdimogatdsra jogosultak
foglalkoztatdsanak timogatdsa) and local transport allowance. (A summary
table of the headcounts of these programmes in 2011 and 2012 is published

— Molnar et al, 2014, p. 72.) Discrepancies were also corrected in these cases.

Occasionally, (public works or other) programmes or episodes overlapped
in time. This was probably due to failing to close down the earlier programme
in the registry. We merged overlapping or directly contiguous registration epi-
sodes. In case of programmes overlapping in time, we closed the carlier one
on the starting date of the subsequent one. These changes only concerned less
then 1 per cent of the episodes.

It was an important issue to decide what to do with programmes follow-
ing one another in a very short time (often a few days). They accounted for a
few per cent of the episodes. It was considered that they be merged. However,
thorough analysis showed that they are not due to registration mistakes but
individual programmes with different characteristics. It may have also hap-
pened that the break between the two programmes was actually longer than
shown but the earlier programme was not closed on time — but it was not pos-
sible to correct it. The seemingly technical decision may have an impact on
the proportions of participants entering the open labour market from public
works (or other programmes).

For example, one day after the closure of a public works episode a new one
is started, which lasts for more than six months, following which the partici-
pant concerned takes up employment on the open labour market. At the time
of monitoring, in 180 days after the end of the first episode, the participant
is not working on the open labour market, while in 180 days after the sec-
ond he is, which gives a 50% rate of finding employment. If the two episodes
are merged, monitoring only takes place after the second episode and this re-
sults in a success rate of 100%. Since the real issue is whether someone enters
another public works programme after the first episode, we decided not to
merge episodes following one another in a short time period.
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Public works in the public employment system

From 1 January 2011 to 31 December 2013 nearly 1.8 million persons were
involved in the public employment system for some length of time (7zb/le
2.3.1.). Alittle more than a million of these (59%) entered the public employ-
ment system during the three years, while the others had already been within
the system on 1 January 2011. If someone left the public employment system
and re-entered it (maybe several times) during the period of the research, they
were taken into account as one person. The relationship with the public em-
ployment system is a broader concept than being registered as unemployed;
it supposes the fulfilment of at least one of the following three requirements
(overlaps are possible):

1. registered unemployed,

2. participant of a public works programme,

3. participant of another active labour market programme.

Table 2.3.1: The number of those involved in the public employment system between
2011 and 2013 and their share in the various programmes

Headcount Share
(thousand persons) (percentage)

Number of those involved in the public employment system 1774 100.0
Only registered 1180 66.5
In public works (total) 449 25.3
- without training 331 18.7
- with training 118 6.7
Other programmes 202 11.4
Total® 1831 103.2

* The number exceeds the number of participants of the public employment system
and 100 per cent, because 57 thousand persons (equalling 3.2 percentage point)
participated in both public works and other programmes.

Source: Authors’ calculations based on the EPWD.

In the following, the succession of various employment statuses of the partici-
pants of the public employment system (taking into consideration the above
limitations) will be discussed. Since the main objective is to analyse public
works, the other active labour market programmes are presented together.
There are five different statuses:

1. registered unemployed, not participating in any of the programmes (here-
inafter only registered),

2. public works participant, not receiving training,

3. public works participant receiving training,

4. participant of another active labour market programme,

5. is outside the public employment system but was involved in the system
sometime during the three-year period of the research and re-entered it.
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Occasionally, status 2 and 3 are merged.

Precisely two-thirds of the 1.77 million persons involved in the social wel-
fare and public employment system did not participate in any programmes,
one quarter of them participated in public works sometime during the three
years and somewhat more than one-tenth participated in another programme
(Table 2.3.1.).

More than one quarter of the 450 thousand persons participating in pub-
lic works during the three years took part in two different years and slightly
less than one quarter of them were “regulars” and participated in it in each
of the three years (7able 2.3.2.). In case of the other programmes, the share
of participants taking part in the programme in two different years is basi-
cally the same but the share of participants taking part in a labour market
programme in three years is insignificant.

Table 2.3.2: Accumulation of participation in programmes in various years,
2011-2013 (percentage)

One Two Three
Total
years’ participation
Public works 48.6 28.1 233 100.0
QOther programmes 69.0 29.4 1.6 100.0

Source: Authors’ calculations based on the EPWD.

Taking a look at the individual years separately reveals that the number of
those involved in the public employment system did not change — it was only
in 2012 that figures were five per cent higher than in the other two years (7a-

ble 2.3.3.).

Table 2.3.3: The number of participants in the public employment system
and the annual percentages of participants in the various programmes, 2011-2013

2011 2012 2013

Number of participants in the

public employment system 1174 1226 1164
(thousand persons)

Number and share of partici- ~ Thousand % Thousand 9% Thousand %
pants of programmes persons persons persons

Public works (total) 236 20.1 234 19.1 315 27.0
- without training 234 19.9 222 18.1 201 17.2
- with training 2 0.2 13 1.0 114 9.8

Other programmes 81 6.9 85 7.0 101 8.7

Source: Authors’ calculations based on the EPWD.

The number of participants in public works did not change between 2011 and
2012 but then significantly increased in 2013 due to public works including
training. Their share within the participants of the public employment sys-
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tem grew from slightly below 20% to more than 25%. Public works includ-
ing a training element had scarcely existed previously. In 2013 the number
and share of participants of other programmes also increased but part of this
increase may have been virtual: while in 2011 and 2012 the proportion of
participants (of public works and other programmes) taking part in the pro-
grammes repeatedly within a year was below one percentage point, this fig-
ure doubled in 2013 (this is not presented in a separate table). The thorough
analysis of microdata showed that for some participants of public works in-
cluding training, periods of various lengths were registered as labour market
training. In fact, these were most likely to be elements of the same programme.

