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Coordinated policy-making in
lifelong learning: functional
regions as dynamic units

Marcelo Parreira do Amaral, Kevin Lowden,
Valeria Pandolfini and Nikolas Schéneck*

Introduction

Most of our social reality — for instance, education, labour market
or welfare statistical information — has traditionally been organised
as ‘national’ phenomena. For this reason, since the 19th century,
nation states have been traditionally considered the ‘natural” units of
analysis throughout social sciences research. However, with changing
realities brought about by internationalisation, Europeanisation and
globalisation processes among others, static and absolute concepts such
as that of the nation state have been challenged with regard to their
usefulness for explaining our social world. In international comparative
research, more recently, the assumption that the implementation of
lifelong learning (LLL) policies is best studied at the regional/local
level encouraged a more differentiated examination than the national
level allows. By adopting the concept of ‘functional region’ (FR),
our research aimed at conceptually taking into account not only
policies’ administrative aspects but also their functional dynamics,
their interrelations with other units as well as the interaction of
different sectoral policies. This chapter argues that FRs provide a
useful concept to understand differences in the coordination of policies
at the regional/local level; they are thus key in understanding the
embeddedness of LLL policies for young adults in the regional/local

* Although this chapter is the result of intense collaboration among all the authors,
we would like to state that Valeria Pandolfini has contributed the section on ‘Policy
analysis across Europe’s regions: accounting for different realities” and ‘Policy analysis
across Europe’s regions in the YOUNG_ADULLLT project’.
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interplay between economy, society, the labour market and education
and training systems.

In the sections that follow, the first explores the changing global
context for policy-making and the implications — conceptual and
methodological — for policy analysis. Second, the concept of FR
is introduced as an approach that extends beyond the national and
better accounts for different realities; this section also discusses different
conceptualisations and types. In the third section, the units selected for
research in the European YOUNG_ADULLLT project are presented,
highlighting functional, and thus dynamic rather than administrative,
units as research sites. In order to discuss the value-added and the
challenges related to this conceptualisation, two FRs in Scotland are
more closely examined before drawing more general conclusions as to
the utility of the concept in supporting the formulation of coordinated
policy-making in the field of LLL.

Policy-making in a changing global context

Contemporary societies have been heavily impacted by what have
been termed internationalisation, Europeanisation and globalisation
processes. As a buzzword, the term globalisation has been used to
describe the major transformations taking place in modern societies
since the early 1970s (Parreira do Amaral, 2014: 118). As a social
scientific research topic, it prompted myriad understandings of changes
associated with globalisation processes, the quality and pace of these
transformations as well as of the implications for the social world.
Following David Held and Anthony McGrew:

Globalization denotes the expanding scale, growing
magnitude, speeding up and deepening impact of
interregional flows and patterns of social interaction. It
refers to a shift or transformation in the scale of human social
organization that links distant communities and expands the
reach of power relations across the world’s major regions
and continents. (2003: 4)

This understanding of globalisation is useful in calling attention
to processes of re-spatialisation and rescaling of human activity,
which constitute fundamental transformations in the organisation
of social relationships. In terms of place and space, the argument is
that increasingly social interaction and flows of people, products,
symbols and information are no longer occurring in or between
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discrete and singular places but in places/spaces that are at once
distinct and connected (Castree et al, 2013a, 2013b). In terms of
scale, research focus has shifted to how the local, regional, national,
international emerged in historical and social processes as ‘platform]s]
and container[s| [for] certain kinds of social activity’ (Brenner, 2004a:
9). Thus, social, interactional and relational aspects may be seen as
central in understanding globalisation processes and their relevance
to policy-making.

The latter stands in contrast to policy analysis’ traditionally privileged
focus on the modern, territorial nation state and on what national
‘governments choose to do or not to do’ (Dye, 2017: 2). Policy
analysis and its conceptual toolkit reflect the fundamental importance
of the territorial nation state for the spatial organisation of human
activity and public policy. This territoriality of the state, understood as
‘claims to and forms of control over bounded spaces’ (McCarthy, 2007:
959), was formally linked to the idea of sovereignty in the Peace of
Westphalia. Until the late 20th century, the spatiality of human activity
had been marked by processes of territorialisation, which established
and cemented the nation state as an almost natural unit of analysis.
Territorialisation refers to the ‘organization of human activities by
fixing them in spatial territory’ (Castree et al, 2013c¢: np), resulting
in a world divided into ‘contiguous and nonoverlapping areas, each
identified with a sovereign state’ (McCarthy, 2007: 959). Within these
respective territories, states became increasingly important agents in
the organisation of human activity through an expanding repertoire
of regulatory activities (military defence, economic wealth, cultural
identity, political legitimation, social welfare; cf Brenner, 2004b).
Taylor perceptively summarised the outcome of this, pointing to
the ‘container-like qualities’ of the modern nation state (1994: 152).
While the underlying notion of internal and external sovereignty
was rarely achieved, the aforementioned processes of territorialisation
resulted in the practice of using the nation state as basic unit of analysis
when investigating policy-making. Public policy was seen as made
by national governments and administrations and largely directed
at the organisation of human activity within their ‘own’ respective
territories.

Since the late 1990s, researchers have argued that this basic premise
has become more and more inadequate as globalisation entails processes
of both de-territorialisation and re-territorialisation (Brenner, 1999),
rendering the relationship between state territoriality, sovereignty and
power more complex. De-territorialisation refers to the decreasing
significance of territory for organising human affairs in general
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and more specifically national borders. The extreme case of this
development would be what Castells (2009) described as the network
soclety, no longer a space of places, but a space of flows, detached
from territory. Nonetheless, while ‘powerful new non-territorial forms
of economic and political organization in the global domain, such
as multinational corporations, [and] transnational social movements’
(Held et al, 1999: 9) emerged, territories remain important. However,
the latter are being reshaped as the territorial and supraterritorial
interact, resulting in processes of re-territorialisation (Brenner, 2004a),
in which governments are strategic actors. These processes of de- and
re-territorialisation entail significant implications for public policy
analysis. Political communities can no longer be identified ‘as simply
discrete worlds or self-enclosed political spaces; they are enmeshed in
complex structures of overlapping forces, relations and networks’ (Held
and McGrew, 2003: 41).

These processes of respatialisation and rescaling imply that policy
analysis needs to acknowledge the national scale as but one of several.
Depending on the issue, the nation state might continue to present
itself as the most relevant context for analysis, but this should not be
taken as the exclusive framework of study and analysis.

Departing from the discussion of this changed environment, the
following section argues that policy analysis needs to take into account
the different contexts in which policy formulation, decision-making
and implementation take place. Against this background the potential
of the concept of FRs as dynamic units in the development and
analysis of LLL policy-making is subsequently discussed.

Policy analysis across Europe’s regions: accounting for
different realities

The assumption that LLL policies are best studied at the regional/local
level invites us to take a more differentiated glance than the national
level allows for. Likewise, departing from the principle of subsidiarity
in European policy-making, accounting for regional variations
becomes central as differences occur among locales not only within
but also across countries. Thus, research needs to account for this
high degree of complexity in its analyses in order to provide accurate
information and useful results. Attempting to overcome a widespread
‘methodological nationalism’ and accounting for the different levels in
which policy is entangled represents a useful way to ensure an adequate
and well-rounded conceptualisation and analysis of the research object
(Dale and Robertson, 2009).
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While data on socioeconomic conditions, welfare, labour markets,
and education and training systems is available at national and
subnational levels for administrative units in almost all countries, the
use of these units in research presents limitations. Functional relations,
which are vital to understanding socioeconomic phenomena, are likely
to be cut out (Eurostat, 2010: 5) as administrative boundaries are the
only basis for delineation. An alternative territorial unit for research
is provided by FRs. The next section discusses conceptual distinctions
and introduces different types and usages of FR.

FR: conceptual distinctions, types, usages

The concept of FR refers to a subdivision of territories that results
from the spatial differentiation and organisation of social and economic
relations rather than to geographical boundaries, administrative
particularities or to historical developments. FR denotes a relational
delineation of space that does not necessarily ‘reflect geographical
particularities or historical events’ (OECD, 2016b: 14) but is drawn
with respect to ‘spatial flows or interactions of various kind (persons,
goods, material, energy, information, etc.)’” (Klapka et al, 2013: 2).
These functional flows or interactions ‘are maximised within the
region [...] and minimised across its borders’. While self-containment
is seen as a defining the criterion of FRs, ‘inner patterns of region-
organising interactions or flows’ (Klapka et al, 2013: 3) can be used to
classify differing types of FRs, including nodal flows.

The most common FRs are local labour market areas (LMAs) and
functional urban areas (FUAs) (Klapka et al, 2013: 99). The delineation
commonly relies on commuting patterns and aggregates smaller
administrative units. So far, data on LMAs is only available on the basis
of national statistics, but for several years Eurostat has been looking at
whether ‘these national LMAs are sufficiently comparable and could
be used in a European context’ (Eurostat, 2010: 5). FUAs consist
of ‘densely populated urban centres and adjacent municipalities with
high levels of commuting (travel-to-work flows) towards the densely
populated municipalities’ (OECD, 2016a: 15). In this sense, FUAs are
‘nodal regions’ (Brown and Holmes, 1971) where the orientation of
spatial flows or interactions are centred to or radiate from so-called
‘nodes’.