The total of days spent in the public employment system did not change dur-
ing the three years examined (7zble 2.3.4.). Participants took part in any of the
programmes on slightly less than one-fifth of their days spent in the public em-
ployment system. The proportion of days spent in programmes increased from
14 to 23 per cent mainly due to public works. The proportion of days spent in
public works including a training element increased less than the proportion
of days spent in the public employment system. The number and proportion
of days spent in other (not public works) programmes increased slightly.

Table 2.3.4: The number and share of days spent in the public employment system,

2011-2013

2011 2012 2013 Total

Number of Qa_ys in the public employment 263 266 266 795
system (million)

Share (percentage)
Only registered 85.7 80.2 77.0 80.9
Public works (total) 10.5 15.5 183 14.8
- without training 10.4 15.3 15.6 13.8
- with training 0.0 0.3 2.7 1.0
Other programmes 3.9 43 4.6 4.3
Total 100.0 100.0 100.0 100.0
Share of days spent out of / in the public 16.5 2.6 131 181

employment system (percentage)

Source: Authors’ calculations based on the EPWD.

The share of days spent outside the public employment system is a distorted in-
dicator, since it necessarily has lower values in the first and last year than in the
middle year. In 2011 it does not contain those who were within the system in
2010 and also re-entered later but were outside the system at the beginning of
2011. The case symmetrically applies to 2014. There are two reasons the propor-
tion of the days spent outside the public employment system was nevertheless
included in Figure 2.3.4. Figures for 2012 indicate that the persons involved
in the public employment system spend — compared to the time within the
system — 25 per cent of the time outside the system. Since there are some who

91



IN FOCUS

are in the public employment system throughout the whole year, the propor-
tion of the time spent outside the system in the case of those repeatedly leav-
ingand re-entering is significantly higher. This will be discussed in detail later.

It is worth noting that in 2013 relatively fewer days were spent outside the
public employment system than in 2011, although the distortion described
above should be symmetrical. Thus the volume in this case is not interesting
but the difference between the two proportions is. This difference is highly
likely to be due to the increase in the time spent in public works.

The average length of participating in public works grew from less than
four months in 2011 to nearly six months in 2012 (7zble 2.3.5.). Since the
number of participants did not increase during this two year period (72b/le
2.3.3.), the increase in the number of days spent in public works was the re-
sult of the increase in the average length of participating in public works. The
length slightly decreased in 2013 but remained above five months. On aver-
age, public works participants took part in public works for slightly less than
nine months in the three years examined.

Table 2.3.5: The average length of participation, 2011-2013 (number of days)

2011 2012 2013 2011-2013
Public works (total) 117 177 155 262
- with training 35 53 62 66
Other programmes 126 133 123 168

Source: Authors’ calculations based on the EPWD.

The average length of participation in other labour market programmes was
about four months in each of the three years. Because of multiple participa-
tion, the average length throughout the three years was 5.6 months.

The length of training organised in public works was two months on aver-
age in 2013. This requires two remarks as explanation. Considering that this
programme was launched as part of the public works programme that start-
ed in December 2013 (see Sub-chapter 2.8), the length of the programmes is
longer but data are not available from 2014. On the other hand, there is only
one month of public works with a training element in 2013 (see Zable 2.3.2.).
The average of 66 days results from the fact that some persons participate in
six-month or even one-year-long public works programmes including training.

Average headcounts

The number of those involved in the public employment system did not change
between 2011 and 2012 and basically the number of participants of other (not
public works) programmes stagnated too. Redistribution of proportions was
caused by public works, since the increase in public works participants was ac-
companied by a decrease (of the same extent) in the number of persons only
registered but not taking part in any programmes (72b/e 2.3.6.). While in 2011
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the number of public works participants was 2.7 times higher than the partici-
pants of other labour market programmes, by 2013 this figure increased to 3.9.

In 2011 more than half of the total headcount was employed four hours
daily. This type of public works was discontinued in 2012 and only six- and
cight-hour employment remained, with a strong predominance of the latter.
Thus the full-time equivalent headcount for the three years increased even
more between 2011 and 2012 (the final line of 74ble 2.3.6.).

Table 2.3.6: Average annual headcounts in the public employment system,
2011-2013 (thousand persons)

2011 2012 2013
Only registered 618 584 562
Public works (total) 75 113 133
- without training 75 111 114
- with training 0 2 19
Other programmes 28 31 34
Total 21 728 729
Full-time equivalent in public works 54 108 128

Source: Authors’ calculations based on the EPWD.

Monthly figures are similar to annual ones (7able 2.3.1.). Apart from seasonal
fluctuation, the number of those involved in the public employment system
is more or less stagnating, while the number of participants in programmes
slightly increases without any fluctuation. Consequently, the headcounts of
public works participants and those only registered mirror each other pre-
cisely. There is a strong seasonal decrease in the number of public works par-
ticipants at the end of 2011 and 2012, which is offset by winter public works
organised at the end of 2013.

Figure 2.3.1: Average monthly headcounts in the public employment system
(thousand persons)
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The proportion of public works including a training element or organised as
training per se started to grow at the end of 2012 and then there was a sudden
surge in November 2013. Although this increase was slightly at the expense of
public works without training, it mainly entailed a net increase (Figure 2.3.2.).

Figure 2.3.2: Public works with and without training, monthly figures
(thousand persons)
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Characteristic individual paths in the public employment system
The definition of a sequence

When entering the public employment system, the majority of participants
initially only become registered unemployed. After a while they either leave
the system or receive some kind of “treatment”™ they participate in public
works or other active labour market programmes. Upon completing the pro-
gramme, they cither leave the system or become registered unemployed again.
Those leaving the system also sometimes re-enter.

This section examines the typical paths taken by participants in the public
employment system between 2011 and 2013. Merging the two types of pub-
lic works programmes, we continue to differentiate between four statuses in-
dicated by the following letters:

R = registered unemployed,

W = public works participant,

P = participates in another programme,

O = currently outside the public employment system but was involved pre-
viously and re-enters later.

The path of a person entering the public employment system is defined by
the series of the daily statuses. A fiull sequence is the series of 1096 letters cor-
responding to the 1096 days between 2011 and 2013. This would be unman-
ageably long; therefore the days spent in the same status are merged. The se-
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ries created in this way, containing information from the various episodes is
called asequence. The path of an individual registering initially as unemployed,
then leaving the system after receiving labour market training (because of e.g.
finding employment) but re-entering and registering as unemployed again
before participating in public works is described by the following sequence:
R-P-0-R-W. Sequences end if an individual leaves the system for good or
the final date of the data set available is reached. This representation only
takes into account the succession of episodes but not their length; however,
in some cases their length will also be discussed.

A sequence may be further simplified by examining only the episodes of a
path but excluding their succession. The above sequence then contains the
following episodes: WOPR. In this case the elements follow one another al-
phabetically and in order to differentiate it from a sequence, no hyphens sep-
arate the letters.

The most frequent sequences

The individual paths of the 1.8 million persons in the public employment sys-
tem during the period examined is described by 4000 different sequences, the
20 most frequent of which are presented in 7zble 2.3.77 These cover nearly
89 per cent of the people involved.

More than half of the participants entered into the register, did not participate
in any programmes, left and did not re-enter. Figure 2.3.3. shows the length of
the episode of those who entered and left the system during the period exam-
ined. The majority (53 per cent) leaves the system within 120 days. It is worth
noting that the peak is on days 92—94, i.c. the days after the end of the disburse-
ment of the job seckers’ allowance. About one-third is still within the system
after 180 days, without participating in any programmes — and after one year
the number of participants with this status is still more than 40,000 persons.

Returning to the issue of sequences, the next large group includes the par-
ticipants who left the public employment system and then re-entered but did
not participate in public works or any other programmes. This may happen
once or several times (see items 2, 4 and 15 in Table 2.3.7). The variations of
staying in the registry and out of the system once or several times account for
less than 16 per cent of the sequences, as seen in line 2 of 7able 2.3.8. (Please
note that 7able 2.3.8. — as opposed to Table 2.3.7. — lists episodes within the
various combinations not in the order of their occurrence but alphabetically.)

70 thousand of the 450 thousand public works participants participated in
public works once and then became registered unemployed again (R-"W-R).
42 thousand of them participated in public works after registration and then
either left the public employment system or were still in public works at the
end of 2013 (R-WW: see line 6 of Table 2.3.7.). Less than 7 per cent left the sys-

tem as public works participants, while the others are still within the system.
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Table 2.3.7: The most frequent sequences describing paths
in the public employment system

Headcount (thousand persons)

Proportion (percentage)

Number Type of sequence total not right-censored? total not right-censored”
1. R 899,560 688,849 50.72 65.06
2. R-0-R 212,808 144,599 12.00 13.66
3. R-W-R 69,554 35,801 3.92 3.38
4, R-0-R-0-R 52,271 31,824 2.95 3.01
5. R-P 46,200 29,616 2.60 2.80
6. R-W 41,747 2,806 2.35 0.27
1. R-W-R-W-R-W 34,600 321 1.95 0.03
8. R-W-R-W-R 33,576 11,539 1.89 1.09
9. R-W-R-W 29,841 855 1.68 0.08
10. R-W-R-W-R-W-R-W 24,256 107 1.37 0.01
11. R-P-R 22,385 13,895 1.26 1.31
12. R-W-R-W-R-W-R 21,007 4,160 1.18 0.39
13. R-0-R-W 14,770 581 0.83 0.05
14, R-W-R-0-R 14,439 7,141 0.81 0.67
15. R-0-R-0-R-0-R 12,794 5,703 0.72 0.54
16. R-0-R-W-R 12,224 6,133 0.69 0.58
17. R-P-0-R 10,608 6,146 0.60 0.58
18. R-0-R-P 9,123 3,945 0.51 0.37
19. R-W-R-W-R-W-R-W-R-W 7,989 26 0.45 0.00
20. R-W-R-W-R-W-R-W-R 6,293 1,227 0.35 0.12
1-20. total 1,576,045 995,274 88.85 94.00
Total of sequences observed 1,773,743 1,058,773 100.00 100.00

* Not right-censored data means the participant left the public employment system
before 31 December 2013.
Source: Authors’ calculations.

Figure 2.3.3: The length of staying in the public employment system
of participants only registered who entered after 1 January 2011
and left before 2013 (N = 485,794)
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Table 2.3.8: The combination of episodes in the various sequences and their share
(N=1,173,743 persons)

Number Type of sequence combination Proportion (percentage)
1. R 50.72
2. OR 15.83
3. WR 15.59
4, WOR 6.48
5. PR 4,62
6. OPR 3.47
1. WPR 1.83
8. WOPR 1.39
9. P 0.04
10. w 0.02
11. WP 0.00
12. WOP 0.00
13. W0 0.00
14, opP 0.00
Total 100.00

Note: The episodes follow one another alphabetically in the combinations.
Source: Authors’ calculations.

The situation is different for the sequence R—P. A relatively high number of
participants, nearly 30 thousand, were registered as unemployed first and then
left the system after one programme participation.

Sequences containing public works

Table 2.3.9. presents the combination of episodes of Table 2.3.8. as well as
their share. There is practically no sequence containing public works exclu-
sively or public works and another programme; the majority of participants
enter public works after at least a short registered unemployment. There are
four main types:

1. the most frequent one is alternating registered unemployment and pub-
lic works participation;

2. in about one quarter of the cases the above combination is interrupted
by one or more periods spent outside the public employment system;

3.in 7 per cent of the cases participants also take part in other programmes
in addition to public works;

4.in addition to the above (type 3), there is also time spent outside the pub-
lic employment system.