In short, FRs offer a conceptual lens to grasp interactions and flows
impacting the overall spatial coordination of labour, education, welfare
and, not least, of policy-making.
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Policy analysis across Europe’s regions in the YOUNG_
ADULLLT project

According to the overall objective of the YOUNG_ADULLLT
research, each of the nine participating countries selected two FRs
(N = 18, see Figure 2.1) to examine the LLL policies/measures chosen
as case studies.

The underlying assumption is that regional/local peculiarities
produce different skill ecologies, different types of networks and
distinct patterns of policy-making, impacting life courses. The FR
concept has been adopted on the basis of two related premises:
first, LLL policies are highly context-specific and are therefore best
understood in their regional/local context; second, the cultural
meanings of policies are constructed by different stakeholders in
relation to their implementation context and the configurations of
actors. In this context FRs offer a major advantage over administrative
units as the basis of comparison. The administrative and historical
grounds for defining the latter vary widely from country to country,
which makes comparability even in terms of population or area
hard to achieve (Eurostat, 2010: 5). Moreover, normative regions
are more likely to ‘cut functional links that are vital to understand

Figure 2.1: Functional regions in YOUNG_ADULLLT

1 - Kainnu FR
2 — South-west Finland FR

3 — Aberdeen City and
Aberdeenshire FR

4 — Glasgow City Region FR
5 —Bremen FR
6 — Rhein-Main FR
7 — Upper Austria FR
8 —Vienna FR
9 —Vale do Ave FR
10 — Litoral Alentejano FR
11 - Girona FR
12 — Malaga FR
13 — Milan FR
14 —Genoa FR
15 — Istria-County FR
16 — Osijek-Baranja County FR
17 — Blagoevgrad FR
18 — Plovdiv FR
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socioeconomic phenomena’ (Eurostat, 2010: 5). FRs, on the other
hand, as ‘different, but comparable, territorial systems’, should be seen
as a starting point that affords a ‘better understanding of the socio-
economic dynamics in place’ (OECD, 2013: 72) and a rough idea of
the relevant territory, which allows further data on the embeddedness
of policies to be gathered subsequently.

The majority of FRs selected in YOUNG_ADULLLT were FUAs,
with densely populated core(s) hosting a variety of employment
opportunities, that account for strong linkages with the surrounding
areas. In only a few cases were FRs located in (semi-)rural areas
characterised by economic specialisations. Many of the selected FRs
may be characterised as metropolitan areas consisting of multiple, linked
urban cores, which are drivers for economic output, transportation
hubs, and cultural and administrative centres. They account for
a higher-than-average concentration of services and industries in
countrywide comparison; however, the functional relations they

display differ in terms of types and density of flows:

* Metropolitan areas especially display a high density of flows. Highly
developed infrastructure renders commuting feasible. Examples in
YOUNG_ADULLLT include: the two German metropolitan areas
of Bremen (roughly 130,000 people commute every day to Bremen,
Oldenburg and Bremerhaven) and Rhein-Main (a dense railway and
motorway network used by roughly 350,000 commuters); the two
Spanish FRs of Malaga (with its metropolitan transport consortium)
and Girona (where the Area Public Transport Consortium facilitates
geographical mobility within the region); Milan FR in Italy (railway
and motorway systems allow people to commute to Milan to study
or work); Vienna FR in Austria (180,000 people commute daily to
Vienna); and the Bulgarian Plovdiv FR (the city attracts a workforce
from a wider region, where more than 1.3 million people live).

* Some FRs are characterised by hubs for business and employment
and play a particularly strong economic role in their national
context. Examples are: Upper Austria FR (one of the principal
centres of industrial production in Austria — particularly steel
production and automotive supply); Aberdeen FR in Scotland;
the two Bulgarian FRs of Plovdiv (it has a multi-sector economy
providing around 7 per cent of the national sales revenue of goods
and services) and Blagoevgrad (covering almost all sectors of the
national economy).

* Some FRs offer well-established education and training
infrastructures with a high concentration of schools and higher
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education institutions. In YOUNG_ADULLLT, several FRs are
illustrative of this type: Spanish Girona FR (with its higher education
district around the Universidad de Girona); Scottish Glasgow City
(an important provider of higher educational opportunities on
a national and increasingly international level, producing a third
of Scotland’s graduates); the two Bulgarian FRs of Plovdiv (of
national importance with nine universities, 39,260 students and
78 primary, secondary and vocational schools with 8,351 pupils) and
of Blagoevgrad (with two universities and three colleges); south-
west Finland FR (with two universities in Turku — the capital city
of the region — and four universities of applied sciences, as well as
75 post-compulsory educational institutions located throughout
the region); Vienna FR in Austria (hosting nine public and four
private universities, as well as a teacher training college, accounting
together for 170,000 students in addition to another 13,300 students
enrolled in the six universities of applied sciences).