In view of quitting public works permanently, the case of those not within
the public employment system on the last day of the period examined is es-
pecially important. There are only 100 thousand persons like this out of the
450 thousand involved in the public employment system during the three
years (Zable 2.3.9.). The others (IWOR, WOP and WOPR types) also left the
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system after a public works episode but they were within the system again
on 31 December 2013.

Table 2.3.9: Share of combination of episodes containing public works

Share (percentage)

total Not right-censored
Number Type of episodes (N = 449,203) (N=99,139)
1. WR 61.55 58.59
2. WOR 25.60 29.41
3. WPR 7.24 6.58
4. WOPR 5.51 5.22
5. w 0.08 0.15
6. Wp 0.01 0.01
1. wop 0.01 0.02
8. WO 0.01 0.02
Total 100.00 100.00

Source: Authors’ calculations.

Only 7 per cent of the 58 thousand persons belonging to type /R and leav-
ing the system in the three-year period finished their path via public works;
the others left the system from registered unemployed status. This may have
a technical reason, which will be discussed later. The most frequent sequence
(62 per cent) participants of this type went through is R—-W=R, followed by
R-W-R-W-R (20 per cent) and R—W-R-W-R-W-R (7 per cent). Itis only
5 per cent that exit after a sequence of R— V. There are individuals alternating
between the two statuses ten times.

The proportion of WOR types, i.e. those who were also outside the system
in addition to being registered and participating in public works, is some-
what higher among the permanent leavers than in the whole sample. It seems
that individuals who already have been outside the system are more likely to
leave it again. This type is very varied: it includes more than 500 sequences.
It has two relatively frequent forms (among the not right-censored cases):
R-W-R—0-R at 24 per cent and R—O—R-IW-R at 21 per cent. Less than 5
per cent of them leave the system after a public works episode.

The less significant WPR type also includes more than 400 different se-
quences. Leaving the public employment system is the most common in the
case of the R—/W-R-P sequence; more than 20 per cent of the WPR catego-
ry belongs here. Among the leavers the share of the sequences R—P—R-IW-R
and R—W-R-P-R is more than 20 per cent. As opposed to public works, the
share of those exiting from a programme not from registered unemployment
is relatively high.

And finally, the last of the more significant groups includes those who went
through all of the four types of episodes. Logically, there are more combina-
tions than in the case of the previous types: it contains more than 1000 dif-
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ferent sequences, none of which is outstandingly frequent. The most typical
are sequences containing six or seven episodes (including time spent outside
the system), the average length being 7.6 sequences. Similarly to the previous
type, four times as many participants leave the public employment system
from another programme as from public works.

Analysis of all the sequences containing public works and ending before
the last day of 2013 reveals that in 95 per cent of them the final episode is reg-
istered unemployment, in more them 4 per cent it is programmes other than
public works and in only slightly more than 0.5 per cent it is public works. As
mentioned before, this may have a technical reason: after a completed pub-
lic works episode, participants enter registered unemployment automatical-
ly, which may last for a few days even if finding employment. And in fact, in
the case of 20 per cent of sequences ending in /=R the length of the final R
episode is a maximum of three days. However, on average, the length of this
final R episode is extremely high — 170 days — indicating that public works
does not lead to exiting the system in the majority of cases.

Table 2.3.10. indicates the share of sequences containing a varying number
of public works episodes amongall the sequences containingat least one pub-
lic works episode. The figures show that the overwhelming majority of those
who left the public employment system during the three years examined only
had one or two public works episodes.

Table 2.3.10: The distribution of sequences according to the number
of public works episodes

Share (percentage)

The number of public works Total sequences Not right-censored
episodes (N =449,203) (N =449,139)
1 441 68.2

2 23.7 215

3 18.0 74

4 9.8 2.2

5 3.2 0.6

6 0.9 0.1

7 0.3 0.0

8 0.1 0.0

9 0.0 0.0

10 0.0 0.0

11 0.0 0.0

12 0.0 0.0
Total 100.0 100.0

Source: Authors’ calculations.
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Conclusions

Between 2011 and 2012 a total of 1.77 million persons were involved in the
public employment system, including 1.37 million who spent more than 120
days in it. A surprisingly high number stay in the system for a considerably
long time without participating in public works or other active labour market
programmes. A total of 450 thousand participated in public works, including
100 thousand who exited the public employment system permanently during
the three years. The others were within the system continuously or re-entered
it after some time spent outside it.

The analysis of the path undertaken in the public employment system as
well as the order and length of episodes shows that i is less likely to exit the
system from public works than from other programmes, and the more someone
participates in public works, the less likely he/she is to leave the system. Individu-
als who already spent time outside the system and then re-entered it are also
more probable to leave it again. Please note that it is a concurrence of phe-
nomena and not a cause and effect relationship: it does not ensue from the
above that public works reduces the likelihood of leaving the system; it may
as well hold true that individuals with no chance of exiting tend to become
public works participants. Referenced earlier research, numerous micro level
analyses and the findings of fieldwork indicate that it is not justified to think
that long-term public works participants are not capable of doing productive
work if they have the opportunity.

Sub-chapters 2.5. and 2.6. will address the issue of who tends to become
a public works participant and Sub-chapters 2.9. and 2.10. will explore the
factors related to entering the open labour market. As shown above, the time
spent in the public employment system has a prominent role to play in this.
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2.4 THE VALUES OF PUBLIC WORK ORGANISERS
AND PUBLIC WORKERS"

LUCA KOLTAI

In this section, we rely on the results of a questionnaire to examine what are
the values which appear in public works. Our intention is to give an overview
of what the staff of organisations operating public works thinks about public
works, what they expect, and what their opinions are concerning the impact
of public works. After data collection, we examined’ the opinions regarding
the content, measurability and sustainability of “value-generating work” in
in-depth interviews.

In the case of public works, even defining the aims is not an easy task. This
is because public works can be used for (income-generating) poverty reduc-
tion, work test, activation, or additionally labour market reintegration aims
(see Chapter 1 on this). The national systems of public works have never iden-
tified with any of these aims, but rather have combined them (with various
weights). Thus, we also used a broader approach to interpret the observed re-
sults and effects.