In other cases, an international harbour or airport is the ‘nodal
point’ of a FR, as such infrastructure offers important employment
and business opportunities. Examples include: Genoa FR in
Italy (a specialised container port to access trans-European and
Mediterranean logistic corridors); the Portuguese Alentejo Litoral
FR (the city of Sines has one of the biggest deep-water harbours
in Europe); the German Rhein-Main FR (Frankfurt airport); and
Spanish Milaga FR (Mailaga airport).

In a few cases, FRs are located in predominantly rural areas that
display economic specialisations. Examples are: the two Portuguese
FRs of Vale do Ave (agriculture, textile industries and logistics
industries) and Alentejo Litoral (energy and logistics industries,
alongside tourism and agriculture); the Finnish Kainuu FR (wood
industry, bio economy and mining industry); and the two Croatian
FRs of Istria County (manufacturing industry, tourism, trade,
construction, real estate and business services) and Osijek-Baranja
County (food-processing industry, cellulose production, paper,
cardboard, crafts and trades).

Using FRs to contextualise the case studies contributed to capturing
the different subnational realities in terms of education and training,

welfare and the labour market. This focus on the specific regional/local

landscapes of policy-making allowed the implementation and impact
of LLL policies in the specific contexts of the 18 FRs to be analysed,
identitying particular constellations of actors and interplays among
individual, structural and institutional dimensions. This contributed
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to understanding whether and how policy makers, professionals and
young people navigate the shifting geographies of LLL and how
coordination might work. In the following sections, we provide two
examples of how this was done and draw some conclusions on the
usefulness of the FR concept in discussing coordinated policy-making
in LLL.

Coordinated policy-making: a glance at two FRs in Scotland

Before we present and discuss the two Scottish FRs, it is worthwhile
briefly discussing what coordinated policy-making entails.
Coordinated policy-making denotes arrangements that successfully
integrate labour market, social inclusion and individual life course
aspects of policy formulation and implementation at regional and
local level. Coordinated policy-making is viewed as an ideal-type
sustainable institutional solution that takes account of all relevant
actors, stakeholders, dynamics, trends and (mis)matches, avoiding
redundancies and creating synergic effects in terms of integrating
specific training or educational programmes with broader interventions
for specific groups. It coordinates different areas of government
(education, labour, economy) and facilitates the involvement of non-
governmental actors (business, training institutions, civil society) in the
planning, regulation and provision of LLL opportunities in a particular
territory.

In more conceptual terms, coordinating policy-making aims at
accounting for the embeddedness of human action in institutional,
economic, social, political and cultural conditions. Karl Polanyi
([1944] 1957) coined the term to point out the embeddedness of the
economy in both economic and non-economic institutions. Later,
Mark Granovetter (1985) viewed economic action as ‘embedded in
concrete, ongoing systems of social relations’ (487) and argued that it
is these social relations that help us explain outcomes. Embeddedness
thus calls our attention to the cultural, cognitive and normative
frames of reference, the patterns of (social) relationships, networks and
infrastructures available to those aiming for the coordination of action.
Thus, understanding how LLL policies relate to these various factors
and conditions in a specific site allows us to discern key parameters for
achieving better coordination in LLL policy-making.

The two cases examined in Scotland illustrate attempts to better
coordinate policy-making in the field of LLL. Furthermore, they
allow us to explore how concepts of embeddedness can inform our
understanding of processes involved in coordinated policy-making in
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these FRs. In particular, the division of labour between policy levels
as well as the city region deals are important elements conducive to
coordinated policy-making, as will be further discussed.

In terms of political framing, the Scottish parliament has the role of
devising and implementing social policy, and welfare, health, education
and training, and youth policies, which are closely aligned to one
another, reflecting the principles set out in the ‘Christie Commission
on the future delivery of public services’ (Scottish Government,
2011). This reform of Scottish public policy placed an emphasis on
partnership working between sectors and services to build public
services ‘around people and communities, their needs, aspirations,
capacities and skills’ (23). This holistic approach attempts to enhance
policy articulation for greater coherence, impact and more eftective
use of resources.