The aims of public works

The forms of public works are rather versatile. According to international
experience, there are very different modelling approaches involved in terms
of titles, aims and regulations: for example those prioritising social bonding
or work, while other forms condition provisions on public works (workfare)
(see Chapter 1, or Betcherman et al, 2004). The aims of public works can be
categorised according to the following functions.

Poverty mitigation: The primary aim is, on the one hand, to temporarily
mitigate income poverty by securing income generating activities for people
living in profound poverty, and, on the other hand, to keep the permanently
unemployed above the poverty threshold. The programmes aimed at these
goals typically offer incomes that are widely accessible to the poorest for whom

employment in the open labour market cannot be expected. * Hereby we would like to ex-

Development of workability, work test: these involve workability retention/
development for those being most remote from the labour market. Creating
or retaining propitious conditions for work can also be the aim of these public
works programmes. These programmes are regulated and participants often have
an obligation to cooperate in some form with the labour market institutions.
Public works as a work test provide an opportunity for potential employers to
select employees with adequate job skills and to employ them without risks.

Labour market integration: promoting labour market integration is the goal
of many public works programmes. These programmes usually comprise per-
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2 The claim “Public works
organised by your organisa-
tion provides a cost-effective
workforce for the provision of
municipal tasks” received 4.2
points on average. The claim
“Public works filter out from
among those on benefits who
want to work” received 4 points
on average.

sonal development as well as training elements, and provide diverse work op-
portunities (Koltai, 2013a).

Most of the public works programmes do not neatly follow solely just one or
the other aim, but some combination thereof. The national experience is also
similar, over the past 20 years the aims of the public works programme varied,
sometimes one, at other times another function would become paramount.

The aims of public works according to the examined organisations operat-
ing public works

One of the most important questions of our research was how public works
participants evaluate the aims and results of the programme. To what ex-
tent do organisers help develop and revitalise the employment skills of public
works participants and might facilitate their employment? In the study we
approached 870 organisations operating public works (in 2012) which were
primarily public, municipally owned entities. Participants of the survey were
asked to provide their answers on a scale of 1 to 5 where 1 meant “strongly
disagree” and 5 meant “strongly agree.” The aggregate results are presented
in Figure 2.4.1.

Figure 2.4.1: Perceptions of the aim of public works

“The public works in this settlement organised by your organisation can...”
| |

Tackle long term |

unemployment [ [ | i related
Support re-employment in | to economic interests
the open labour market ‘ I Aims related
Reduce unreglgisteredt | - to social support
employmen
; ; Aims related
Provide an opportunity |:| to activation

to earn a decent income

Improve workability

Contribute to gaining |
work experience

Improve interpersonal
relations

Reduce unemployment |

Reduce the number
of benefit recipients

Help identify those benefit
recipients who are willing to work

Provide low-cost labour

The highest agreement emerged in the case of the organisers’ contribution to
the aims of solving direct economic problems. This was followed by aims of a
social nature, in which the most widely shared aim was that concerning the
work test function of public works.?

The work test function of public works is supported by more than two thirds
of the respondents (68 per cent). Only 3 per cent of the respondents did not
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believe that the public works organised “filters out among those on benefits
the ones who do not want to work”.

According to organisers, the aim of public works is primarily to provide a
cheap labour force for municipalities as well as to filter and activate beneficiaries.
56 per cent of the respondents largely agree with the statement that “public
works decrease the number of the unemployed and beneficiaries” (3.7 point
average). Although organisers do not expect to tackle long-term unemploy-
ment, it is clear to them that while someone is in public works, the benefits
payable to them can be saved. Certainly, this explains why the largest part (62
per cent) of respondents agreed with the evaluation according to which public
works “decrease the number of beneficiaries” (3.8 point average).

To the question of whether public workers experience participation in public
works as an opportunity or an obligation, the answers were strongly divided:
36 per cent said that it was an opportunity, 37 per cent said that it was an ob-
ligation. The negative replies however strongly differed: according to 12 per
cent of the respondents one cannot talk about obligation at all, while only
5.7 per cent rejected the claim that participants experienced public works as
an opportunity. A study published in 2010 which examined participants in
public works found that it was less than half of participants who had volun-
tarily entered public works (Csoba et al, 2010).

There is no strong agreement regarding the poverty mitigating effect of
public works, despite the fact that public works provide a higher income
than the benefit. Only 28 per cent of the respondents agreed with the
statement that “public works provide an opportunity for locals to gain an
adequate income”.

The answers given to the open questions of interviews and questionnaires
yield us a more subjective picture. According to some respondents, income from
public works “is more than the benefit,” but elsewhere: “to carry out physical
work all day long for a couple of thousand forints and travel back and forth,
it’s no wonder there is no work discipline”. According to another respondent:
“This little money is not what matters to them. Firewood, mushrooms, the
products of community gardens, that is what matters.” Elsewhere we heard
the following: “It is a pity that only one person in a family can participate in
public works and only for a couple of months”.

62 per cent of the respondents did not agree with the statement that public
works are “adequate to tackle long-term unemployment” (35 per cent did not
agree at all, only 15 per cent found it an adequate measure, and the average
point was 2.3). This was the most rejected aim. In a survey prepared during an
carlier programme called ‘Road to work’ (in Hungarian: “Uta munkahoz”) 6
per cent of the respondents found public works an adequate measure to tackle
long-term unemployment, but some 67 per cent thought it could provide a
temporary solution (Petz, 2011).
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According to the respondents, 90 percent of the public workers in 2012
obtained entitlement for social benefits again, and 80 per cent of the pro-
gramme participants became public workers again. The very high (80-100
per cent) and seasonally-dependent probability of return clearly shows the
circular character of public works (benefits-public works-benefits). This phe-
nomenon has already been observed over a 15 year period (Csoba et al, 2010).
People who have participated in public works are in a particularly difficult
situation. After the third event a so-called locking-in effect develops in the
course of which the public worker’s chances of employment are lower than
they were before the person entered into public works (Csoba et al, 2010,
Hudomietr—Kézdi, 2012). We should not forget that it is often in the inter-
est of the organisers of public works to retain the good workers, to call them
again and again, and that organisers might be reluctant to replace a work-
force that proved successful. Thus, both the public workers and the organ-
iser get used to the circular character of public works, in fact, they strive to
stay in/retain that.