National policies in Scotland are designed to operate in tandem
to provide strategies to tackle national priorities. For example, the
National Youth Work Strategy 20142019 (Scottish Government,
2014) contributes to education and skills policies, labour market
policies and social policies, but also justice, health, sport, culture and
equality policies. Policy enactment in Scotland adopts the so-called
‘concordat approach’, that is, regional and local policies are localised
reflections of national policies, with national government devolving
fiscal decisions and strategy prioritisation to local authorities. This
system is supported and informed by national and local labour market
intelligence and monitoring. This approach, however, also presents
practical challenges for policy implementation regarding coordination
and coherency among levels, sectors and actors. Within this Scottish
context, the concept of FRs, or city regions as they are called in the
UK, has played an increasingly important role in devolving national
policies through to the regional and local levels.

City region deals are an agreement between the UK government,
the Scottish government and member local authorities to create
collaborative regional partnerships focused on improving regional
economies. Each deal is bespoke to the city region and includes a range
of measures designed to operate as a coherent whole. The concept
is intended to involve member local authorities working together to
combine their individual strengths and capacities. The city regions
are also partly motivated by a desire to promote their capacity as
entities to compete economically across the UK and internationally.
The city regions are seen as the main engine of economic growth,
being the market place for goods, services and employment, and
centres of innovation and education as well as promoting social and
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cultural activity. Since 2003, these city regions have been important for
government in driving regeneration efforts and the implementation of
major policy initiatives. The governance of a city region is coordinated
at the regional level but is intended to allow an individual authority
to maintain their own governance structures and local variation of
policies in order to ensure local priorities are addressed. In Scotland,
it is arguable that the city regions have a distinct nature compared to
others in the wider UK in that, while operating to address regional
issues and priorities, they can be seen as a key mechanism to implement
national policies in contextualised ways. The two FRs selected for
the UK component of YOUNG_ADULLLT were Glasgow FR and
Aberdeen/Aberdeenshire FR.

Glasgow City Region

The Glasgow City Region’s economic strategy was introduced in
2016, with a timetable running to 2030. This city region comprises of
eight neighbouring councils: East Dunbartonshire, East R enfrewshire,
Glasgow City Council, Inverclyde, North Lanarkshire, Renfrewshire,
South Lanarkshire and West Dunbartonshire. Councillor Mark
Macmillan (Leader of Renfrewshire Council), holder of the Cabinet’s
Enterprise Portfolio, stated that the establishment of the city region
‘recognises the fact that the economies of the Glasgow City Region
local authorities are completely interlinked’ (Glasgow City Council,
2016, np). In addition to its economic objectives, the city region
has a series of strategic social and health targets, including tackling
social inequity. While there are some differences in the specific policy-
related strategies and projects across the city region, there is a level
of coherence in the overarching policy strategies that cut across the
overall region. The Glasgow City Region has interlinked local systems
and economies, with distinctive social and economic characteristics
and challenges. The collaborative responses include social, political
and economic interactions among the partner councils and also with
the wider UK and internationally.

The wider city region, which has a population of 1.75 million,
plays a significant role in Scotland. Largely urban with some farming
areas, the city region is an important provider of further and higher
educational opportunities on a national and international level and
there are important commuter flows from Argyll and Bute, Ayrshire,
Stirling and the Edinburgh City Region. A large proportion of the
population, particularly in the Glasgow city area, suffers income
deprivation compared to Scotland as a whole. Despite the range of
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challenges, it is reported that the partnership of councils involved
have, since 2003, contributed to notable positive economic impacts. A
particular challenge for the region has been to widen participation in
the labour market, tackle skills gaps in trades and consumer services as
well as sustaining recruitment in social care, tourism and construction
sectors. These challenges have strategic implications for the region’s

colleges as key providers of vocational education and training (VET)
(SDS, 2016a).

Aberdeen city and Aberdeenshire

In 2008, the Strategic Development Planning Authority (SDPA)
was formed to provide a partnership between Aberdeen city and
Aberdeenshire councils to guide development over a 25-year period
and establish a European city region. At the time of our analysis,
this city region had above-average incomes and relatively low
unemployment. However, there has been an economic downturn in
the oil industry and resulting job losses. In addition, there are local
differences in wealth and opportunity between some of the region’s
communities. The city region’s SPDA aims to tackle these and other
challenges in order to enhance employment and quality of life for
residents as well as reducing reliance on locally dependent oil and gas
jobs. This will include placing an emphasis on communities, public
sector organisations and private businesses within a holistic strategy
for renewal and development.

Aberdeen is Scotland’s third-largest city and the regional centre
for employment, retail, culture, health and higher education as well
as the region’s transport hub. The wider city region has prioritised
areas in need of regeneration and includes coastal communities of
north and south Aberdeenshire as well as parts of Aberdeen city with
social, economic and area-based regeneration initiatives to improve
the economy, environmental quality, accessibility, employment
opportunities and the competitiveness of business.

There is a functional interdependency between Aberdeenshire
and Aberdeen city (Lindsay, 2012) and a high percentage of trade
apprenticeships in the two councils. At the time of our analysis,
Aberdeenshire ranked third in Scotland for share of working age
population with apprenticeship credentials. The Skills Development
Scotland’s (SDS) Regional Skills Analysis (RSA) report on the
Aberdeen/Aberdeenshire skills-related developments over 2014-15
(SDS, 2016b) highlighted that while the city region has been successful
since the 2008 crisis:
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There remains ... a challenge for the supply of skills to
match demand ... The new City Deal investment promises
further demand for construction and related skills in what
has already been a tight labour market ... There continues
to be a need to focus on diversifying the employment
base, and increasing exports, including sector expertise, to
reduce reliance on locally dependent oil and gas jobs. The
supply of regional skills should help support this process.
(SDS, 2016b: 18)

Therefore, while the Glasgow City Region faces greater challenges
regarding employment and skills issues, Aberdeen/Aberdeenshire is
undergoing rapid economic changes, exacerbated by the downturn
in the crude oil market that will require particular policy and practice
responses regarding the development of LLL and skills.

In the remaining part of this section, the Community Benefit
Clauses (CBCs) policy will be discussed as an example of coordinated
LLL policy-making.

The Scottish FRs feature policies developed across the member
regions, providing appropriate case studies to illustrate the usefulness
of the FR concept in understanding coordinated LLL policy-making.
A key example is the CBCs policy. It requires those contracted by local
government to contribute to delivering wider benefits in addition
to the core purpose of a contract where a procuring organisation is
given a contract valued at £4 million or above. These can be used to
support local councils’ priorities including provision of LLL, skills and
employability services. This particular regional/local policy addresses a
range of social, economic and educational priorities and helps facilitate
the building of infrastructure via funding and support obtained through
these requirements.

CBCs are intended to facilitate not only economic growth but also
wider social benefits and development. For example, the funding and
contributions from contractors help provide targeted training and
employment opportunities and educational support initiatives.

CBC:s create economic, social or environmental obligations for the
delivery of City Deal contracts to ensure that the benefits delivered
are aligned to addressing the key economic priorities for the region.

The CBC policy builds on existing practices across the city region
authorities to deliver community benefits and is intended to encourage
connections between businesses and their communities. It can be
argued that this arrangement fosters a sense of social responsibility
and engagement for those businesses involved.
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The CBC policy is a strong illustration of regional/local manifestation
of the Scottish policy framework and stance that advocates partnership
and collaboration in order to deliver effective implementation of
aligned policies as well as best value for money. The governance and
planning of this policy involves: community planning, education
services, land and environmental services, legal services and social
work services. This policy, therefore, reflects the Scottish collaborative
and aligned approach to implementation and monitoring of policies.
In principle, this policy framework is intended to help grow the
regional and local economy, including the delivery of sustainable
employment outcomes for residents. This policy is also meant to help
provide resources to address social inequality in communities, which
is seen by the government as integral to promoting economic growth.
Indeed, the Scottish government has produced its own case studies
and independent research demonstrating the effectiveness of CBSs
(Sutherland et al, 2015) and the policy’s articulation with the National
Performance Framework (MacFarlane and Cook, 2008). This research
indicated that, overall, this policy has made a positive contribution to
targets relating to job opportunities, apprenticeships, work placements
and training for priority groups (Sutherland et al, 2015: iii). However,
there is variation in the effectiveness of individual contracts and the
additionality and sustainability of the CBCs outcomes has been more
difficult to calculate because procuring organisations have not typically
required their contractors to monitor these aspects (Sutherland et al,
2015). This is interesting given that the original city region plans for
the CBCs intended that the benefits included as contractual obligations
should be monitored as part of the tender process and successful
suppliers are required to provide regular monitoring information
outlining the CBC delivery progress. Interviews conducted for
the YOUNG_ADULLLT research indicated that there was also
variance in actual monitoring data at local council level, sometimes
because councils were reluctant to enforce businesses’ honouring of
their contractual commitments for fear of losing their support and
involvement in their community.