An important aim of public works can be the maintenance and development
of participants’ employment skills so they can start with better chances in the
real job market. Thus, it can be considered as a result if the public works con-
tribute to “employment skills” or “the acquisition of work experience”. On
average, the 870 respondents gave medium scores to this question, only about
a quarter of them agreed with the aims/effects that are related to the develop-
ment of the personal and employment skills of public workers.

According to 43 per cent of the respondents, public works have a positive
effect on the participants” human relationships, only 19 per cent rejected
this claim. Another survey, conducted in 2010 that asked the same question,
found a much higher, 74 per cent consensus in this regard (Pezz, 2011). The
interviewees also emphasised this aspect: communities have evolved (in one
settlement there was even a “public works holiday” held), “they came and went
together”, and “paid better attention to each other”.

According to 33 per cent of the respondents, public works “contributes to
the revitalisation and development of employment skills of participants”, but
the rate of respondents who disagreed with this statement was also the same
(34 per cent). The accumulation of work experience is evaluated positively by
more respondents: according to 39 per cent, public works contribute to the
participants’ acquisition of work experience.

This picture is further qualified by information from the interviews. Ac-
cording to many, there is an element in society for whom it is beneficial for
them just to frequent a place, or a community daily. For many of them it is the
first time that they have involved themselves in an employment relationship
that “provides work norms and experiences in which there are some expectations.”
There are some who have a profession in which it is possible to organise work
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for them, but unfortunately this tends to apply to skilled workers only. For
women and those with a weak physique there is little adequate work. There
were only sporadic opportunities for education which were limited to train-
ing programmes for specific occupations, and the short programme phases
did not allow enough room for that. One of the mayors said the following
concerning this: “There is little sensible work, the quasi jobs and work expe-
rience gained here does not mean anything in the primary labour market”,
“this builds team-spirit only.”

It is very often expected that public works should provide a way into the la-
bour market, that is, they should contribute to the subsequent employment
of the public worker. The aforementioned study from 2010, which questioned
the organisers, has established that according to 2.7 per cent of the respond-
ents, public works helped employment in many cases, while according to 37
per cent they had no bearing on employment (Pezz, 2011). A 2010 study re-
lying on control groups found that on average 4.6 per cent of public works
participants became employed and the chances of re-employment increased
depending on the degree of distance of the public works organisation from
the municipality (Csoba et al, 2010).

In our research half of the respondents disagreed more with the statement
that public works contribute to subsequent employment (50.9 per cent), while
only every fifth respondent found this aim valid, and thus it received the sec-
ond worst (altogether only 2.7) score.

In this area, personal interviews provide particularly interesting informa-
tion. These also confirm the phenomenon already mentioned that employers
are interested in keeping people with adequate skills at work, and to ‘cream
off” the target group. Many of the organisers, admittedly dissuade good work-
forces, craftsmen etc. from exiting to the primary labour market. “I told him
that it was true, you get less here, but you don’t have to travel; you're already
at home at three pm...” Others have only said that they would do nothing to
prevent a competent public worker leaving. A director of a public employment
agency complained that “if they need to upload a 200 persons programme in
three days, they call in all able-bodied persons” irrespective of whether they
could perhaps be recommended for a job in the open labour market.

We also asked the organisers of public works regarding the proportion of
participants who could in their view find employment in the primary labour
market thanks to having participated in the programme. We did not differ-
entiate between registered and unregistered jobs or between permanent or
temporary jobs. Due to a very high standard deviation, we interpreted the
results by calculating with the modus of data which was ata 10 per cent value.
It must be noted that there was no difference between those who reported as
measuring the indicators themselves, and those who did not do so but only
hazarded a guess in their responses.
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Value-creation

During the reform of public works, the government identified value-added
work as the most important objective and highlighted agricultural production
and the provision of utility services (sanitation, environmental management).

In terms of value-creation we found three areas of public works. The highest
publicity was received by those value-added Start-model programmes which
are aimed at animal husbandry, plant production and the creation of various
products. Another area where public workers carry out some sort of public ser-
vices typically include the maintenance of public and farming roads, weeding,
eradication of ragweed and the maintenance of public spaces as well as pub-
lic and private forests. The third area is the integrated organisation of public
works. In this case, public workers only “help out” in providing public duties
at some workplaces. Such are for instance delivery, portering, health, educa-
tional tasks at the municipality, maintenance, cleaning, kitchen, etc. duties at
cultural institutions, and staff assistance functions at civil or church organi-
sations. These three different areas provide divergent working conditions. In
the first two, public workers can participate in separated groups, brigades in
public works. Their number is often independent from the number of persons
that would economically be optimal to carry out the given task.

Both in the case of production and public service in groups the results are
the produced economic value. The effect of employment from the perspec-
tive of labour market reintegration is, however, highly questionable. The most
important reasons for this were articulated by the president of the National
Association of Local Municipalities (in Hungarian: Telepiilési Onkormdny-
zatok Orszdgos Szovetsége) in the following way:

“The Start work programme, however, significantly differs from other public works pro-
grammes, since the basis of agricultural programmes are appropriate professional knowl-
edge. These programmes do not bring results if the management of planning, cultivation
and livestock production are done by a staff without appropriate professional knowledge”
(Zongor, 2013).