While there are similarities in how the CBC policy has been
implanted, it is important to note that the research revealed that the
LLL and skills policy enactment at the regional level is taking different
routes. In the Aberdeen FR, many of these policies are being used
to support young adults in transitioning to VET or apprenticeship
schemes. In Glasgow FR, the support is mainly directed towards
supporting disadvantaged young adults to overcome barriers (e.g.
financial, health, family situations) to get back into education, training,
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employment or volunteering. Indeed, the Glasgow FR stands out in
our research as in only one other FR (south-west Finland FR) are
other, more holistic purposes (i.e. social inclusion, self-esteem, mental
health) explicitly evident in regional policies. Historically, policies
and material actions in the Aberdeen FR have been more focused on
providing opportunities that encourage economic development and
create new employment in a range of areas that are appropriate and
attractive to the needs of different industries, but with a particular
focus on the energy sector.

It can be argued, therefore, that localised expression of the CBC
policies and resulting opportunities for young adults are strongly related
to the socioeconomic context of each region. This context also shapes
the range of partners seen as required to enact the policies and actions
intended to tackle LLL skills challenges. The scale of disadvantage
and related issues has meant that in the Glasgow FR the nature of
partnerships has developed to reflect the complexity and interrelated
nature of the issues, and includes a diverse range of public, third sector
and private organisations. In Aberdeen FR, historically, there has been
less disadvantage, higher levels of employment and greater success
in attracting youth with high skills levels. However, in recent years,
volatility in the energy market has raised questions about the regional
skills strategy. Subsequently, the policy actors and partnerships have
had to realign and refocus to better support workers who were made
redundant. Previously, the main skills actors influencing local policy
and strategies were the oil and gas sector employers. Now, however,
market uncertainty and its impact on employment and related social
issues has seen public, private and third sector actors emerge as key
partners, as efforts to achieve the policies are seen to require a more
diverse and holistic approach.

As previously stated, using the FR as a unit of analysis in YOUNG_
ADULLLT enables a contextualised focus on regional/local LLL
policies, such as the CBC. This facilitates a nuanced understanding
of how these policies are enacted from national to local level. It also
highlights, especially in the Scottish FR case studies, how the LLL
policy process involves numerous interconnected actors and complex
vertical and horizontal systems of governance and relational and
power dynamics. However, there are particular concepts that can
further inform our understanding of how these interconnected actors
influence the LLL policy process within the FR.

35



Lifelong Learning Policies for Young Adults in Europe

Discussion — FRs as dynamic units: coordinated policy-
making in LLL

Ongoing processes of globalisation, internationalisation and
Europeanisation have challenged the ways we conceptualise and
analyse policy-making, questioning in particular the usefulness of static
and absolute spatial concepts such as that of the nation or region. FR
emerges here as a potential dynamic concept with which to understand
context- and culture-specific aspects of the policy-making process, as
was previously argued.

The two Scottish FRs reveal the interplay between the economy,
society, the labour market and education systems. Local priorities and
conditions shape not only the focus and nature of the policy enactment
but also the range of actors involved. Organisational relationships,
while similar in each FR, are shaped by the national and local policy
environment, and also influence that environment. For this reason, the
theory of embeddedness (Polanyi, [1944] 1957) is relevant and assists
our understanding of how these conditions influence the arrangement
and activity of the various policy actors. The economic environment
clearly shapes the government’s priorities and design of policies.
However, we find that at regional and local levels, the nature of the
resulting material actions and the configuration of local policy-related
actors that enact, govern and monitor these policies do not simply
reflect an external logic. If a purely economic/market-driven logic
or an ideological policy stance was paramount then we would expect
to see the policy structures, institutions and their actors arranged and
operating in a uniform fashion. However, the nuanced enactment
of the CBC policy, and indeed other national policies in Scotland,
such as Developing the Young Workforce, illustrates the importance
of taking into account the interpretation of context by actors. These
actors interrelate and collaborate at different levels, each with varied
degrees of influence, power, knowledge and resources. This ‘lifeworld’
as Habermas (1981) would call it, shapes the actual policy actions and
their consequences.

An economic sociological perspective, such as that of Polanyi,
therefore, is particularly apposite considering how the regional and
local policy actors and institutions are not only influenced by context
but influence each other through their relational networks. This is
not to ignore or negate the structural impact of economic forces
on systems but rather to understand how systems respond to such
contexts. To do so, we must take into account the complex social
relationships and agency of actors involved at all levels.
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We would argue, therefore, that the Scottish examples discussed
in this chapter demonstrate the usefulness of the FR concept in
understanding coordinated policy-making in the field of LLL, and
that certain concepts, such as Polanyi ([1944] 1957) and Granovetter’s
(1985) thinking on embeddedness, provide valuable analytical
frameworks to understand the detailed processes involved. These
FRs illustrate how systems that are designed at a national level use
coordinated partnership with the intention of translating these policies
to suit regional and local needs. Such partnership and devolved policy
enactment are key principles of current Scottish policy and require
interrelated vertical and horizontal collaborative networks.

At regional and local levels, the principles of the partnership
approach have guided coordination between governmental and non-
governmental actors. These principles can be found in the ‘Christie
Commission on the future delivery of public services’ (Scottish
Government, 2011) and guide partners to work in collaboration as
a means of promoting efficient delivery of policies at all levels. The
complex nature of Scottish policy requires particular governance
approaches across sectors, departments and among the various actors
involved. The Scottish government has been devolving responsibility
for enacting LLL policies and related actions to regional and local
partnership structures including public, private and third sector actors.
Scottish LLL policies ultimately rely on effective local partnership for
enactment and impact. Such partnership working is seen by policy
makers as promoting better alignment of services to support individuals’
and employers’ needs and more effective sharing of information to
facilitate pathways into employment.

The governance and organisation of the enacted policies and material
actions are similar in our two examples of FRs, with regional and local
partnership boards providing strategic management and monitoring.
Local authorities prepare local development plans that cover a wider
range of issues in more detail. Also at the local level, Community
Planning Partnerships (CPPs) play a key role and involve a range of
public, private and third sector partners. They use their respective
local authority Single Outcome Agreements with government to help
identify priorities for LLL and deploy appropriate actions.

The recommended representation of key stakeholder groups such
as employers, the third sector, national agencies and local government
on regional management groups and local CPPs should, in principle,
facilitate communication and sharing of information and ideas to
effectively guide the strategies. However, there is a lack of evidence
on whether the differing stakeholders work effectively together.
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Where governance was reported to be more effective and coherent,
stakeholders highlighted the role of good relationships and the presence
of historical networking in qualitative feedback from Aberdeen/
Aberdeenshire policy representatives during the YOUNG_ADULLLT
research.

There are also issues regarding representation of the public in
the governance of the city regions. An online research paper from
Policy Scotland stated: ‘If City Deals are to be made more inclusive,
individuals, businesses and communities need to be empowered to
participate in and contribute towards how deals are formed and
delivered’ (Waite et al, 2017: 1). This highlights the importance of
participation of all actors in the decision-making processes of the city
regions.

Examination of the Scottish FR illustrations moves our
understanding of policy enactment beyond a purely spatial and
stratified understanding to one that allows recognition of the relational
aspects. While the national policy rhetoric extols the importance of
partnership working and devolved decision-making to address local
priorities, it is arguable that the policy process in the Scottish FRs
actually reveals an increasingly centralised system of monitoring and
accountability to steer and assess this so-called devolved process.
Indeed, policy documentation reveals an increase in central monitoring
of partnerships’ progress against the strategic targets through national
data systems and outcomes-based accountabilities.

Jessop (1997) writes about the regionalisation process and
denationalisation of the state, where the activities of the state are
dispersed. While this is evident in England, in Scotland we see a
more complex process, where regionalisation is framed by the
government’s centralist concern with ensuring the integrity of national
policy. Since the economic crisis, there has been an increase in the
collection and use of data on key performance indicators to support
the monitoring of progress at local and regional levels by national
authorities. For example, the Opportunities for All policy (2012) sets
out the requirement for tracking and monitoring individuals as they
move through the learning system. In the Developing the Young
Workforce project (2014), there are specific outcome-based targets for
local authorities, schools, colleges and employers across the seven-year
duration of the policy.

Therefore, the policy spaces in the Scottish model, including the
FRs and their constituent sub-spaces, can be seen to be comprised of
vertical and horizontal relational networks, pathways and partnerships.
Here Jessop’s (2016) concepts are helpful in understanding why
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policy systems are a tangle of networked relations. Theorists such as
Lefebvre ([1978] 1991) and Harvey (2006) add that these partnerships
are dynamic and stress the importance of relationships among the
various actors and their production of ideas and activities.

It is also important to recognise that spaces such as FRs are a
manifestation and arena of politics and power. Here the ideas of Doreen
Massey are helpful. The social relationships present in networks and
partnerships constitute a ‘geometry of power’ (Massey, 1994: 4). Such
spaces are socially produced at various scales and not fixed. Rather,
they are dependent upon what networks and actors are present.

In closing, FRs are seen by government and local policy actors as
ways to organise and govern policy enactment. The concept of FRs,
if they recognise power dynamics present, can be extremely helpful
in understanding policy enactment processes including LLL. Rather
than fetishising space, we are able to use the FR concept to go beyond
the descriptive and explore, within this construct, relational networks
with their integral ‘power, projects and politics’ (Robertson, 2009: 2).
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