For public works integrated into existing organisations there is an operat-
ing organisation that ensures the work process. There is much more attention
given to the integration of workers and the public works are also more valuable
from alabour market perspective. According to one of the survey respondents:

“Among public and municipal functions there are certain unserved or poorly served areas
(cultural, social sphere, etc.) which represent a real market need and money needs to be
allocated to them. Their utility and efficiency is clear, although cannot be measured in
monetary-terms.”

The report on case AJB-3025/2012 published by the Commissioner for
Fundamental Rights also underpinned the finding of our research that the
organisers of public works (typically municipalities) dispensed neither intel-
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lectual (expertise and qualification) nor productive infrastructure. The or-
ganisers unequivocally complained about the unpredictability of timescales
and the arbitrariness of the budget. The establishment of the necessary pro-
ducer infrastructure and the development of needed market embeddedness
can only be efficient as part of a more long-term, planned and consistent local
(or even regional development) process. In many cases neither the procure-
ment processes are organised nor the producer relationship clarified between
the organisers of public works and the local market. Also, several questions
arise when the product is for “internal use” (for example in public catering);
it is unclear at what — cost or market — price this should be accounted. An-
other question concerns what the impact of public works is on local producer
markets, for it is from there where the solvent demand will be missing. The
most difficult question to answer though is how such a “production” could
become sustainable.

For decades, the activation of those permanently distanced from the pri-
mary labour market and the achievement that at least some percentage can
stand on their own feet have been one of the biggest challenges in Hungary. A
multitude of countries have experimented with many-many models. Relying
on these experiences the expert committee of the European Union regularly
develops and publishes professional and methodological recommendations.
The organisations of the social-economy (in other words social enterprises) that
create new jobs or fulfil transit functions can operate in various legal forms.?
Micro, small enterprises and non-profit limited companies are typical, but
they can be civil organisations or even cooperatives. The selection of the op-
timal legal form suitable for the given enterprise and the local context are
important for the establishment as well as the sustainability of the organisa-
tions’ development capacity. Related to public works, there are also more and
more such governmental initiatives that are aimed at involving public work-
ers into social cooperatives. In this regard, the legal regulation pertaining to
cooperatives has also been amended.

The aims of public works for the individual

In our panel research on public workers, conducted between 2012 and 2013,
we examined what the aims of public works could be for individual partici-
pants. We tried to present how public workers experienced this form, and
how we disregard the general aims and effects of the system.

Public works embodies for the participants various functions. We analyse
these by relying on the theoretical work of Marie Jahoda (Jzhoda, 1982).

For public workers, the most important functions were status-related: this
type of work provided a sense of usefulness, and prominently, it provided a
houschold income. Livelihood and extra income were highlighted as the big-
gest advantages of public works by participants. According to 61 per cent it
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is important that with this income they have contributed to the houschold
income. Nearly 50 per cent provides a livelihood with this income to their
family, so in their case, public works strengthened their breadwinner status as
well. Many of the respondents highlighted that public works qualify as pen-
sionable time; hence, they can get closer to a retirement that offers security.

So the poverty mitigating function of public works was deemed the most
important by respondents. It was also mentioned that 30 days employment
was needed to qualify for entitlement to social assistance and this could be
fulfilled by participating in public works.

“Public works are good because my income is more than 22,500 forints and I accumulate

pensionable years, and anyway, I don’t have another job.” “For me it’s good like this because

I don’t have to live on benefits. The kids can be provided for. I can also pay the utilities.”

Many (40 per cent) also agreed that they performed usefu/ tasks as public
workers. Additionally, it was an important aspect that these public works
were close by and there was no need to commute.

The strengthening of a social network was perceived by approximately 20 per
cent of the respondents, who noted that since participating in public works
they had gained more acquaintances/friends.

The rate (18 per cent) of those to whom activity was important was roughly
the same: they highlighted the fact that they had experienced more regular-
ity in their days than they used to have before. These factors of public works
(activation function, usefulness of tasks, and increase of social network or
regular timetable) contribute mostly to the development or nourishment of
employment skills.

Public workers saw only few long-term opportunities in these employment
forms. Only 14 per cent expected the development of skills necessary for em-
ployment, and likewise very few (16 per cent) were those, according to whom
public works contributed to subsequent employment; which is to say that the
reintegration function of public works is perceived at a very low level. Moreo-
ver, some believed public works had an outright destructive effect.

Concerning the shortcomings of public works, most respondents (29 per
cent) highlighted low wages, which needs to be interpreted carefully. For
wages are indeed below the minimum wage, but without public works, for
most respondents, there would only be social income available, compared to
which the public works wage is still slightly higher. Compared to the falling
amounts of benefits (and constrained access conditions) over recent years,
public works can even represent a desired income. Therefore, many have high-
lighted that in this way they can earn more than by being on benefit. The fall
of wages were mostly criticised by those who had had a longer public works
history and they compared current incomes to earlier ones.

Regarding the questions on public works’ reintegration role to the labour
market, there were more negative than positive answers. 20 per cent of re-
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spondents saw some sort of negativity in public works in this respect (less
time for job search, it does not help in finding employment as one is excluded
from temporary jobs, or is not hired because of one’s public works past). The
need for permanency appeared very strongly though: many noted that they
could accept public works as a permanent job (in fact, there were some who
would even wish that).

A large part of public workers perceive their future as rather hopeless, they
do not think they will be able to find employment. Often they do not have
long-term plans or ideas at all.

“We won’t be able to find employment anywhere. Neither part-time nor full-
time. For me there’s only public work as an opportunity. Because I am Roma.”

Summary

All prior forms of public works have received and still receive various criticisms.
Sometimes it is the capacity of public works to lead back to the labour mar-
ket, at other times it is organisation, participants’ weak work performances,
or wages below the minimum wage that are criticised. Others attack public
works because of its high public costs, the degree of their own contribution, or
the constantly changing administration. In the past 20 years, national public
works programmes with various names and frameworks have tried to achieve
various declared and undeclared aims, while there have been a number of aims
and expectations which public works could obviously not live up to. Therefore,
it is natural that, regarding public works, constant — and always justifiable —
dissatisfaction and perceived indispensability are articulated simultaneously.

At the moment, the government wishes to push the primary aim of pub-
lic works in a social direction (HVG, 2015), that is, the explicit aim of pub-
lic works is that it should replace benefits. In other words, it is explicitly the
poverty mitigating function that is placed at the forefront. This approach
removes public works from the circle of labour market measures and places
public works among social provisions, and does this in such a way that inten-
sified obligation and local dependency criteria make people living in poverty
more and more vulnerable. Parallel to this, the production goals of Start work
programmes are still present.

“In the case of participants in the micro-regional agricultural projects of the Start model
programme, exit to the open labour market is an achievable aim after providing an op-
portunity for self-sufficiency, and then employment in a protected environment (social
cooperative) with professional help” - the ministry informed Népszabadsdg (NOL, 2012).

Integration in the open market is increasingly sidelined, or even disappears
asan aim among the organisers of public works and public workers. Due to the
pressure of an increasing number of participants, the organisers try to involve
as many locals as possible, and thus mitigate poverty and secure an inexpensive
workforce for the provision of their public services. The labour market func-
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tions of public works are not relevant and realistic to them. According to the
organisers these types of public works do not develop such skills and compe-
tencies that might open the door to jobs in the open labour market. There are
no resources available for labour market skills development either. The interest
of the organisers of public works is basically the retention of well performing
public workers, especially those in value-generating, productive public works.

The picture held by public workers is similar. Their future perspectives are
in many cases bleak and few of them see a liberating opportunity in public
works. They do however perceive public works as an easily accessible income
that is higher than benefits. The highest demand is for permanence, which
is to say that for most people, public works provide an acceptable income (as
long as they are available) and they are still more predictable than, for exam-
ple, grey employment in the primary labour market.

The tendencies presented in this study also underpin the change of function
in public works. The actors do not perceive this measure anymore as that of
employment policy, neither is the demand of employment in the open labour
market brought to mind, rather poverty mitigation and activity in exchange
for benefit become primary. This process decreases the demand of all actors
to take active steps toward employment. This is also demonstrated by our re-
search findings which revealed that the job search activity of public worker
respondents drastically decreased during 2013-2014.

During the last wave of the survey (February—March 2014) only 15 per cent searched for
jobs (as opposed to 42 per cent in the previous year), 13 per cent checked job advertisements
(earlier this rate was 42 per cent), just 8 per cent applied for some sort of a job (in contrast
to the previous 33 per cent), and practically no one went to job interviews, although pre-
viously every fifth (19 per cent) respondent noted that they did so in the hope of a job in
the labour market (Koltai, 2014).

2.4 Appendices
Research methodology

During the research on the organisers of public works, we based our work on
qualitative as well as quantitative work.* Public workers had an option to fill
out and return the organisational questionnaires via an online platform, email,
or in a printed format. The population was composed of a database provided
by the National Employment Service (in Hungarian: Nemzeti Foglalkozta-
tési Szolgélat) containing data on 8,537 organisations that received public
works support in 2011-2012. The organisations of the population were typi-
cally contacted via email. Since our results would have been distorted by the
low internet usage of employers in small and in the most disadvantaged set-
tlements, we randomly selected 200 organisations among them to which we
also sent the questionnaires in a hard copy. In this way we could ensure that
26 per cent of the respondents were operating in this quarter.
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During the research, we could process a total of 870 questionnaires that pre-
dominantly arrived to us online. The responding organisations employed 52
thousand persons in 2011 and 40 thousand persons in 2012. This was nearly
20 per cent of the number of public workers nationwide in 2011 [256,607
persons (Zajti, 2012)]. Furthermore, in selected locations and organisations
(national organisations, settlements of various sizes, the most disadvantaged
micro-regions, etc) we conducted twenty in-depth interviews with the rep-
resentatives of organisations affected in some way by public works, the direc-
tors of the public employment service, and experts. In the research, there were
three focus-group discussions which were carried out with the involvement of
affected organisations in public works of the relevant settlement and region.

The regional distribution of organisations responding shows a varying pic-
ture. Responses have been received from the whole country with the highest
response rate of 11 per cent arriving both from Bécs-Kiskun and Borsod-
Abatj-Zemplén county. In 2012, 20 per cent of public workers worked in
these two counties. In the other counties we observed a response rate simi-
lar to the distribution of public workers. There was a somewhat higher will-
ingness to respond in Veszprém and Gydér-Moson-Sopron counties and a
lower one in Szabolcs-Szatmér-Bereg county. With 67.5 per cent, local mu-
nicipalities are in an overwhelming majority among respondents (just as in
the population of organisers of public works). The remaining 13 per cent
are municipal organisations and 4 per cent are municipal associations. Thus,
84 per cent of respondents organises public works as a public institution. In
2012, 75 per cent of public workers worked in these institutions (Employ-
ment and Public Works Database) — no wonder that their rate is so high
among respondents as well.

In March-April 2013 during the research pertaining to public works par-
ticipants our experts conducted structured interviews with 283 persons em-
ployed in public works in five selected micro-regions. The micro-regions were
selected in a way that ensured we received the highest variability in their char-
acteristics. Having said that we have to note that the mode of sampling in
the research is not representative. Instead, are aim was to arrive at a picture
regarding the situation and life of public workers. During the panel research
we asked the involved participants four times: the first two times when pub-
lic works were started, then when public works ended and participants exited,
and the fourth time three months following the end date.

Our sample is representative in terms of gender distribution and, with a dif-
ference of 3-5 per cent, in terms of education as well. The sample was weight-
ed by age, as the older age groups were slightly over-represented in the sample.
Furthermore, we also organised focus groups and interviews where we invited
participants affected by public works (experts, local employers, organisers of
public works, municipality, etc).

111



